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INTRODUCTION 

The Famine Inquiry Commission was appointed under Ordinance No. 
XXVIII of 1944, with the following terms of reference:-

To investigate and report to the Central Government upon the causes of 
~he food shortage and subsequent epidemics in India, and in particular in 
Bengal, in the year 1943, and to make recommendations as to the prevention 
of their recurrence, with special reference to-

( a) the possibility of improving the diet of the people and the quality and 
yield of food crops, and 

(b) the possibility of improving the system of administratiou in respect of 
the supply and distribution of food, the provision of emergent medical relief and 
phe emergent arrangements for the control of epidemics in famine conditions in 
those areas and in those aspects in vvhich the present system may be found to 
have been unsatisfactory. 

Section 4(1) of the· Ordinance, in pursuance of which this report is sub
mitted, provides that ''the Commission shall, in the first instance, direct its 
attention to the Province of Bengal, and ...... shaH make a report and formul,.te 
recommendations in relation to that Province in advance of the final report ...... '' 

We met for the first time on July 18th, 1944, in New Delh1. After s~1ending 
some weeks in Delhi, where numerous official witnesses were heard. we wen~ 
to Bengal on August 11th, and 1·emained there for about 6 weeks. During this 
period we heard 130 witnesses in Calcutta, 45 official and 85 non-offi,·ial. We 
took the opportunity, when in Bengal, of visiting various districts to observ2 
the situation as it existed at that time and to obtain further evidence from 
witnesses. Chittagong, Tipperah, Dacca, Khulna, and Midnapore were visited 
by different members of the Commission and 33 official and 55 ne>n-official 
witnesses were heard in rural Bengal. 

A wealth of information about the causes of the famine and other questions 
included in om terms of reference was obtained in Bengal. But in order to 
vi~w the past and present situation in Bengal in its proper perspective we felt 
it necessary to make inquiries in other parts of India. 'vVe wished to study 
procurement. rationing, and food administration in various provinces and states. 
Further, we are concerned v.rith broad developments in food and agricultural 
r-olicy in the country as a whole in connection with the prevention of farnir,e 
5n the -future. Accordingly, on leaving Bengal on September 26th, we visited 
in succe1;1sion Bombay Cit.y, Walchandnagar, Bijapur (where famine occmred 
in 1942-3), Madras City, Calicut, Cochin, Travancore, Tanjore, Bezwada and 
Nagpur. In a.ll these places we interviewed numerous official an1 non-official 
witnesses, studied the existing food situation and food administration, and mad? 
inquiries about immediate and long t~wm prospects of producing more food and 
improving the diet nf the people., We returned to Delhi on Ncrvembe.r 2nd to 
prepare our report. · 

At the beginning of the inquiry we decided to hear witnesses in camera. 
The reasons for this decision were given as follows by the Chairman at. a press 
conference on ·July 31st, 1944:-

"As you know, our terms of reference are wide and I think you will agree 
with us that our inquiry is of first class importance to the wel£are of the People 
of this country. We have a definite and responsible task to perform and we 
feel that nothing must be allowed to prejudice its success. You would wish us, 
-therefore, to obtain the best possible evidence of what occurred and wbv- it 
-oecuned, so thut we may be able to apply our minds to cause and effect ·and 
-to make recommendations .for the prevention p£ those events which were such 

• 
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an unhappy feature of the year 1943. It is to that t.ask that we are dedicated. 
We must be allowed to undertake it in the best poss1ble conditions for success. 
Above all we must be able to hear, weigh and judge the evidence in a calm 
and dispa~sionate atmosphere. I need not remind you of the strong feelings 
which have been aroused by past events. 'l'here has, perhaps unavoidably, 
been acute controversy and indeed bitterness and recrimination. We wani! those 
who give evidence before us to be free to speak their minds fully and without 
any reserve. It would be most unfortunate if evidence given before us should 
lead to an atmosphere of controversy, prejudicial to our work and to the manner 
in which other witnesses give their evidence before us. It would, indeed. be 
disastrous if the day to day labours of the Commission were to give rise to po'i
tical or communal controversy or disturb the co-operation of all the different 
units in carrying out the all-India food plan. 

It would be equally unfortunate if things were said and written which would 
}Jave the effect of retarding the growth of public confidence. In short, our aim 
and object must be to do our work in a manner best calculated to ensure a . 
report of the highest practical value in the shortest possible time. It is for 
these reasons that, after careful consideration, I and my colleagues have un
animously decided that our proceedings should be in camera. We are confiden! 
that the Press will appreciate these reasons and the spirit in which 'we are 
l'lpproacbing our task and assist us by their support and confidence." 

We feel that our decision to sit in camera was fully justified by results. 
Witnesses expressed themselves, both in giving oral evidence and in the memo
randa prepared for our perusal, with a freedom that might have been restricted 
had our proceedings been open to the press. Our witnesses included officials. 
experts in various fields, and representatives of political parties and :relief 
organizations. A great variety of views were put forward about the causes of 
the famine and the prevention of famine in the future. We are grateful to the 
many witnesses, official and non-official, who assisted us in our effm:ts to arrive 
at the truth. 

This report is concerned largely with the past, with the story of the Bengal 
famine and the causes of that famine. We have also considered the imme
diate future and made certain immediate recommendations. ·we. propos.e to 
deali!l.:-li\,)&;~~~t~-llRJ~.,J:Y:g_!;l. the second part of our terms of reference~ the deve
lopment o£ agriculture and the raising of F.tandards of nutrition so as to wate 
recurrence of famine impossible. But in order to lay plans for the future it 
is necessary to understand the past, and hence we feel that our analysis of the 
causes of the famine should not be regarded solely as a "post-mortem". 
Numerous lessons which should be of value in the future can be drawn from the 
sequence of events which led to the tragedy of 1943. -

We are grateful to the Governments of the provinces and states visited by 
us for hospitality, and we wish to thank these and other governments for the 
readiness with which they have. supplied us with information on the wide range 
of subjects covered by our inquiry. 

Acknowledgement to the staff o£ the Commission ma3 suits,bly be made 
when our work is over. We feel, however, that we cannot submit the present 
report without expressing our appreciation of the services of our Secretary, 
Mr. R. A. Gopalaswami, O.B.E., I.C.S. Throughout our inquiry and in the 
preparation of the report he has worked untiringly at every stage and hl'\s given 
us invaluable assistance. 



PART I 

fAMINE IN BENGAL 
CHAPTER I.-THE FAMINE 

1. rrhe Bengal famine of Hl43 stands out as a great calamity even in an 
age all too familiar with human suffering and death on a tragic scale. Between 

·one and two million people died as a result of the famine and the outbreaks 
<Of epidemic disease associated with it. Many more who escaped death went 
~hungry for many months, fell sick of disease, and suffered in ot.her ways from 
the disinteo-rf\tion of notmal life which the famine occasioned. Famine has, 

· of course, been a conm1on event in the ancient and modern history of India . 
. As far as history stretches back, the country has been a prey to rncurrent 
famines and during the nineteenth century a number of serious famines 
-0ccurred. The terrible famine of 1769-70, in which it was estimated that 10 
millions died out of a population of 30 millions, seriously affected the whole of 
·Bengal, except the districts of Bakarganj and Chittagong in the south-eastern 
.corner, but during the nineteenth century and the twenti6th century up tO" 
.1943, Bengal wa.s almost entirely free from famine.l The Famine Commission 
.of 1880 included the eastern districts of the urovince, which suffered so severelv 
oin 1943,- among the pArts of the country which "enjoy so ample and regular ;, 
;;'ainfall and such abundant river inundation as to ensure the saiety of the crops 
in the driest .vflars". The western districts are liable to scarcity but. the ollly 
mea which has bc:en prone to famine from time to time is the disbrict of Bankma 

-1;11 the western boundary of the province. 
2. The most recent famines accompanied by high mortality took place in 

1896-7 and 1899-1900. Thus, for over 40 years previous to 1943, India had been 
·free from great famines. The relatively small famines of the last few decades 
·occurred for the most part in rural areas remote from cities, were controlled 
'by effective measures. and hence did not attract much public notice. Famine 
·o'h a catastrophic scale had indeed faded from memory and was regarded by 
many as a. thing of the past. In 1943 an enemy generally thought to have been 
'finally vanquished reappeared in fu11 strength and its victims thronged in their 
thousands the streets of the greatest city in India, Calcutta. The horrors of 
'famine at its worst were clearly exposed to 'the public view. All this came 
as a great shock to the public in India. 

3. The famine affected only the province of Bengal and, to a much less 
·serious extent, the neighbouring province of Orissa. J£s general' course was l't9 
··fo1lows: during the early months of 1943, there were reports of distress from 
various parts in Bengal and apprehension on the part of Dis£rict Officers thafl 
·famine was imminent. In May and June Hi became clearly evidenil in the 
districts of Chittagong and Noakhali, situated on the eastern border of the 
·p1·ovince, and a steep rise in mortality occurred in ~hese distnclls. By July 
~nost of rural Bengal was involved, the death rate in almost all districts l:iein,g in 
·excess of t,he norma1. From this point onwards the number of deaths rose rapidly 
and the pe::tk was reached in December, 1943. With the reaping of the roman. 
crop in December· and the arrival and distribution of supplies from outside the 
province during the closing months of the year, ·the famine was relieved. hu£ 
~he death rate remained high throughout ~he grea.ter part of 1944. Severe 
epidemics of mRlnria, smnlJ-pnx ann flholera accompanied the famine. Of thAse 
-<fiseases, malarin ca11sed the greatest number of deaths. 

1'\Ve refPr here to Ben~al accorfling to its present boundaries. 
1 



2 FAMINE IN BENGAl. 

4. In 1943 the mortality rate in certain districts in which starvat:on was .. 
most acute and widespread was higher than in the rest of Bengal,. hut nearly 
all parts of the province were affected in greater or lesser degre~. ~hile th~re 
were variations in the extent of local scarcity, the phenomenal nse m the pnce 
of rice which placed it beyond the means of the poor occurred everywhere in 
Bengal and the poor were nowhere immune from' starvat.ion. During tJ::e first· 
half of 1944 there was little difference between vs.rious parts of Bengal m res
pect of disease and mortality. Disease associated with. the. famine became
prevalent throughout the province. The £amillle therefore r:tffected the whole of. 
Bengal and was not confined to eertain districts. 

5. Only one section of the community suffered from starvation-the poorer 
classes in' the rural areas. Well-to-do people, and. industrial workers in Greater 
Calcutta and els0where did not go short of food in Hl43. We have estimated: 
in our report that perhaps one-tenth of the population-6 million peuple~we.re 
::.c,riously affeeted by the famine. As the price of rice rose during the first half 
of HJ43, the poor in the villages without su.ffi~ient stocks,. of grain in their· 

· possession found themselves unable to buy food. After an interval dnring 
\dtic~h they attempted to live on their seanty reserves· of food, or to outain 
money to buy riee at steadily rising priees by selling tlieir seanty possessions, 
tlwy starved. The majority remained in their homes and of these many died. 
Others wandered away from their villages in search of food, and the mass
migration of starving and sick q.estitute people was one of the most distressing· 
feattfres of the famine. Thousands :flocked into· towns and cities; the number· 
in Calcutta in October 1943 was estimated to be at least 100,000. 'fhe migra
tion of disorganized masses often occurred' in tlie great famines of bygone ages; 
hut during more recent famines it has been prevented' or greatly limited. Its: 
npp0arance during a famine shows that the famine is out CJf ~ontrol. 

6. '!'he wandering famine victims readily fell a prey to disease: and apre::~.d 
disease in their wanderings. Families were broken up and moral sense lost. 
Ttt their distress they often sank to sub-human levels and became helpless and. 
l1opeless automata guided only by an instinctive craving !or food. \Ve shall 
refer· in our report to the problems to which the brg·e scale migration of dP~l.i
tntes gave ri'>-w.1 Here we are simply outlining the genPrnl features of t,he 
famine 1wd it is sufficient to say that, by degrees, after the height of t~ie· 
famine was passed, the destitutes throughout the province returned to their 
villages and homes. By the end of November 1943 Calcutta was more or less 
free from famiRhed wanderers. A reRidue of homelesR and indigent famine 
victims remail<ed to be cared for in relief institutions in Calcutta ani! 1;he, 
districts. 

7. 'fhe turning point of the famine was reached in the closing months of 1948. 
In November His Excellency the Viceroy, Lord Wavell, brought in the Army to 
the res_cue of the- province and in December a bumper crop \Vas hurve;,;tecl. 
During 1944 recovery took place slowly. But so serious a famine must neces
;•.arily have its after-effects on the life of the community. Even when food 
became availab]P much remained, and still remains, to be done to heal the 
wounds which it inflicted on Bengal. · 

8. Such, hrieflv anrl harelv described. is thA t:ragAdy which we a~ c:1lled 
·upon to investigate. We shall fill iu Lhe details of the picture in our r•mort 
·and give" our views as 'fo the ca.uses of the famine. It is as regards the J~tter 
that our responsibilities differ from those of previous Famine Commissions in 
India, which had the compa.ratively simple ta.sk of reporting on famines due 
to drought with consequent failure of crops over wide areas, and th<" straight
forward measures necessary to relieve such famines. The causes of the Bengal 

1 The word "destitute" was generally used in Bengal as a noun to describe famine· 
victims. However objectionable as English, the word is convRnient and its use has not been 
avoided in this report, · 



THE FAMINE 

famine, and the measures taken to relieve it, have given rise to much bitter 
controversy, centering round the question whether responsibility for the "< 
calamity should he ascribed to God or man. \Ve have bad to unravel a cum
plieat~d. story, to give due weight to a multiplicity of causes and apportion 
blame where blame is .. due. 

9. Scope of the repo!rt.-Our report is designed as follows : :first, to provide a. 
qackground, a brief account is given of the geog:ap~y, _Populati~:m, . and social 
organization of Bengal. Next, the supply and d1stnbutwn of nee m Ben.gal, 
an~d the supply position in recent years including 1943, are considered. Smee 
the all-India food situation obviously influenced the situation in Bengal, we 
describe, in Chapter IV, the development of the former from the outbreak of 
'var un to the ("'nd of 1042. In the following R chapters an objective acconut 
is giv~n of the course of events in Bengal leading up to and culminating in the 
:!'amine. A cbapter on relief follows: here we describe the effect of the -fs.rr,ine 
on the life nf the people and the measures taken to 1·e1ieve_distress in Calcutta 
;,w\ the distriC'ts. 

10. In the following chapter "Looking Back" we review in a critical vein 
the hic.:tory of the famine and point out the mistakes made by the governments 
rfnwernec!. The nbavter includes f;ections on ''high prices and failure of distri
bution", "control measures dming 1942". "the people and the govemment", 
"t h8 situRtion in .T Rnuary 1943 ". "the situation in March 194(3 ", "external 
af:s.;ist{HWE!', "free f.rade". "distrib11f,ion of supplies" and ":famine relief". All 
these subjects are critically discussed. In a final chapter we state and sum UJ?' 
0ur conclnsions on the course and causes of the famine. 

11. Part II deals with the health aspects of the famine. An estimate of 
total excess mortality during the famine is made. The subjects consideredi 
are '· H1ortality", "causes of disease and mortality", "medical relief and public 
health work", "the failure to prevent high mortality" and "health in oth2r 
parts of India''. Certain recommendations about the health services in Beng91l 
are made. The health chapters are for the most part written in non-technical 
language for the bene:fit of the general reader and certain medical aspects of 
the famine of interest to the medical profession, notably the treatment of' disease 
R~"<0(',i,,ted with famine, have not been fully dealt with. We consider it 
important that all useful medical and public' health experience gained during 
the famine should be placed on record to add to existing knowledge about the 
relation between nutrition and disease. At an early stage we drew the atten· 
tion of the Government of India to this point, arid at our request a medical 
officer with experience of medical relief work during the famine was given the 
task of preparing a technical report on certain of its medical aspects. 

12. In Fart III we consider the immediate future. Procurement, rehabilita
t-ion and the supply of protective and supplementary foods are discussed and a 
number o:f recommendations are made on matters of immediate importance to 
P.Angal. Finally thAre are a number nf aupendices which explain and expanrl 
r·Arbin pasF~agea in the main hodv e>f the reuol't. These include analyses of 
ororluction >tnd consnmption in HlLiR nnn nrPeeflim; vears. a c11ronoloQ'ieal Rcconnt; 
nf events ilminQ' 194R Rnpnlierl hv 1Jw G-ovenm1Pnt of Bengal, and a list of 
wit.nesses appearing before the Commission. 

13. While we have summnrizAd 0m· general c>.ondnsionF~ on the ffl,mino :1£ 
the eDd of Part I, we h>~ve not prepared R summary of the report chapter by 
ch::cpter. The detailed story which has to be told and om critical reviews do 
not lend themselves readilv to summarization. We mav add that matter which 
is not essential to the main theme of the re.port has ·been a<> far a,:; ros.sihk 
Bxel•.lrll'rt. 



CHAPTER H.-GENERAL DESCRIPTION OF BENGAL. 

1. Area. and Population.-Bengal is.pre-eminent among the provinces of India 
.an two respects; it has the largest number o£ mouths to feed and produces 
the largest amount of cereals. The area. nf the province is 77,442 square miles, 
rather more than the 11.rea of England, Wales, and one-half of Scotland. 'Ihe 
;population is a little over 60 millions, which is well in excess of that o£ the 
United Kingdom, and not much less than the aggregate population of Franne, 
Belgium, Holland, and Denmark. 

2. Natural Divisions.-The province naturally divides itself into. four parts, 
namely, North, West, Central, and East Bengal. North Bengal extends from 
thE> Himalayas to the Ganges and, with the· exception of the Darjeeling 
district and an elevated tract on the south-west, consists o£ a large area of 
alluvial land which has been subject to great fluvial action. West Bengal Jails 
into two zones, of which the eastern is a low alluvial tract, while the western 
zone is higher and rocky and becomes more and more undulating the nearer 
it approaches the uplands of Chota Nagpur. Central Bengal was formerly the 
Ganges delta; in this area ne<w land formation has almost entirely ceased ami 
the greater part is no longer subject to inundation. It is a land of dead :md 
dying rivers; a land which no longer receives the :fertilizing silt :from the large 
rivers which formerly flowed through it. East Bengal is the present delta of 
the Ganges as well as the Brahmaputra, and it is -here that land formation 
is still proceeding. This is a country of innumerable rivers, large and small, t,he 
waters of which overflow the country-side during the rainy season and enrit'lh 
.the soil with their fertilizing silt. 

3. Soils and Rainfa.ll.-The soils of Bengal are almost entirely of alluvial 
<Origin and fall into two well defined types. The more important is known al' 
the "new .alluvium" and this is generally easily cultivable. The other type, 
:the "older alluvium", occurs mainly in the west and consists of laterite forma
tions of varying grades of sand and clay, with nodules of haematite. Cultiva· 
tion of this "older alluvium" in a dry state presents great difficulty; for t,be 
most pa,rtJ, therefore, crops are sown on it only during the summer rains, 
whereas on the "new alluvium", crops are also grown during the winter. The 
province receives its rainfaU from the south west monsoon current and by far 
the greater part of it falls between the months of June and October. 
Rainfall ranges from 50 to 60 inches westward of Calcutta ann from 60 
to 120 inches further east and north. 

4. Communities.-According to the Census Report of 1941, over 54 per cent. 
{)f the people of Bengal a.re Muslims, about 42 per cent. Hindus, and approxi- • 
mately 4 per cent. members of other communities. The distribution of the 
population by communities in the four natural divisions of Bengal is shown 
below: 

Muslims Hindus Others 
North Bengal 61•3 32•1 6•6 
East Bengal . 71·9 26•2 1•9 
Central Bengal 44•6 53•7 1•7 
West Bengal 13·9 79·0 7•1 

5. Rural and Urban Population.-Accoiding to the cens'Us fig;ures, the popula
i.ion of the province increased from 42·1 millions in 1901 to 60·3 mi.1lions in 1\341. 
While the populamon of India incrAased by 37 per cent betwe~n the ye11rs 1901 
a,nd 1941, that of Bengal increased by 43 per cent. Nine-tent.hs of the .. people 
of .JJe:n!]Bl·.l-ive in, about .8-1,000 vill~ges. Of 'these nearly 70,000 are small 
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villages, with less than a thousand inhabitants. 'l'he urban population number:; 
about (} millions. About two-thirds of this number live in Greater Calcutta 
which includes Calcutta, Howrah, and the industrial areas to the north and 
south of these cities along the banks of the river Hooghly. Greater Calcutta, 
moreover, is one of the most important industrial areas in India and includes 
within its boundaries a very large proportion of India's war factories. Except 
for Greater Calcutta and the area covered by the coal-fields in the west, the 
province is predominantly-indeed almnst entirely-agricultural; and the 

· vast majority of its enormous populat.ion aTe dependent upon agriculture for 
. their livelihood. In spite of the expansion of indusky in the province, the 
pPrl'entMe of totaJ f'Ofmlation nApending on industrial E'mplo;yment for it& 
livelihood is decreasing. 

6. Area under different crops.-'J'he total extent of the cultivated land in 
Bengal is nearly 29 million acres.. Some of this is cropped more than once, and 
the total area sown under various crops is normally 35 million acresl. The 
principal crop is rice which accounts for a little less than 26 million acres2 • 

In fact, Bengal may be described as a land of rice growers and rice eaters. 
Tbe area under other staple foodgrains is small; that under wheat, for instance, 
is less than 200,000 acres, and the total area under food crops of all kinds other 
than rice is somewhat over 4 million acres. This includes land devoted to the 
culthaHon of fruits and vegetables. The most important non-food crop is 
jute, which accounts normally for between 2 million and 2·5 million acres. 

7. The Permanent Settlement3.-The land revenue payable in respect of the 
greater part of the land in Bengal was fixed in perpetuit,y in 1793 and hence 
the term "Permanent Settlement". The settlement was concluded not, with 
the cultivators but with the zamindars, through whom the Stftte's share of the 
produce of the land was collected. It fixed the revenue !'Jt, ten-elevenths of the 
assets, i.e., annual gross rental, and left to the zamzndar the remaining one
eleventh. In addition, the zamindars were given the benefit of any future increasCJ 
in the assets of their estates resulting from the extension of cultivation or other 
causes, and the State promised not to make any demand. "for the cmgmentation 
of the public assessment in consequence of the improvement of their respective 
estates". The zamindars were declared to be the proprietors of their !'States 
supject to the prescriptive 01' customary rights of the tenants. These rights 
were not defined in the Regulation but the State reserved the right to legislat.e 
for the benefit and proteotion of the tenants. Finally, the eRtate;:: became 
liable to be sold for arrears of revenue if the revenue wa,s not paid by sunset 
of the latest date fixed £or payment; and no excuses, such as drought or famine. 
were to be accepted for non-pJtyment. 

The fixation of the revenue in perpetuity, followed as it was by an increase 
ir.: the zamindar's profits, encouraged suboinfeudation and brought into Axist,nce 
a large body of tenure holders. In_ some estates the number of such inter
mediate interests is extraordinarily 1arge and in some districts 15 to 20 grades 
of tenure holders are not· uncommon. The ·report of the Simon Commission 
pointed out that in ROme cases as many as 50 or more intermediate interests 
i:ave been created between the zamindar at the top and the actual cnltivator 
at the bottom. The number of rent receivers continues to increase and of 
recent years there has been a furth-er process of sub-infeudation below the 
statutory ryo'£. 

Under the tenure holders are the ryots. Formerly the ryots were the nctual 
cultivators but owing to sub-letting and the right of transfer the actual cultivators 
are to an increasing extent men who are either paying a cash rent correspond
ing 'Uo a full economic ren'tl, or are cultivating under the barga system and 

1Report of the Bengal Land Revenue Commission, 1940, Vol. II p. 88. 
1ibid p. 105. -
3Basad upon the Report of the Land Revenue~Commission, Bengf!.l. 
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p~ying a_s rent o?e half of the produce. The ryots to-day possess a large rneasme 
".f proprietary r1ghts; the provisions of successive tenancy acts have endowed 
~hem with the practical ownership of their land. Under the ryots are the 
under-ryots, that is, the persons to whom ryots have sub-let. Under-ryots are 
not tenants at will and are protected by tenancy legislation. 

The number of bargada1"s is increasing rapidly and in consequence a lar•"'e. 
and increasing proportion of the actual cultivators possess no security of tenurl:l~ 

8. Cultiva,tton and their holdings.-The cultivator in Bengal is a sma.ll 
producer. This fact is well known, but it is so important for the purposes of 
our inquiry that it is necessary to have some idea of the number of families 
which depend mainly on agriculture for their livelihood but either do not ho'd 
any land at ull or· hold only very small areas. Precise informatio~1 on this 
point, however, is somewhat difficult. to obtain. In 1g39, at the instance of 
the Land Revenue Commission, Bengal, the Settlement Department investi
g!'lte~ the economic position of nearly 20,000 families in typical villages of each 
duotriCt of the province. After studying the results of these investigations, 
together with certain further information subsequently collected during the 1941 
census, we have arrived at the following estimatesl :-

(i) The number of families in Bengal wholly or mainly dependent upon the 
cultivation of land for their livelihood is approximately 7 ·5 millions. 

(ii) Less than 2 million families hold more than 5 acres each; about a thi: 'l 
of this number hold more than 10 acres each. 

(iii) About 2 million families hold between 2 and 5 acres each. 

(iv) All the otpers, constituting about one half of all the fltmilies depending 
wholly or mainly on the cultivation of land, either holrl less than 2 acres eaeh 
or are landless. 

(v) The eultivating famili~s of Benga1 i.nclu~e roughly ab~.mt one million 
families Jhing mainly or entirely as bargadars, t.e., crop sharmg tenants. 

(vi) 'I.'he number of families living mainly or entirely on agricultural wa:.:.es 
is approximately 2 millions. 

9. Poverty. -These estimates are important, for they afford a clear pictur(Jo of 
the classes of eultivators who live, even· in normal times, on the margin of snh
sistence, as well as the probable numbers of these classes. The general 
consensus of vpinion among witnesses who appeared before the Land I-tevenue 
Commission, Bengal, was that "5 acres would be the minimum area required to 
keep the averagE- family in reasonable comfort; but if the laud is capable of 
growing nothinb' but aman paddy, the area required would be about S acres". 
J'he Commission considered these figures to be substantially correct. 

The Land Revenue Commission also observed. that, "about half of 
the holdings in Bengal are barely sufficient for the maintenance of the families 
which own them". This, we have no doubt, applies to all those whose hold
ings are less than 2 acres, but the same would also apply to some among 
the 2 million families which cultivate betmeen 2 and 5 acres each. As the Land 
Revenue Commission more than once observed in their report, "there is not 
enough land (in Beng11l) to go round". We endorse this view. 

In later chnpters we shall deal with the immediate causes of the famine. 
It is necessary, however, to .draw attention at the outset to the condition of 
the people in normal times. The standard of living was in. generAl iow. 
Population was growing rapidly, leading to increased pressure on available land 
suitable for cultivation. How far agricultural production was keeping pace with 
the increase in the number or mouths to be fed, it is difficult to say. At the 

lAppendix I. 
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>best of times, however, il section of the poorer classes, both in villages and 
-~owns, did not. get enough :tJo eat and their diet, largely composed of rice, 
~vas of poor nutritive quality. Sir John Megaw, Director General, Indian 
.Medical Service, carried out in 1933 an inquiry into the physical condition of 
villagers in different parts of India, by means of questionnaires sent to local 

·doctors. Dispensary doctors in Bengal reported that only 22 per cent. of the 
_population were .well nourished, while 31 per cent. were very badly nourished. 
The corresponding figures for India as a whole were 39 and 26 per cent. res

- .pectively. Since the assessment of the state of nutrition depended on the sub
. jective impressions of doctors in different provinces, it is difficult to accept 

these figures as showing conclusively that nutritional conditions in Bengal were 
·worse than elsewhere in lndia. Nevertheless, the results of the investigation 
rr~ay be quoted as indicating in a general way the unsatisfactory statjj of nutrition 
of the people of rural Bengal 10 years previous_ to the famine. 

PtJverty and malnutrition left a section of the population with few reserves,. 
:material or physical, .to meet superimposed calamity. For them there was no 
"margin of safety" and little possibility of "tightening the heW'. The fact 
that such conditions are common to most other provinces of India, which 

.escaped the famine, does not· detract from their fundamental importance. They 
provide a background against which the events which led to widespread starva

-tion in 1943 must be viewed. 
10. The Administrative Organizati()n in the Districts of BengaL-We have 

been struck by the weakness of the administrative organization in the distriets 
,0 £ Bengal owing.to.the 'absence of a subordinate revenue establishment, compar
. able with that maintained in those provinces in which the land: revenue has 

been temporarily settled---,not permanently settled as in Bengal-and in parti-
.,cular in those provinces in which the Tyotwari system of land revenue prevails. 
In the .Tyotwari areas the la1_1d revenue, whic~ is liable to periodic res.ettlement, 

, is paid by the peasant propr.Ietor and not, as m Bengal, b,Y~ the prrormetor of an 
estate. In these .araas It IS, therefore, necessary lor Government to 
maintain detailed village ·:records showing inter alia the Janel held and the 
revenue payable 'by ·each ryot, all changeiil in possession and ownership n,nd 
the crops groY.rn in each field. This involves the maintenance in such areas 
~f a revenue staff in every large village or group of small villages, as well 
. as an adequate sub0rdinate revenue establishment to supervise and control the 
work of the village establishments. In Bombay, for instance, each sub-division 
of a district is d!vided into talukas, the number depending upon the area and 

·population of the sub-division and each taluka is divided into circles consisting 
of 30 to 50 villages. The talukas are in cbarge of officers called mamlatda1'8 
and a Circle Inspector is attached to each Circle. Finally, each village has a 
patel, an accountant (t;he accountant is sometimes for a group of vitlages) nnd 

-a number of village. servants who work under them. Although the primary 
object of this organization is the assessment and collection of revenue. it is 
avDilable, and is in fact used, for assisting almost all branches of the distrid. 

·administration in rural areas. In Bengal, as we have indicated, there is no such 
organization effectively linking the District Officer and the Snh-divisional Officer 
to the villages in their charge. The only functiona.ry in the Bengal village is the 
village c1wm1ridnr who r:uries ont police iluties. He is poorlv paid, usually iJli
tcrnte, nnd in no way comparable with the village officers .of the Tyotwari An:ns 

··d1rJ arp persons of c>'.tablisbed standing wit,h considerable Jocal influenee. It is 
ttllf' thrd! there are C"ircle OffieArs in Bengal each in charge of >~n are::~ of abr1ut 
400 S(]Wire milef:;, i.e., two or three toR sub-division. These officers, who were 
nppointed primarily for the purpose of assisting and supervising Union Boards:-

·'1-,lw smallest unit of loca:J self-government in the province-certainl~y form a 
link between tne District and Sub-divisional Officers and th 8 villages. The 
Rrea of Hwir jurisdiction is, howAVfW, large, nnrl t.hev lwvP not thP 8S<:iRtnnr;r: 
of officPrs r:orr0sponding to the Gil·ele Inspectors, p'ate78, rmrl Rcconnb•:ts in 
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l$ombay. We have drawn attention in some detail to this difference between, 
the subordinate revenue establishment in Bengal and elsewhere for three 
reasons. :First, an organization such as exists in the 1·yotwari are0os keeps 
the Collector of the district in almost day to day contact with life in the· 
villages; secondly, it' provides machinery for t~w collection o~ ~easo~ably accurate· 
and recent information about crop conditions, and the cond1t10ns m the villages 
generally, and thirdly, it provides a foundation on which to build and expand in 
an emergency. The existence of such an organization would have been of t.he 
greatest. value to the Government of Bengal in clea1ing with the situation as it. 
develpped in 1943. 

A. Union Bo•ards.-Union Boards, the smallest unit of local self~government 
in the Province, came into existence on the passing of the Bengal Village Selfc 
Government Act o£ 1919 and combine the functions of the Ohowkidari Panchayats 
under the Village Chowkidari Act of 1870 and the Union Committees 1,mder the· 
Local Self-Government Act of 1885. At the end of 1939~40..jill~m.;:,JVere_5 1Jg,() 

::J.· Union Boards with a gross annual income of Rs. 1·16 crores and an expenditure· 
·· · of" 'lts~~~1"'tm·"6"f5'tl~s. 

rrhe number of members of u Union Board is normally: nine, of whom six are 
elected and the remainder nominated by the District lVIagistrate. The dutieS· 
of a Board are generally speaking, first, the control of daffadi;vr.s an:.d chowT~idar&' 
(village police servants) of the Union, secondly, the carrying out of measures 
fot the sanitation and conservancy of the Union and the improvement of public · 
health within the Union, and thirdly, the construction and maintewmce of local 
road.~ and water-ways. A Board can also undertake other d11ties, such as the 
provision of a w&ter supply, the management of pounds under the Cattle 
Tresspass Act, the registration of births and deaths, the d·evel'opment of cottage 
industries, etc. The income of the Boa1-cls is derived from rates imposed on 
owners and occupiers of build~ngs and from grants made by District Boards and 
the Government. 

'l'wo or more members of a Union Board may be appointed to be a Union.. 
Bench or a Union Court for the trial of c'ertain classes of criminal cases and 
civil suits respectively. Such Benches and Courts ·have been established in. 
many Unions. 

The administration of a Union Board is snbject to the superintendence of 
the District Board, except in p:1atters relating to da.ffadars and ohowlddar.s. I:~t. 

. regard to the ~atter, control is exereised by the District Magistrate through the 
Superint.Pndent of Police or the Sub-Divisional Magistl'ate. Union Boards are 
otgnnized in eircles and each circle is in charge of a Snb-Deputy MagistratR 
and Collector. This Officer, known as the Circle Officer, is charged with the 
duty of supervising and assisting the Union Boards in the discharge of their 
functions. He forms the connecting link between the Boards on the one hand
and the District Magistrate and the Sub-Divisional Magistrate on the other. 

12. Communications.-Our description of Bengal would be incmnplete 
without reference to one other factor which distinguishes it from most parts 
of India. We refer to transport and communication in the province. 'Che out
standing features of the transport system are the important country bmtt traffic 
on its water-w<>ys and the meag:reness of r.oad communications. The nature of 
the terrain is such that the making and maintenance of roads are extremely 
difficnH. Throughout the greater -part of the province roads hav~ to be raised' 
above flood level, frequently to the height of several feet, and have 
to be provided with a. large number of ·bridges over the smaller rivers 
:md khals. Moreover, the larger rivers present an insurmountable obstacle 
to any system of.. through communication by road; the Jargest of them nre 
too wide to be ~rid?'ed and others are unbridg·eable except aii a prohibitive 
cost. In many d1str1cts, therefore, the chief means of cpmmunications 'lt'e. by 
com:try boats supplemented by a limited number of river steamer services;. 
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This io particularly the case in the southern districts which consist of a vas~ 
network of rivers and khals. Another difficulty is· that throughout nearly 
the whole of the province road metal is not available locally. It has to be 
transported long distances and this makes the construction and maintenance of 
metalled roads especially expensive. The province is, therefore, ill provided 
with roads, and in many parts the transport of goods to and fro+n railway and' 
steamer head is by country boats, a slow but cheap means of communication. 
Bengal. while it 1acks roads, is rich in water-ways. 



··CHAPTER III,_:.SUPPLY AND DISTHIBUTION O:F lUGE IN BENGAL 

A.-THE PROCESS OF SUPPLY AND DISTIUBUTION DESCRIBED 

1. In Bengal, as elsewhere in India, about 80 to 90 per cent of the food of 
;:t;he people consists of cereals. The staple cereal of Bengal is rice. Some wheat 
is also consumed, particularly by the population of Greater Calcutta, but in tbeo 
,province as a whole, wheat accounts for less than 4 per cent. of the total cereal 
.consumption. Only a portion of this wheat is grown within the province, the 
greater part being imported from other provinces or from overseas. The pro-

·duction and consumption of millets are negligible. 
2. Bengal, we are told, used to be ealled the "granary of India". This 

picturesque description, though misleading in some respects, is certainly justified 
by the size of the Bengal rice crop. It is believed that the production of rice 
cin India is almosn equal to the aggrego.te production of all other countries in 
.the world, excluding China, and Bengal produces o.bout one-third of the Indian 
rwe Fmpply.1 During t.he nomse of the year, three rice crops :we grown in 
13engal. Winter rice, which is known us the aman crop, is by far the most 
important. It consists mainly of lowland rices which are sown in May and .June, 
:and mature in November and December. 'l'he autumn crop, which is known as 
the aus crop, ranks next in importance. It comprises highland types sown in 
April or thereabouts, and harvested in August and September. Another crop 
·of minor importance is also grown between the antan and the aus. This is 
called the b01~o a,nd is sown in November and harvested in February or March. 
As in other areas with a relatively high rainhll, irrigation plays u small part 
in the agriculture of Bengal. Only about 7 per eent. of the total area under 
Tice is irrigated; the remainder is dependent entirely on rain. 

3. 'l'he supply of rice in the province at the beginning of .a calendar year 
consists of almost the whole of the am£Ln crop reaped at the end of the preceding 
year and "old rice", that is, the balance of earlier grown and imported rice 
carried over from the previous year. During the year this initial supply is 
augmented by the boro and aus crops and imports. Apart from the small po:t
tioh used as seed, the greater part of the year's supply is commmed by the 
people, and what remains is carried forward as "old rice" to the following year. 
The proportion of aman rice consumed within the year in which it is harvested 
is normally negligible. In exceptionally bad years, however, it is consumed to 
E>orne extent. Thus, the annual rice supply position of tbe province may be 
vi8ualized in the form of a balance-sheet as shown below. 

1. Balance of " old rice" carried over from 
the previous year. 

·2. Yield of the aman crop. 
·a. Yield of the bora and aus crops. 
4. Imports. 

I. Seed. 

2. Exports. 
3. Consumption. 
4. Balance of " old rice " carried forward 

to the succeeding year. 

4. Consumers of rice may be broadly divided into three classes. First, there 
are those who buy their supplies from the market all the year round. 'This 
class comprises pract.ically the whole of the non-agricultural population, both in 
urban and rural areas, as well as a large proportion of the ~gricultural labourers. 
In Bengal, labour is generally hired on a cash payment basis. The second 
class consists of all bhose who do not buy any supplies from the market, that 

· is, that section of the agricultural population whose holdings are large enough 
'to provide their annual rice requirements in a.fl.dition to seec1 and a margin 

I Report on the Marketing of Rice in India and 'Burma (1941)> page 48?. 

10 
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.for meeting the expenses of cultivation, the payment of rent, and other essential 
cash needs. Lastly, there are groups who buy their supplies from the markej; 
only during certain parts of the year and not at others. These include numerous 
small holders who do not grow sufficient rice for their own needs as well as 
agriculturallt~bourers who receive wages in kind. 

5. How much of the rice crop is retained by the grower and how much comes 
on the market depends upon various factors and varies from district to district, 
irom village to village, from one holding to another, and £rom year to year. 
Primarily: it depends upon how much the cultivator retains for his domestic 
.consumptiOn and seed, and it may be taken as a general rule that the propor
tion retained varies inversely with the size of the holding. t::lmall growers, 
however, often sell a proportion of their crop immediately after the harvest for 
the_ pa~ment of rent, repayment of debt, and for meeting other pressing cash 
obh_gatwns even though the produce in their possession may not be sufficient for 
,therr needs throughout the year. Again, i~ those districts in which jute is the 
principal cash crop, the proportion retained is higher than in districts where rice 
J.S the main c&sh crop. Taking the province as a whole, it has been estimated 
that !10l'Illally 54 per cent. of the total rice crop is retained by the producer; 
1:~1at IS, the proportion which comes on the m.arket 1s 4o per cent.l 

6. The season of marketing is determined by the time of harvest. In 
Beng~l, as we have seen, the arnan crop, which is the most important, is 
harvested by the end of December. An indication of the rate at which paddy 
and rice move into the markets of Bengal during different months of the year 
is given by the following account of movements into the Calcutta market:
"Fifty per ceut of the total annual arrivals . of paddy as well as rice were 
teceived in the four months, January to April. Incomings of paddy ·were 
he~viest in January and February, amounting to 28 per cent of the annual total 
arnvals in the market, while receipts of rice were highest in February and 
Ma_rch, being also 28 per cent. of the total yearly imports. After March, 
~rnvals diminish gradually, the months of least activity being July and August 
.m t.he case of paddy, and from September to November in respect of rice" .2 

7. Paddy, after it is harvested, has to be de-husked before it can be con
sumed. Roughly one half of the market supply is de-hus~ed b.f ma~"?al 
labour in the villages, while the other half passes through nee nulls. 1he 
.high proportion of the market supply which ~s de-husked_ by village~s and 
professional de-huskers as a cottage in~ustry r_s of _so~e Importa.nce m_ the 
Tural economy of the province. The numoer of nee m1lls m Bengal 1s relatrvely 
·small in comparison with the size of the crop and with the 11umbers in certain 
other provinces, particularly in Madras, Bombay, the Punjab, and Sind. The 
cultivator generally sells his paddy _and hand-p.ounded rice to village merchants 
or to itinerant traders known as pailwrs, beparis, and farias. These sales 
sometimes take place in the villages themselves, but more often in the rural 
markets of which there are nearly 7,000 in Bengal. This represents the first 
stage of the movement of paddy and rice into the market. Part of the grain 
thus collected passes into distribution locally through retail shops, and a part, 
probably the greater part, passes to the larger markets where it is sold to the 
bigger merchants, known as aratdars, or to local rice mills. Cultivators, parti
cularly the larger cultivators, also bring their grain for sale to these markets. 
This is the second stage in the marketing process. Once more, part of the grain 
assembled at this stage passes into local consumption. In fact, the whole of 
it may be absorbed locally if the market is situated in or near to an urban or 
deficit rural area. The next stage in the marketing of the grain is reached 
when the paddy and rice move from these assembling centres. Part is des
patched to ·consuming ~entres m different parts of the province, and pllrt 

1Report on the '\fa.rketing 0f Ric;o in India ancl Burma (1941), pages 27 and 4\l:". 
z Ibid. 
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travelo to the tinal wholesale market m und around Calcutta, where a large' 
"amount of paddy is converted into rice. That is a brief, and in many respecj)s 
an over-simplified, account of the extremely complicated process by ·which 
food in Bengal is collected in small lots from millions of growers, transpor~ed 
stored, de-husked, transported and stored again, and finally distributed through· 
tens of thousands of retail shops to millions of households. The number of 
persons engaged in this business, so vitally important to the life of the com
munity, must run into several hundreds of thousands. 

B.-'rHJ;l SUPPLY AND DlSTRlBlfTlON ASPEC'l'S OF l!'OOD SHOR'£AGJ;] 

H. ln nonual timel:l, the intricate processes of supply and dil:ltribution,. 
described in the last section, ~ook place of their own accord. Householders 
who did not produce their own food went to the shops to which they were 
a,ccustomed t_o go and bought the s~pplies they needed. The shopkeepE:)rs, in 
their turn, bought their supplies from larger traders, e~nd so on back to the· 
growers in the villages. It was no one's responsibility, uither in the trade or 
outside, to ensure that the supplies necessary for every one were actually 
produced and distributed. The free activities of producers, traders, and con
sumers, largely sufficed to secure this result. In the main,· the necessary 
supplies were always available; and the bulk of the population found that they 
bad either the food, or the money necessary to buy the food, which they needed. 
Even in normal times, however, considerable numbers among the poorer 
classes live on the margin of subsistence because they do not- grow enough food, 
and do not earn enough money to buy the amount of food which they need. 
Food shortage in this sense may, and does, exist ~ven when crops are good' 
and prices low, and stocks are abundant, and are exported. It is tho result, 
not of a shortage in the total supply of food, but of lflck of purchasing power 
in the hands of the poorer classes, that is, of their povnrty. 

9. "Food shortage" of this kind becomes more pronounced in years in which 
seasonal conditions are unfavourable and t,he yield of crops is seriously dimi
nished in consequence. The immediate effects of a total or -part,ial failure o£ 
crops in any area are twofold: on the one hand, it red11COS the supply whieh 
would have been otherwise available, and, on the other, it increases the number 
of people who are without enough food of their own, and who have to buy theit' 
requirements from the market, and lack the purchasing power necessary for 
that purpose. It is in such circumstances that relief measures arc undertaken 
by Government. The essential feature of these measures is, not the directl 
provision of supplies, but the provision of purchasing power to the affeetc-d 
population, mainly in the form of wages paid to labourers employed on relief 
works, and to a lesser extent in the form of loans and gratuitous payments-. 
It is assumed that, once the purchasing power has been provided, the necessary 
supplies will become available for purchase. According to experiencc; in Bengal, 
as well as in other parts of India,, throughout .this century, this expectation 
has been fulfilled, and the normal operations of the trade have sufficed to bring 
the necessary supplies to the markets. This is possible because the total supply 
available for consumption, in any area during any particular year, does not 
consist merely of the yield of crops during that yeaT; it includeFl the stocks 
carried over from the previous year and the net imports into that area. When 
the yield of crops is reduced, the price rises and this helps. first, in bringing 
local stocks into the market more quickly :ctnd in lar~er quantities than usual: 
secondly, in making it more profitable to import larger quantities than usnal 
from outside the area; thirdly, in making i£ less profitable to export; and lastly, 
the rise in prke leads to a reduction of consumption which in the ap-!?'regate, i-E 
hv no means inconsiderable. The rise of prices t.hus automa-tically adiustE 
fhe normal t-rade machfner:v to the abnormal sit.uation. and enables iii t~ mai~Jtair 
fhe distribution of supplies. Inevitably, the rise of prices makes it difficnli 
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tior the distressed classes to buy their food, rendering relief measures all the 
.more necessary; but it is not the cause of distress occassioned by crop-failure. 
The provision of purchasing power through relief measures is useless, unless 
-supplies are available for purchase, and the rise of prices helps to ensare their 
'availablity. 

10. I£ is th~refore clear that sufficiency of food for everyone can be ensured 
only when total supplies are sufficient to meet requirem'3nts and purchasiEg 
:power is adequate in relation to the prevailing level of prices. Two aspects of 
food shortage may thus be distinguished, one of which may be ('alled the 
~upply aspect, and the other the distribution aspect. Food shortage· of the 
most serious degree-famine-occurred in Bengal in 1943, and it is essential to 
our inquiry to study the famine from both these angles. 

Some estimate of the supply position in 1943 is therefore necessary. We shall 
.attempt this in the next section. Here we may draw attention to certain facts 
relating to food shortage in past years which are relevant and important. It has 

.already been J?Ointed out that in normal years a section of the population suffers 
irofu insufficiency of food, and it has been suggested that this is due ~o lack of 
purchasing power rather than an over-all shortage. of supplies. In the course 
of the 15 years preceding Hl43, there were 3 years (1928? 1936 and 1941). in 

-:·which the supply obtained from the aman ·crop reaped in the previous year, was 
seriously short because of the partia..l failure oi that crop from natural causes . 

. ·During these years, distress prevailed in many parts of the province and relief 
measures on a consi<'!erable scale had to be organized. When, however, pur

'chasing power was provided by these measures, the necessary su:epTies became 
available for purchase, and no deaths from starvation occurred. ],'his suggest~> 
~hat in these years sources of supply other. 'than the aman crop were important. 
that there was little or no overall deficiency in supplies in relation to require
anents, and that the distress which occurred, not very serious in degree, was 
..due primarily to lack of purchasing power. In 1943, the shortage in the pr•c:vi
·ously reaped aman crop was comparable to that which occurred in the 3 ;years 
reeferred to above. Actually, it was less serious than in 1941. A phenomenal 
rise in the price of rice, however, occurred which was of a very different. order 
from the small rise which took place in the earlier years of shortage. This 
~uggests at first sight that the famine of 1943 was due to a breakdown in dis
tribution rather- than to insufficiency of supplies. In order, however, to reach 
a satisfactory conclusion on this question, we must. attempt to compare in 
greater detail the supply position in Hl43 and in previous years. This is one 
.of the most difficult -parts of our inquiry because the a,vailsble information is 
;both incomplete and defective. 

C.-REVIEW OF SUPPLY IN RELATION TO REQUIREMENTS 

11. The sources of rice supplies in any given year have been described in 
paragraph 3 of this Chapt.er. To assess the supply position, some estimate 
'musii be made of the yield of the different crops from year to year, the quanti
ties imported and exported, the amounts required for seed and for consumption; 
.ani! informa"tion about the amount of stocks cB,rried over from year to year is 
also necessary. The defects in the relevant sta.tistics are familiar. They have 
been commentea upon by vm·ious Commissions and Committees from time to 
'time and need not be recapitulated here. We must, however, make the best 
use we can of available information and attempt to reach conclusions which 
a,pproximate to the truth. We append to this Report a note con£ainin::>; an 
analysis o·f supply and requirements during 1943 as well as during fifteen prrce
din~ yearfl. The conclusions given below are based on this notel 
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12. Current supply (1928 to 1937).-We u~:;e the term eurreut supply, in 
relution to a calendar year, to ,mean the, ywld of tile aman crop reaped ·v,t the 
end of the previous year, the yielJ. of the uoro and a·u8 crops reaped during the 
year, pLus imports into, and minus exports out of, the province during the year. 

On the aven1ge of the ten years 19:.!8 to 1937, the yield of the aman crop 
was sufficient, after meeting seed requirements, to provide the rice required 
for about 42 weeks in the year. The yield of the uoro and aus crops was sutli
cient for about 12 weeks. Thus, the yield of crops in the province was more 
than sufficient for requirements. The balanee of imports and exports ·was. 
negligible; in the :first half of the ten year period, net exports [(mounted to 
less than one week's requirements per annum, and, in the second halt, ne1i 
imports were of the same order. 

The current supply varied from one year to another. mainly beeause of 
variations in the principal source of supply, namely the yield of the arnan crop. 
In eight years out of teu, current. supply was equal to or in cxceRs of annuaL 
requirements. In two years namely Ul28 and l<J36, it was materially short. 
In these years, current supply was su±:fwient for the requirements of about 45. 
and 44 weeks respectively. · 

lo. Current supply (1938 to 1942).-:-0n the average of the 5 years 1938 to 
1942, the yield of the aman crop was suHicient for about 38 weeks, as agains~ 
42 weeks in the previous decade. The yield of the horo and au:~ crops was 
sufficient for nbout 10 weeks as against 12 weeks in the previous decade. Th6'· 
supply derived from external sourees, namely the balance of imports ·over 
exports, provided over one week's supply, as against nil in the previous decade. 
Thus, the current supply was, on the average, sufficient for only 49 weeks in 
the year us against 54 in the former period. 

The supply position had deteriorated for two reasons; First, population 
was increasing faster than the acreage under rice. Secondly, seasonal condi~ 
tions were les» favourable in the later period than in the earlier period. This 
is borne out by the figure,s in the following table:-

Average Percentage Average rattl 
acreage under increase from of yield (in 

Period rice (millions one quinquen- tons) 
of nium to per 

acres) another acre 

-
1928 to 1932 23·71 ... 0·39 

1933 to 1937 24•53 3•5% 0·40 

J938 to 1942. 25"53 4•1% 0·37 

While, on the average, current sqpply was short of annual requirements 
"by 3 weeks, it was sufficient or more than snfficient in two .years ont.,o£ the five. 
In one year, 1941, it was seriously short, as it amounted only to about 39 
weeks' requirements. 

'. 

14. Current supply (1943).-The yield of the aman crop reaped at tne end 
of 1942, which came into supply during H)43, was sufficient for about 29 weeks. 
The yield of .the bor~ and 'a1is crops was su:fficient}or f~f1.rlyJ.3. weeks. External 
supply provided yather more than Qne week's· requirements. Thus, curren"ti 
supply ~as su~~fent f?r about. 43 weeks. As compared with the. average of 
the prev1m:s, qui:t?rquennuJiii~.rcurrent supply was short by an amount equivalent! 
to B weeks reqm~ements. 

'l . .f 
·~-~ 

·". - .4~·· 
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The year 1943 was, therefore, comparable as regards current supply with 
the three lear1 years in the preceding 15 years, as shown in the following 
...~tJable:-

Year 

1943 . 
1941 . 
1936 . 
1928 . 

Current supply 
(in terms of weekly requirements) 

about 43 
39 

" 44 
" 45 

15. Carry~over and total supply.-It is very unlikely that the stock of a~: 
rice physically in existence in the province on the first day of any yea:: lS· 

smaller than the yield of the arnan crop reaped at the end of the prevwus 
year. vVe use the term "carry-over" to mean the difference betwee~ the .two .. 
The supply available for meeting the requirements of any year consists of the 
carry-over _and the current supply; the two together may be called "tot-al 
supply". A_,n absolute deficiency of supply in relation to requirements exists. 
only when total supply is less than sufficient for the requirements of the year. 
\Ve have no information about the actual size of the carry-over in any yeur; 

' apart from such indicqtions as are afforded by the differe.nce between current 
supply and requirements from year to year. It is thus inevitable that con
clusions reached about the carry-over (and, consequently also, total supply) 
must. be subject to more uncertainty than those put forward about the sources 
of supply in the previous pqragraphs. With this proviso, we believt that the 
following conclusions are consistent with the available evidence :-

(i) In relation to the requirements of the year, the carry-over was largest 
in 1936, and considerable in l94L It was probably not so large in 1928, and 
still smaller in 11J43. 

(ii) -It is probable tha.t total supply was appreciably in excess of annual re
quirements, both in 1936 and 1941. It is unlikely to have been much in excess 
of annual requirements i'n 1928 and was probably not sufficient for such require
ments in 1943. 

(iii) The carry-over at the beginning of 1943 was probably ;;ufficient for 
about 6 weeks' requirements. As the current, supply was sufficient for 43: 
weeks, total supply during the year was probq.bly sufficient for 49 weeks. Thus, 
during 1943, there was an absolute deficiency of supply in relation to require
ments, of the order of about 3 weeks' requirements, 

16. If these conclusions are accepted, it follows that the total supply posi
tion was worse in 1943 than in 1941, 1936, and 1928. Under anv circumstances 
there would have been distress in 1943 and relief measures on a considerable 
scale would have been necessary. The supply position was not, however, such 
as to make starvation on a wide scale inevit,able, provided the traae Wc1S 

capable of maintaining the distribution of available supplies subject only to a 
moderate rise in the price level. Towards the end of 1942, however, a situa
tion, develope-d, not only in Bengal but also in other parts of India, in which 
the normal trade machinery began to fail to maintain and distribute supplies at 
moderate prices. 

One o£ us, Mr. M. Afr.al Husain, holds t.hr\t the shortage of supply in the 
beginning o£ 1943 was even larger than is indicated in the foregoing paragraph. 
His views on the subject are contained in a separate minute. 

24050 
1' 9 JUl 1968 



·CHAPTER IV.-DEVELOPMENT OF 'J.'HE FOOD SITUATION IN INDIA 

.. A.-THE Sl'£UATION IN Hl42 

1. When the war· broke out, the supply and distribution of foodgrains over 
the whole of India depended entirely on the normal trade ma.chinery. 'rhe 
nature of this machinery was much the same as we have described in the last 
·Chapter as operating in Bengal. Today, this is no longer the case. Through
·out India the grain trade is under government control of varying degrees of 
intensity. No grain moves from within the boundary of one province or state 
to another except in accordance with a plan framed by the Government of India. 
Within every province and most of the sta.tes, the movement of grain from 

·surplus areas to deficit areas is similarly planned by the Pr·ovincial and. State 
Governments. In large sections of the wholesale trade government agency has 
•replaced private traders and other se(}tions operate under close control ana 
supervision. It is not merely the trader who comes under such cont.rol. The 
,consumer in all the cities and most of the larger towns, and also in extensive 
·areas of the country-side, is rationed. In many parts of the country the pro
·ducer is no longer free to retain his surplus grain at his discretion. In such 
areas the surplus of each cultivator is regularly assm\sed, nnd minions are 
required to sell the quantities prescribed to Government at a fixed price. 

2. This is a tremendous change in the life of the country and in itf:l economic 
and administra.tive organi,ation, which took time t,o come about. The change 
'began early in 1942 and is still proceeding. A critical and pot.entially most 
dangerous E;tage in the process of transition occurred in the summer of 1942, 
with the springing up all over the country of "barriers" preventing the move
ment of grain from one province to another and often from one diRtrict to 
·another, except under the ~;;pecific permission of ]ocrll authorities. 

3. There is one view which attributeR the disaster that be:fell Bengal in 19.43 
·to these barriers as a primary cause. An exponent of this view has 
·Pxpressed it before us in these terms: "Until Japan declared war, India 
'had no serious food problem beyond the fundamental truth that two-thirds of 
its population norrrially existed at a level little above the starvation line, aJJd, 
by western standards, well below it. .That in itself is an important fact, the 
effect of which. ie to be fully grasped before the true significance of the s~tuation 
·which ultimately developed can be understood. Its effect was that a slight 
disturbance of the economic practices o£ the country, and a small diminution o! 
-the over-aU available supply, had conseguenc~s altogether OJ.lt of proportion to 
their intrinsic gravity. So delicate was the balance between actual starvation 
and bare subsistence, that the slightest tilting of the scale in the value and 

-supply of food was enough to put it out of the reach of many and to bring large 
classes within the range of famine . . . . . On the 29th November, 1941, 
immediately before the beginning of the war with Japan, the Central Govern
ment" gave the provinces concurrerd~ _powers u11der the Defence o! India Rules 
'to exercise the power of prohibition of movement, ::tnd of requisition, over fooil-
grains and other goods. ·. . . . It was a mistake ... ·. Practically every 
province and every st'ate placed a fence round .itself ... A death blow was 
given to the traditional .conception of India, and 'in particular, the Eastern 
:R.egion, as one economic entity for food, without restriction on flow and move
ment, built up to form the delicate machine which the people understood and 
by which they lived. Even districts followed suit. Tt wns each one for itself. 

16 

• 
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. . . . Every province, every district, every taluk in the east of India h'ld 
become a food republic unto itself. The trade machinery for the distribution of 
food throughout the east of India was slowly strangled, and by the spring of 
1943 was dead". 

4. We shall point out elsewhere that the erection of inter-provincial and 
inter-district barriers was a necessary step in the assumption by government 
of control over the t:rade. It was a mistake only in sp far as it preceded the 
planned and controlled movement of supplies across such barriers. \Vhat is 
important is to note that conditions had arisen by the sum:rner_of ]942 whieh 
imperatively dictated the adoption by almost all Provincial and State Govern
ments and t.heir officers of a whole series of measures in restrainti of the normal 
operation of the machinery of trade. These were adopted independently and 
largely without reference to one another, as a result of local initiative in dealing 
with local emergencies which had arisen more or less simultaneously in widely 
separated areas. There was a scramble for supplies which occurred simultane
ously in many parts o£ the country. Unusual quantities were being purchased at 
unusual prices and being moved out of areas which needed them. The price level 
was rising too rapidly and tending to pass beyond the limit at which large classes 
of the population could afford to buy their food. We now proceed to describe 
the course of events which led to this situation and the nature of the mea• 
sures followed in the attempt to bring it under control. 

B.-TREND OF SUPPLIES 

5. Rice is the cereal most widely consumed in India and wheat and millets 
come next in importa,nce. As we have already mentioned India produces about 
as much rice as aH the other countries of the world excluding China. Though the 
Indian production of wheat is considerably less than that of rice it is larger 
than that of Australia or the Argentine.l The average figures of production 
of rice and wheat have during recent years fluctuated round 25 million tons and 
10 million tons respectively. That or the two most importanti millets, jowar 
and bajr'a, is approximately 10 million tons. 

6. The trend of production, imports, and exports of rice during the 10 years 
ending 1942-3 can be seen from the figures in Table 1 of Appendix III. 
One fact which clearly emerges is that seasonal conditions were less favour
able for rice cultivation during the five years ending 1942-3 than in the 
preceding quinquennium. The average production for the five years ending 
1937-8 was 25-84 million tons, whereas that for the succeeding period of five 
year.s ending 1942-3 was only 24·42 million tons. 

7. The harvest of the year 1940-1, was a very poor one. We fiave seen 
already how the winter rice crop of 1940 in Bengal, that is, the crop which came 
into supply during 1941, was the worst in 15 years. There was also a short
age, though less serious, in Bihar, the United Provinces and the Central 
P;covinces. Madras alone among the more important rice producing areas 
had a normal crop. By this time the decline in import's had also commenced 
ltfl a result of a shortage of shipping towards the end of the year 1940~1. 
There can be little doubt that stocks were heavily drawn upon during 1941. 

8. The yield in 1941-2, although much better than in the previous. year, w'l.s 
less than the average for the five years ending 1937-8 and only slightlv larQ"'.'ll' 
than the average for the 10 years ending 1942-3. Bengal had an outsbtndingly 
good crop buB Bihar which had suffered during the previous year had a sub
normal crop this year also; while in the United Provinces {tnd the Central Pro
vinces crops were poorer even than those of the previous year. Imports also 
we.re shrinking rapidly; the net imports during 1941-2 were less than 0·75 
million tons, :as against an average of 1·72 million tons during the quinquennium 
ending 1937-8. 

I Page 77 of tb~ Rt>port on tbe Marketing of Wheat in India, 1937. 



18 FAMINB lN BENGAL 

9. The rice crop of 1942-3 was not as good as that of the previous year and 
was about one million tons less than the average for the quinquennium ending 
1937-8. Bengal had another bad crop and the harvest in Madras was below 
the average. Bihar, on the other hand, had a good crop and so also the. Central 
Provinces. But this year imports ceased altogether while exports contmued at 
about the same level as in previoue years. The amount available for consump~ 
tion was less than the average during the 5 years ending 1937~8 by 3 million 
tons. Stocks must once again have been drawn on to a considerable extent. 

10. There is a striking difference between the average amount available for 
consumption (production plus net imports) during the five years ending 1937-8 
(27 ·56 million tons) and the immediately eucceedin,g period of 5 years ending 
1942-3 (25·41 million tons). It is impossible to estimate consumption with 
accuracy, but bearing in mind that the population was increasing rapidly, there 
can, we think, be little doubt that,, during the 5 years ending 1942~3, stoclts were 
heavily depleted and that towards- the close of that period the market was being 
subjected to considerable strain. 

11. The figures for wheat are given in T'able 1I of Appendix III. Tn contrasT! 
with that of rice, the average production of wheat during the 5 years ending 
1942-3, was higher than during the 5 years ending 1937-8, the average production 
during the former period being 10·37 million tons as against an average of 
9·81 million tons during the latter. Production, however, was :ilOt evenly 
distributed and the increase in the average production during the five 
years ending 1942-3 was largely due to the good crop in 1939-40, which came 
mto consumption in 1940, and a super-abundant crop in 1942,-3, which came 
into consumption in 1943. On the other hand, the crops of the years 1940-1 
and 1941-2 were not much larger than the average crop reaped during the quin
quennium ending with the year 1937-8. In the meantime population had in~ 
creased, and having regard to the amount available for consumption in these 
years, that is, production less net exports, it is reasonable to assume that in the 
years 1941 and 1942 consumption slightly exceeded current supply. 

12. There was also another factor affecting the wheat situation, namely, 
·the increased purchases for the Army. In Hl40-1, these purchases amounted 
to 88,000 tons; they had increased by 1941-2 to 238,000 tons, and ey 
1942-3 to 312,000 tons. rt: is true that a large proportion of these purchases 
did not represent a net addition to consumption; for the Indian soldier 
would eat foodgrains even if he remained in his village. They did however, 
co!lstitute an additional demand on market 'supply, and it is the pressure 
of demand on such supply which affects price levels. Army purchases of 
ric>e were much less impwtant, as the following figures show :-

1940-1 
1941-2 
1942-3 

• 
Purchases 

for the Army 
('000 tons.) 

22 
47 

115 

c. THE MOVEMENT OF PRICES AND PRICE CONTROL. 

lt. With the outbreak of war in September 1939, there was an immediate 
riFe in the prices of many commodities throughout India. We nave included in 
Appendix III a table showing the index numbers of average monthly wholesale 
prices of rice and wheat. f~om September 1939 onwards at q:uarterly intervals. 
F(lr purposes of comparison, the index numbers showing the movement in price 
of all primary commodities, all manufactured articles, as well as of cotton manu
f<~etnres. have also hPen included. The base :period for these index numbers is 
tbe wee]{ ending 19th 'Augus~, 1939. 
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14. By December 1939 prices had risen considerably and the position in 
tbat month was as follows:~ 

Commodities Index number 

VVheat 156 
Rice . • • • 114 
All manufactured artioles • 144 · 5 
Cotton manufactures • 126 
All primary commoditios . 135 · 9 

The rise was sudden and led to public agitation again,st profiteering and a 
demand for action by the Government. On the 8th September 1939, 
the Central Government delegated i;o the Provincial Governments powers 
under the Defence of India Rules to control the prices of certain necessaries of 
life. These powers were actually exercised in some areas and remamed_ ~s. a 
threat in the backuround in others. The general result was to check the 1mtml 
panic and to slow "'down, i£ not stop altoget~er, the rise in pric~s. The ?-overn· 
ment of India were, at that stage, not convmced of the necess1ty for priCe con
trol. It Wt\S expected that priees would soon stabilize themselves at a reason
able level as supply and communications were normal. They were, however, 
impressed by the views expressed by various Provincial Governments that the 
powers delegated under the Defence of India Rules were necessary in order to 
keep u11der control ·~ situation which might otherwise lead to disturbances of 
the public peatee.. lEu± the results o±i experience in the use of these powers had 
to be review•ed and future policy settled; and for this purpose the Government 
of India sun1UJrG>ned a conference of the representatives of the Provincial and 
State Governm-ents. This was the first of a series of six Price Control Confer· 
ences whic'h met at different times during the next three years to discuss the 
prices of foodgrains and other commodities. 

15. '!'he consensus of opinion at the two Price Control Conferences held in 
October 1939 and January 1940 was clear in respect of foodgrains. It was 
opposed to any interference with the course of foodgrain prices; the rise in 
prices was welcomed. It was recognised that the agricultural classes had 
suffp,red from unremunerative prices over a long period preceding the outbreak 
of war. The sharp fall in prices which had occurred in the early thirties as a 
res11lt of the world economic depression had greatly diminished agricultural 
incomes, increased the burden of debt, and generally weakened the economic 
condition of the agriculturists. ·This in turn led to the contraction of revenues 
with a consequent restriction of the resources available for ·economic develop
ment and social services. Some recovery had indeed taken place and agricul
tural prices had risen during the years immediately preceding the war. But 
the recovery was not complete. The rise in prices which took place after the 
outbreak of war was, up to a point, calculated to produce entirely beneficial 
results. 

16. The price of wheat rose rapidly during the three months following the 
outbreak of war hut by January 1940, when the Second Price Control Confer
ence met, the rise had been checked and the price was falling. While the level 
actually reached was not disturbing, the rate of increase caused Home uneasinesfl 
and the possibility of its reaching an unduly high level could not be disregarded. 
This led to a discussi~n ?£ the functions ":hich would have to be assumed by 
the Central and Provu~C1al Governments 1£ and when price control became 
necessary. The conclusiOn reached was that the control of primary wholesale 
prices and the regulation of the primary wholesale markets should vest in +he 
Central qo':ernment, and that the control of the retail markets should vest" in 
the Pro;'mctal and State Governments. It was also agreed that in exercising 
control m the wholesale markets, the Central Government should consult the 
Governments of the provinces and the states mainly concerned with the com
modity to be controlled. 
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17. Th1~ course oi prices during 1940 was not _u~satisfactory and the P?Si· 
bion in September 1940, after the, first year of war, Is Illustrated by the followmg 
figures:-

Commodities Index number 
Wheat 133 
Rice . • . 133 
All manufactured articles 111•6 
Cotton manufactures · • 110 
All primary commodities • 110 • 3 

18. The situation changed in 1941. There :was a sharp upward trend 
between June and September. At this time the war was taking· a grave turn. 
On the 22nd ,Tune Germany invaded Russia; on the 25th July the Japanese 
assets in the British Empire were frozen; on the 28th July the Japanese landed 
in Indo-China; :md on the 25th September the Germans were in the Crimea. 
The war was coming nearer to India. . The scale of the war effort in the country 
was increasing. We have referred already to the increase in the Army pur· 
chases of wheat which was at the same time an index of the increase in recruit
ing. The sharp increase by nearly 50 points in the index numbers for the 
prices of wheat and cotton goods, which took place between June and Septem
ber, was the reaction of the markets not so much to any existing shortage as 
to anticipation of coming events and an inevitable increase in the pressure 
of demand on available supply. Thus, the end of the second year o£ war mark
ed tbe beghming of the "food situation" in India. The fo1lowing figures indi
cate the position reached in September 1941 :-

Commodities 
Wheat 
Rice 
All manufactured articles 

Index number 
193 
169 
166•3 

Cotton manufactures 190 
All primary commodities 138·3 

19. When the Third Price Control Conference met on the 16th and 17th 
October 1941, the attitude of satisfaction with price levels in general had 
disappeared. The attention of the Conference was mainly directed to the 
steep rise which hnd occurred in the price of yarn and cloth, but there was :.tlso 
a good deal of concern about the trend of wheat prices. The need for distin
guishing between the interests of the wheat producer and those of the specula
tor was strongly emphasized at this Conference. The representative from the 
United Pro:vinNlS pointed out that normally the price of wheat rose only in 
Januar;r or February and never in July or August. But in 1941 the price of 
wheat m the Hapur market had risen by about 11 annas per maund in the 
m?nth ?f July. The reason, he said, was that "speculators were forcing up 
pri~es smce producers had disposed of 80 to 90 per cent of their produce and. 
durmg J ul;r and August no exports from the province were observed". ~['he 
representah:ve of the Punjab, the most important wheat exporting province, 
"saw no reason why profiteering on the pait of the middlemen should noii be 
st~mpe~", and agreed to control being instituted after the grower had parted: 
With h1s produce to the dealer. The result of the deliberations of the Confer-
ence was recorded as.. follows:- . 

"On the whole there does not seem to be :very grave apprehension at the 
moment regarding the rise in the price of agricultural produc£s, bu£ the ques• 
tion of whc>at prices has to be carefully watched. It may be possible, or it 
might even be· necessary, for the Central Government to intervene at any stage 
if there is a tendency for a rise in the price of wheat". This stage was 
reached within a few weeks after the Conference. 
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20. vVe have already seen that the rice harvest reaped in the winter of 
H/40-1, in many provinces was a poor one. Nevertheless, the price of rice had 
not risen to the same extent as that of wheat. This was due, in part, probably 
to the smaller demands made on the market by the Defence Services but mainly 
io the fact that imports from Burma, although on a reduced. scale, were stili 
available. Dif'cussion about rice at the Third Price Control Conference was, 
therefore, mainly concerned with the conversations then proceeding between 
the Government of India and the Government of Burma in regard to the export< 

·of rice from Burma and the endeavours which were being_. made, with some 
success, to r:,ecure sufficient shipping for importing that rice. Nevertheles~:~, 
references were made at this Conference to the occurrence, here and there, of 
those difficulties in the internal distribution of supplies of the kind. which subse
quently became so serious in the summer of 1942. The representative of the 
,Central Provinces referred to the "scramble for supplies" occurring in that pro
vince. The representative of Assam suggested that steps should be taken not 
mPl'ely to control prices but "aJso for regulating the movement of rice to the 
compe·6mg consuming provinces". The conclusions reached at the Conference 
w.~re that although rice prices had risen, they had not reached such a high level 
as to. cause serious concern, and that, subject to a satisfactory solution of the 
quest10~1 of imports of rice from Burma, rice, generally speaking, was a problem 
for WhlCh a solut.ion Would have to .be found by the provincial authorities. 

21. Towards the end of November 1941, the price of wheat was more than 
twiee the pre-war leveL The Government of India, therefore, decided that 
intervention was necessary and, after a, preliminary warning, issued an 
Drder on the 5th December fixing the maximum wholesale price of wheat at 
Rs. 4/6/- a maund1 in t·he markets of Lyallpur in the Punjab and Hapur in the 
United Provinces, and authorising the Provincial Governments to determine the 
maximum prices in other markets having regard to the normal parities. This 
was tho first ster taken by the Central Government towards the assumption of 
e-ontrol over the operation of the normal trade machinery and it provoked an 
imn~ediate reaction in the wheat markets. This reaction and the consequences 
:are m1portant and must be described in detail. 

• D.-CONTROL OF SUPPLY AND DISTRIBUTION 

22 Statutory control of wheat prices was notified by the Central Govern
ment ~n the 5th December 1941. ~rom about the mid~le of ~anuary 1~42, acu~ 
local scarcity was suddenly and s1multane?usly expenenced m many 1mporta~t 
wheat consuming areas. The pla,ces spemally a.ffected were urban and parti
cularly industrial centres of major importa-nce, such fl'S Bombay, Calcutta, 
Oawnpore, and Delhi. Shortage was .ac~te even in Lahore an~ Amritsar. There 
can be 110 doubt that this was an artlficml shortage and the d1rect result of the 
refusal or the trade to operate within the limits o£ the maximum price pres
cribed. Evidence of the causal connection between the imposition of control 
and the disa.ppearance of supplies from the markets, is afforded by observations 
made by t,h~ representative of the Punjab Government at tJhe Fourth Price Con
trol Conference, held early in February 1942. He said: "If there had been 
no control there would. not have arisen any difficulties. The only result of this 
control has been to drive all the stocks of wheat underground. You lift the 
coutrol and tomorrow jOU will have any amount of wheat from so many corners 
of the Punjab and from other parts of India also. I do not think there is really 
such a shortage of wheat as is indicated at present, but this control has 
brought about many difficulties in its train". 

23. The disappearance of supplies :from the principal urban centres of the 
Punjab immediately nffected the poorer classes of the population and the Pun
jab Government, in order to conserve supplies, placed an embargo on the ex
port of wheat, except under permit. This further aggravated the difficulties in 

1A standard maund-82·3Ib. 
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r.onsuming centres outside the province. The .position, as ~he ~unjab Gove_rn· · 
ment saw it at the timel, was described by their representative m the followmg 
terms: ''We have been placing an embargo on the export of wheat off and on,. 
and each ·time that we have tried to impose a ban on the export of wheat we 
have been a~ked to lift it and we had to lift it ........ ,After all, the first care of a 
Provincial Government is the supply of food to those who live within its 
jurisdiction. What we are prepared to do is, that anything that is needed for 
consumption in the province itsel£ may be left with us, and t.he rest we are 
prepared to place at the disposal of the Government of India. The Government 
of India may take what steps they like to distribute the surplus produce of the 
Punjab. At present we are supplying about 1,500 tons a day to the Army 
alone. And there are at least three more months to go before the next harvest 
produce comes in ......... After the Army, comes the claim of the provinces which 
adjoin the Punjab, for example, Delhi. ........ Then our neighbour, the North-West 
Frontier Province, depends practically entirely on such surplus as it can get 
from th~;~ Punjab. After having met the demands of the Army, the North· 
West Frontier Province, and Delhi, I think we also receive a large number of 
demand'3 from the United Provinces and Bengal. ..... We have certainly received 
very insistent demands from Bengal. Therefore, it is a practical impossibility 
to meet all these demands and, at the same time, to feed our own population. 
The best exporting districts in the Punjab are -Lyallpur, Montgomery, and 
Ferozepore; and yet within the last two or three days we have been receiving 
very alarming reports as to the depletion of stocks in those districts. In view 
o£ these alarming reports, I am afraid it would be necessary to impose some 
sort of a ban on free exports to every part of India." 

24. It was thus evident that some authority had to determine the quantity 
of wheat which could be taken off the Punjab market from time to time and how 
it should be distributed between the Army and the various consuming areas .. 
This was, however, not the only problem. There was the further question as 
to how the exportable surplus was to be secured if traders and cultivators 
refused to sell except at ever-increasing prices. The steps taken by the Gov
ernment of India towards solving these problems were as follows: At the end 
of December 1941 a Wheat Commissioner for India was appointed, w4ose 
functions, generally speaking, were to advise the Provincial Price Control 
authorities, to regulate the distribution of wheat, and to acquire wheat, if 
necessary, for sale through provincial agencies. But before the Wheat Com
missioner could prepare the ground for the introduction of central control over 
distribution, he was fa:ccd with the acute local shortages which we have already 
described, and his energies were fully occupied in securing ad hoo supplies ~ 
relieve the situation. It was not till the end of April 1942, that the Wheat 
Control Order was issued regulating the rail-borne movement of wheat from 
producing provinces to consuming areas. On the basis of this Order, an vn
India distribution plan was prepared and put into operation through a system 
of permits issued by the Wheat Commissioner. At the beginning of March 
1042, the stocks of wheat pledged with the banks in Northern India were requi
sitioned. The results of this expedient were meagre, but it helped to secor& 
some stocks which were urgently needed. In the same month the Government 
of India raised the ma~imum wholesale price of wheat to R.s. 5 per maund. 
Some improvement followed, and during Mav and June, the price of wheat 
remained, for the most part, below the new ;Daximum. By August, however, 
it had reached and passed it and a flourishing black market had come into exist
ence. The. distribution of supplies steadily deteriorated, and towards the end 
of the year 1942, shortages in the large industrial centres had again become 
acute. As we shall see later, the shortage of wheat in Calcutta towards the-
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end of this year, &nd the early months of the following year, was one of the 
links in the chain of events which ended in famine. 

25. By the beginning of 1942, the war in the East had taken a dangerous 
turn for India. War with Japan had broken out on the 8th December 1941. 
The first air raids on Rangoon took place on the 23rd January 1942. On the 
l5th February Singapore fell. On the 7th March Rangoon was evacuated. 
On the 23rd of that month the Japanese occupied the Andamans, and on the 
5th and 6th April the first enemy bombs fell in Ceylon and on the east coast of 
India. The military situation was transformed overnight with profoun~ re
percussions on civil life. Among the most important was the effect on railway 
transport. 

26. Before the entry of Japan into the war, Indian railways had been called 
upon to provide engines and rolling stock for ope~ational. th.eatres in th~ M.id.dle 
East and Indian Engineer Companies for op6ratmg, bmldmg and mamtammg 
railways overseas, had been raised from amongst Indian railwaymen. The 
railways had also provided track and other equipment .. 'These demands .had been 
met out of their own resources and by the dismantlmg of uneconomic branch 
lines. !By the end of 1941, the railways were working with depleted stock and 
personnel. In view of the shortage of shipping, a large volume of esseJ?-tial he~vy 
materials such as coal, which had previously moved by sea, was bemg carried 
by rail. The Japanese war enormously increased the strain on ~he railways. 
The direction of army operations completely changed and ra1lway .traffic 
which had hitherto centred on India's western outlets had to be onented 
to meet the new situation. Rigid control of goods traffic had to be introduced. 
None but essential traffic could move, and even if supply conditions had not 
deteriorated, the transpori_l situation alone necessitated rigid control over the 
movement of foodgrains. 

27. But supply conditions could not, and did not, remain unaffected. There 
was an imminent possibility of invasion and air raids, and a general feeling of 
uncertainty about supplies prevailed over large areas. In many parts o£ the 
country, cultivators were becoming cautious in parting with tneir produce, and 
the supplies arriving in the markets were dwindling. At the same time, the 
p~ssure o£ demand on the market supply was increasing; larger and largar 
numbers were being employed in industry and on constructional projects, and 
consumers anxious to ensure their supplies were increasing their purchases. 

28. Conditions in the rice markets had remained on the whole healthier 
than in the wheat markets, in spite of growing difficulties of supply, as long as 
the possibility of imports from Burma existed. With the fall o-1' R~ the 
situation in the rice markets also deteriorated. Provincial Goverrlm:l3b.ts in 
most of the important rice producing areas were faced wiilh problems 
similar to those which had developed in the Punjab earlier in the year. 
namely, a scramble for supplies, rising prices, competitive buying, reluctance 
to sell, and speculation. In the Central Provinces, which is normally a sur
plus province but which had had a succession of poor crops, the scramble ap
pears to have occurred earlier than elsewhere, and in March 1942, in order to 
conserve the resources of the province, the Provincial Government }Jrohibit,ed 
the export by rail of foodgrains to places outside the province except under 
pe1'mit. 

2~. lVfad~as differ~d from the Central Provinces in two respects. It was a 
de~mt provmce but It had had two fairly normal crops in succession. Here, 
durmg the hot weather of 1942, merchants from Travancore and Cev1on 
bought rice for export and competitive buying led to a steep rise" in 
pnces. Merchants were bidding against one another and buying not only in 
surplus but also in ?efic~t districts, t,hereby creating local scarcities, A serie"' 
of measures were taken m order to deal with the situation. In Ma:v, the Pro
vincia,! Government introduced a scheme for the distribution of rice through the 
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allocation of supplies from specified surplus areas to specified deficit areas, and 
also for export, determining the quantities to be moved and the railway routes 
to be followed. On the 1st June 1942, exports of paddy and rice to places out
side the province were prohibited except under permit, and in September 1942 
an official purchasing 'agency was set up to undertake all buying for expor-t. 

30. The Goyernment of Bihar had, in the course of two years, developed un 
organized system of price control, assisted by a ;Market Intelligence Service. 
This control sufficed to maintain internal prices in parity with prices 
prevailing in the principal rice markets outside the province, particularly 
Calcutta, but as long as inter-provincial movements were free, it could not 
prevent prices within the province following upward movements of prices out
side its boundaries. In the beginning of 1942, prices of rice began to rise in 
Calcutta and, as we shall see later, the Government of Bengal decided to fix 
mo,xinwm prices with effect from t,he 1st July 1942. The Bihar Government 
accepted those prices and deeidAd to adjust their own maximum prices in 
parity with them. Prices, however, suddenly rose in the United Provinces and 
unusually large quantities of rice began to be exported from Bihar to that pro
vince, This upset the markets of North Bihar and prices rose. Bihar is nor
mit1ly a deficit province and these abnormal exports to the United Provinces 
c~used alarm. Again, the high prices in the United Provin~es made it impos
Sl?le for the Bihnr Government to maintain prices throughout Bihar in parity 
mth. ~hose fixed in Bengal. The Bihar Government therefore decided to 
p:oh1b1t the exports of rice to any market outside the province. by rail, road or 
nver, except under permit. This prohibition took effect from the 1st July 1942. 

51. in the same month, the Orissa Government. also imposed an embargo 
on the movement of fooclgrains to planes outside the province. They were 
compelled to do so because of a shortage in the Orissa market, attributed mainly 
to. an increase in the exports to Bengal, and also because of difficulties in, the 
movement of foodgrains in the coastal areas arising out of the "Denial Policy" 
to which we shall refer later. At about the same time, the Government of 
Bengal also took similar action as regards exports from Bengal. 

32. We have .now described the sequence of events leading to the situation 
vvhich we described in paragraph 4 of this chapter. The transit.i~n 
from a system of supply and distribution of foodgrains through normal trade 
nhannels to a system supervised, controlled, and in part, operated by agenciE-s 
established by Government, had begun.. We have described the first step taken 
in this transition as a critical and potentially dangerous stage in the 
p:::ocess. Tho possibilities ~f danger were twofold. First, it was essential 
that, once the process had begun, the machinery of control should get into 
working order as quickly as possible; otherwise, with the normal machinery of 
trade temporarily paralysed, and with nothing to take its place, any serious or 
snc'lden deterioration in internal supply, a-rising out of natural causes, was liable 
to lead to disaster. Secondly, the wovinces and states of India are not p~Jf
"1Jfficient economic entities. It was, therefore, not enough that. a system of 
controlled supply and distribution should be instituted within each province; it 
was necessary· that a machil1ery should be created, capa.ble of ensuring that 
tbe necessary flow of supplies, from surplus provinces and states to deficit pro· 
vinces and states, was maintained. 



CHAPTER V.-EVENTS IN BENGAL DURING 1942. 

A.-THE THREAT OF INVASION 

1. The outstanding feature o£ :the situation in Bengal in the earl~ months 
of 1942, was the rapid approach of the enemy to the borders of the provmce, and 
the universal expectation of an invasion of the province itself. One of the 
witnesses who appeared before us gave the following vivid account of the pre
vailing atmosphere: 

"There was a feeling of tenseness and expectancy in Calcutta. Calcutta was 
largely empty. Houses were vacant. Shopkeepers had v_e_ry largely moved ' 
off and a great deal of the population had gone out. The fam1hes of Government 
servants were ordered out of the coastal and exposed districts. . . Valuable 
records were removed from the southern districts of the province to safer districts 
in the north. In general, the impression was that nobody knew whether by the 
next cold weather Calcutta would be in the possession of :the Japanese . ~ . There 
was little panic in the districts, but there was a great deal of confusion. Trans
<port was unpunctua1 and very crowded and the districts of Chittagong, Noakhali, 
and Tippemh were just like an active theatre of war behind the front . . . A 
continuous stream of refugees was arriving from Burma. They were . finding 
their way through Assam, after the initial influx into Chittagong, and were 
moving into the country. They were arriving diseased, bringing in a virulen~ 
t3-pe of malaria, and bringing hair-raising stories of atrocities and sufferings. . . 

<I'he natural effect of all that on the people of Bengal was to make them feel 
that the t'imes Welje extremely uncertain and that; terrible things might 
happen.'' 

By about August, however, Calcutta returned to a feeling of security. The 
monsoon had set. in, rendering Japanese movement by sea unlikely. •rroops had 
been arriving and there was a large number visible in Calcutta. 

2. The danger of a Japanese invasion compelled the military authorities to 
-ppt into operation early in 1942, a "denial" policy involving two important 
measures. One was the removal from the coastal districts of Midnapore, Bakar
ganj, and Khulna of the rice and paddy estimated to be in excess of local require
ments until the end of the crop year, and the othet was the removal of all boats, 
capable o£ carrying 10 passengerR or more, from those parts of the delta consi
dered vulnerable to invasion. 

3. Denial of Rice,-The preliminary arrangements for the purchase a;1d 
removal of stocks of rice and pnd(!y were completed by the middle of April 
1912, and the agents appointed by Government commenced their purchases. 
Initially the maximum price to be paid was fixed at the market price then 
prevailing plus 10 per cent, but subsequently, early in May, the ceiling price 
vvas fixed definitely at Rs. 6 a maund for rice; later on, it was raised toRs. 6j"4f-. 
Market prices were, however, rising and by the end of May were above the 
ceiling prices, with the result that large scale purchases practically ceased by the 
end of that month. Purchases on fl. smnJl scale continued for some time longer 
and finally ceased in July when dirPctions to thi~ effect were issued. The 
quantity bought was not largo-it did not exceed 40,000 tons-and even allow
ing for errors in the estima,ted surplus formed a relatively small proportion 
of the surplus supplies available in the districts concerned. 

. 1. It is difficu!t to estimate the effect of these purchases on prices, but in 
v1ew of the relatively ~mall ~mount bought it was probably not great. Bull 
the pnrc119ses syncnromsed w1th a sharp upw~n·d movement, in the price level 
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and a general disturbance in market conditions which was occurring at abou! 
.the same time in other parts of India. We shall refer to this rise in prices 
later. There is no evidence to show that the purchases led anywhere ~ 
physical scarc.it_y. · But, on the other hand, they brought home to tne people, 
in the most emphatic manner, .the danger of invasion; they increased 1ooaJ. 
nervousness and probably encouraged cultivators to hold on to their grain as 
an insurance against invasion and isolation: 

5. Denial of Boats.-The area to which the "Boat Denia!" policy should be 
applied was the subject of discussions betwflen the Bengal Government and the 
Military Authorities, and it was agreed that it should be limited to the area 
lying south of a line running from Chandpur on the east, through Barisal, 

• Khulna, Basir Hat, and Dif(mond Harbour, to Kharagpur on the west. A consi
derably larger area had originally been proposed by the Military Authorities. 
Orders w~;;re accordingly issued on the 1st May 1\ 12 for the removal from the 
urea, of boats capable of carrying more than 10 passengers. U was always recog
nized that the removal of a large number of boats from the delta, in which com
munications are almost entirely by river and not by rail and road, would cause 
considerable hardship and inconvenience. Relaxations of the measure were 
accordingly introduced, as circumstances allowed, from time to time. In June 
1942 the line was adjusted so as not to interfere with the free movemenii of boats 
from East Bengal to Calcutta by the "inner boat route". Instructions were 
also issued at about this time for the issue of temporary permits for boats 
entering the area for the specific purpose of trade or distant cultivation. Again, 
it was decided that it would be necessarv to · leave large boats permanently 
amonq the chars in the Bakarganj district, roughly on the scale of one boaii 
per mtle of th'.:l river bank for the purpose'of cultivation. Further, in November 
1942, special sanction was given for an increase in the number of boats in the 
1'\rea during the reaping of the rice harvest. · 

In January 1943, an additional relaxation was introduced. This gave practi
cally unrestricted passage, subject to passes being obtained and renewed, to rent 
collectors. rice traders who agreed not to purchase rice at prices exceeding those 
fixed by Government for their purchasing agents, and other traders. Finally, 
in June 1943 all restrictions were removed. 

8. The following figures show the effect of the boat denial policy at the end 
of November 1942 :-

(a) Total number of boats capable of carrying 10 or more people 
registered within the denial area. 

(b) Total number:-

(i) requisitioned for military use 
(ii) destroyed 

(iii) sunk but recoverable 
(iv) taken to" reception" stations. 
(v) left the area to find work elsewhere 

(vi) remaining in the area 

66,563 

1,613 
3,373 
4,143 

17,546 
19,471 
20,417 

66,563 

(NoTE.-Owners of boats were free either to take them into reception areas or to remove· 
them to a place north of the " denial " line. Those deprived of their boats were granted 
compensation). 

7. The measures were necessarily unpopular. From the reports of local 
officers it appears unlikely that the area under cultivation was reduced. As 
regards the extent to which the movement of rice was impeded, it is impossibl& 

/ 
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to frame an estimate. Obvio~sly, the re1lloval of so larg~ a number of boats
tht're were still 16,655 boats in the "reception" areas on the 1st April 1943-
must have had a considerable restricting effect on :the movements of foodgrains 
from the denial area. • 

The !Bengal Government have informed us that it was not a practical 
proposition to maintain in repair the thousands of boats brought to the 
reception sta.tions. We are, however, not convinced that it was not 
pos_sible to make better arrangements. In the area to which the "denial" 
pohcy was applied boats form the chief means of communication, and if the· 
boa~s ta,ken to the reception stations in 1942 had been maintained in a 
servweaole condition thev would have been available for the movement 
of ~oodgrains from the "denial area during the difficult times of 1943'. • 
Aga_m, the fishermen who had been deprived of their boats suffered severely 
du~·mr the famine. If it had been possible to provide them with boats from 
t~e reception stations they would have been less affected by the famine and 
tne number of deaths amongst them would have been smaller. 

8. Considerable areas of land were requisitione"d for military purposes. 
during 1942, and 1943. We have not complete pa.rticulars of the number of 
persons affected but from the information available, it appears that more thau 
30,000 families were required to evacuate their homes and land. Compensation 
was o.f course paid but there is little doubt that the members of many of these· 
families became famine victims in 1943. 

B. THE RISE OF PRICES AND PRICE CONTRoL. 

9. vVe have seen already how, with the loss of Burma, unusual demands were· 
made on the rice supplies in the principal rice growing provinces of India. 
Bengal was the most important of these provinces and nearest to the advancing. 
enemy'; and it is therefore not surprising that the rice marke~s in the province 
were also disturbed. Prices began to rise even while .the crop reaped in the 
winter of 1941-2 was moving into the ·markets and reached an unprecedented 
level by the end of the year . 
• 

10. The rise which took place in 1943 was so much more spectacular 
thf,n that in 1942, that the unprecedented rise in the former year is apt to be 
overlooked. The Bengal Government have furnished us with a chart1 which 
shows the movement of the wholesale price of coarse rice in Calcutta at quarterly; 
intfJrvals from April 1931 to January 1943. The price was lowest between October 
1932 and Apri11933, when it reached Rs. 3 per maund, a, level which it touched 
again in January 1934. It then rose gradually and was as high as Rs. 4J8JO per 
maund during 1936, which. it will be recalled, was a year of poor harvesl! in 
Bengal. After this it fell and touched Rs. 3/4/0 per maund in April 1938. 
During the next two years it moved slowly upwards. A sharp rise too~ place 
a:fter April 1941, and the price was somewhat above Rs. 7 per maund ill July 
o£ that year. This, however, was not surprising, for the winter rice crop of 
1940-1 was the smallest in Bengal during the 15 years preceding 1943. The 
peak was reached shortly before the arrival of the aus crop, after which the price 
fell. 

11. The aman crop at the end of 1941 was an excellent one, promising 
adequate supplies for 1942, and there was, therefore, every reason to expecv 
that the price would remain well below the level of the previous year. By April 
1942, however, the price had reached the same level as in April 1941. A sharp 
rise occurred towards the end o1' May and in July the price was Rs. 8. Between 
July and September the market was very unsettled, but by the middle of 

1 Appendix IV. 
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September the price had steadied itself and .in October stood at Rs. 8f8f0. The 
middle of November was, however, marked by another violent movement which 
carried the price to Rs. 12/8/0 a maund early in January 1943. The level thus 

_reached was wif!:tout precedent. It had not been so high even during the boom 
·period after th~? end of the last war. 

12. The unusuai chamcter of the rise in price from M;ay 1942 onwards ';vas 
not a phenomenon peculiar to Bengal, but was a feature of the markets in 
other important rice producing areas of the country. Burma had fallen and 
it was to be expected that a keen and pressing demand should arise from places 
like Ceylon and Western India, which were dependent to a. large extent en 

• supplies from Burma. There can be no doubt that purchases were being m!itde 
in order to meet these demands in a market where the progress of the war made 
sellers who could afford to wait reluctant to sell. 'An offi.cer of the Government 
of India who was in close touch with the rice markets in Bengal at this time 
described the situation in these terms: "Cultivators on the one hand were 
becoming very cautious and unwilling sellers, and speculators on the other hand, 
were operating on a large:r scale than in normal times and circumstances. with 
on l;v one consequence, a steaCI;v rise in prices". 

13. We give be1ow figures of imports and exports of rice into and from 
Bengal during the first seven months of the years 1941 and 19"'42. 

(in thousands of tons) 

1941 1942 
Net Net 

imports+ imports+ 
Month Net Net 

Imports Exports exports- Imports Exports exports-

-·--------- --------------- -·-·-- --------
January 42 15 +27 29 45 -16 

February 62 22 +40 28 60 -32 

March 60 31 +29 41 61 -20 

April 66 '22 +44 8 66 -58 

May 51 20 +31 12 32 -20 

June. 83 15 +68 9 30 -21 

July . 68 11 +57 8 26 -18 

1------ ----- -~ ... --- ---
432 136 +296 135 320 -185 

It vvill be noticed that while imports during the first· seven months of 1942 were 
less than during the corresponding period of 1941 by nea:rly 300,000 tons, expor:ts 
during the same period increased from 136,000 tons in 1941 f,o 319,000 tons in 
1942. The r~sult of this decrease in imports and increase in exports was that 
a net import figure o£ 296,000 tons in 1941 was changed iLto a net export figure 
·of 185,000 tons in 1942. 

During the last, five months of the year 1942, exports decreased and were 
only 30,000 tons. It will be recalled that exports, except under permit, were 
prohibited by the Bengal Government in July, the exact elate being :the 16th 
July 1942. Imports during these months were also small, amounting to 27,000 
tons. 



EVENTS lN BENGAL DURING 1942 

The increase in the exports during the first seven months of 1942, as com
pared with the corresponding period of 1941, affords a clue to the increase in the 
price of rice which took place in Bengal in April-June, 1942. This was no doubt 
due to the increased demand from those areas which had suffered more severely 
than Bengal by the loss of the imports of rice from Burma. lt is true that the 
imports into Bengal during the first seven months of 1941 we're higher than 
normal owing to the poor aman crop reaped in December 1940. But even if 
allowance is made for this it seems clear that .external demand had increased 
as compared with ava.ilable supply, and it was this increase in the exportt 
demand which caused prices to rise in Bengal. 

14. The markets were in this condition when, in June, the Government or. 
Bengal decided to intervene and issued an order fixing, with effect from 1st 
July, maximum prices for medium and coarse rice in the Calcutta market. 'fhe 
vvholesale price of coarse rice was fixed at Rs. 5fl2J- per maund. This had • 
been agreed upon as a suitable price in the course of discussions which had 
taken place several weeks earlier, but prices had risen rapidly, particularly 
between May and June, with the effect that the rates fixed under the vrder 
proved to be well below the market prices prevailing on the 1st July. The 
immediate effect of the price control order was that :-mpplies disappeared from 
the Calcutta market. A similar position arose in the districts. It was re
ported that, in Howrah, the effect had been to drive underground all the available· 
stocks of the controlled qualities and that food riot·s were apprehended. The 
District Magistrate had been compelled to seize stocks which were not being 
sold. Again, it was reported from the fBurdwan Division that price control had 
completely broken down. The Divisional Commissioners protested against the 
system, and the rates, and pressed for the stoppage of uncontrolled exports 
from Bengal to areas outside the province. On the 16th July the Govern
ment prohibited all exports of rice and paddy from the province except under 
permit. As we have noticed, a similar step was take~ in other provinces at 
about the same time. On the 21st July, the Government of Bengal revised the· 
price control order and increased the statutory maximum prices by one rupee. 
It will be recalled that in March 1942 the Government of India, faced witfi 
similar difficulties, had raised the statutory maximum price of wheat. In 
Bengal the increase in the statutory maximum price produced no result except 
t~at the price actually prevailing in the province "advanced by almost exactly 
a rupee". 

15. At this point, the stocks of "denial" rice proved most useful. A portion 
of these stocks was moved into Calcutta and distributed, partly through '3on
trolled shops to the general public, partly through issues to employers of 
industrial labour who had organized their own purchasing schemes, and partly 
through the Calcutta Corporation. To some extent this eased the situation, 
but the result was not suffi3ient to make the maximum statutory price effective. 
The Government then considered the abrogation of price control. Opinion, how
ever, differed and ilhe final decision was that, although it would be inadvisable 
to withdraw the notification by which statutory maximum prices had been fixed, 
District Officers should be instructed not to enforce the control prices except in· 
cases of gross profiteering. This decision was made known to the trade in-· 
formall,v. The flow of supplies recommenced and prices steadied themselves. 
Four factors helped towards this temporary improvement: First!, a large 
decrease in exports as a result of the embargo; secondly, the judicious use of 
denial stocks; thirdly, good min in September and October which promised, 
deceptively as if turned out, that the aman crop would be good; and, fourthl:v. 
the decision not to enforce price control. Supplies and prices appeared to have 
again reached something like a sta~e of equilibrium. 

16. We sbali describe later how this eq\Iilibrium was again upset in the lasli 
few weeks of 1942 and the stage was set for the tragedy of 1943. we now 
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;proceed to give a brief account otcertain other developments which were taking 
}place at this time in Calcutta and which had a bearing on the course of events 
iduring 1943. 

C.-DISTRIBUTIVE ORGANFZATIONS IN OALCUTTA. 

17. Early in ~he yea;r 1942, when the war position in the Far Eas·t had 
deteriorated, an exodus from Calcutta took place. Among the people who left 
rwere a large number of dealers engaged in the wholesale and retail supply. of 
'foodstuffs. The disappearance of .these shopkeepers and the consequent dlin
.culty in buying supplies added to the nervousness of labour in the city amf the 

• ,surrounding industrial area. It was important that; the morale of the labour 
·force should be maintained and regula.r attendance at the factories ensured. 
'll'be Prov'incial Government, therefore, advised large industrialists to undertake 
·the supp'ly of foodstuffs for their own emp~oyees. It was in this way that 
.employers·• grain shops came into existence. In July and August 1942, when 
·rice was 'in short supply in Calcutta, it was apparent that something more was 
·necessary than a chain of employers· grain shops, each purchasing its cwn 
·requirements in a highly competitive and speculative market. At this 3tage 
·"the Bengal Chamber of Commerce Foodstuffs Scheme'' was brought into being 
with the approva'l-of the Government of Bengal. Though the scheme was admi

.nistered by the Bengal Chamber of Commerce, its purpose was, and still is, 
·the supply of essential itemR of food to the grain shops of industrial concerns 
which are ·members of or connected with the Chamber. In August 1942 the 
BCheme catered for approximately 500,000 employees, exclusive of dependants, 
while by December 1942 the number had risen to 620,000, and the tc:>tal number 
of persons served, ·including dependants, to approximately one million. 

-18. In August 1i142, in a letter addressed to the Chamber, the Government 
of .Bengal described their attitude to the scheme in the following terms: 

· '' Go.vernment agree that the maintenance of essential food supplies to the 
industrial .area of Galcutta must be ranked on a very high priority among their 
war-time obligations, and welcome the decision of the Chamber to set up its 

.own organization for the purchase and distribution of essential supplies for th@ 

.industrial labour of its constituents. Government. for its part, will do all in 
·their power to create the conditions under which essential supplies may be 
.obtainable in adequate quantities and at reasonable prices. Direct provision 
of stocks from Government sourceR must, however, be regarded as an abnormal 
·procedure, and the extent to which Govemment may be able to make such 
provision must depend upon circumstances". The letter also stated that the 
Indian Chamber of Commerce and the Bengal National Chamber of Commerce 
had been informed that comparable facilities would be afforded to them. 

19. ·['owards the .end of 1942, organized industry was faced with the problem 
·of how the steadily increasing cost of Jiving of workers should be met-whether 
by increasing dearness allowances or by the subsidized provision of foodstuffs. 
Employers conneciied with the Bengal Chamber of Commerce, in consultation 
with the Government of Bengal, came to the conclusion that it ·was in the 
·interests of their employees, and in conformity with Government's price eontro1 
and anti-il!:flationary policy, to compensate for further increases in the cost of 
living by supplying at least a portion of the essential food requirements of their 
employees at Sl~bsidiz.ed rates, rather than to give progressively larger dearness 
allowances. This polwy was adopted. The Chamber and the Industrial Asso
ciations recommended that employers should, as far as possible, keep cssh 
d..earn~ss a!lowances at t~e then existing levels, that compensation for further 
-rises m prices should be m t-he form of the sale of foods'fuffs at .the controlled 
·ret.il,il prices of August 1942, a1_1d that employers should meet the difference 
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between these controlled prices and the actual cost. This policy has been con
tinued 'ever since and is still in operation. 

20. This was the process by which an organization came into being for the 
purpose of protecting a considerable proportion of the population of Greater 
Calcutta from the effects of high prices and the short supply of food. The 
price of food consumed by this section of the population of Greater Calcutta 
was henceforth subsidized. 

21. An arrangement on somewhat similar lines to that of the Bengal Cham
ber of Commerce was also subsequently undertaken jointly by the Bengal 
National Chamber, the Marwari Chamber, the Indian Chamber, and the Muslim 
Chamber of Commerce. The labour force provided for was about 170,000. The 
Central and Provincial Governments, the Railways, the Port Trust, the Calcutta 
Corporation, and other employers of labour also nrranged for the provision of 
supplies, at subsidized prices, to their employees. These numbered about 
,300,000. 

22. The nucleus of another type of distributive organizaHon also made its 
-appearance during this year. We have described already how during August
'September, 1942, when supplies disappeared from the market in Calcutta, stocks 
,of "denial" rice were moved in and distributed. It was at this time that thP 
first "controlled shops'' were started. These were shops approved by Govern
ment and through which stocks held by Government were issued to the general 
public in limited quantities, at controlled prices. One hundred such shops 
were opened, but with the improvement in supply towards the end of 
·September and the beginning of October, the demand on these shops was 
not heavy, and it was not found necessary at tha~ time £o increase their number. 
Earlier in the year a scheme had also been prepared for the distribution of food 
in the event of an emergency caused by air-raids. This scheme provided for the 
utilization of certain selected shopg in the main markets, described as "approverl 
markets", for the sale of foodgrains from Government stocks, and was put into 
operation early in 1948.· 

D.-SHORTAGE OF WHEAT 

23. The population of Greater Calcutta, and other industrial areas in· Bengal 
is "J'lot composed entirely of persons whose staple diet is rice. A considerable 
proportion of the industrial population consists of people arawn from other 
provinces whose staple foodgrain is wheat. Bengal produces very little wheat, 
-and during the five years ending 1941-2, imported from outside the province on 
an average 21,000 tons a month. Of this, about 18,000 tons were required to 
meet the needs of Greater Calcutta. During the closing months of i942, the 
supply steadily decreased, and this continued during the early months of 1943. 
The following table shows the quantities of wheat imported into Ben~al from 
other provincE'S and from overseas during the las'£ five months of 1942 and the 
first six months of 1943:- · 

Month Toni! 
Au~ust, 1942 13;259 
September , 14,911 
·october 11,814 
November , 7,996 
December ,, 9,397 
January 1943 2,584 
February 

" 1,620 
March 21,376 
April 2(),735 
'May 

" 8,842 
,Tune 8,177 
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The Uovemment of Bengal made repeated repr~sentations to the Government 
of India as regards the ·supplies of whea~, and m November 1942, the. Wheat 
Commissioner ,wal? informed that, if supplies could not be secured, the Govern
ment of Bengal co:uld. not. accept responsibility for any consequer;ce to the 
industrial areas o£ Calcutta and any damage to the war e~or~ that 1111ght ensue. 
As we have already seen, difficulties had arisen in .~he prm?1pal whea~ mark~ts 
of Northern India, and adequate supplies were not forthcomm~. .~tat~tory pnce 
control had failed and purchases could not be made e~cept m vwlatwn o£ the 
law. The significance of this shortage of wheat in Greater Calcutta was i;hat 
it. increased the consumption of rice at a time when it was becoming clear that 
the aman crop had failed and an acute short.age of rice was imminent. It also 
undoubtedly increased the general feeling of uncertainty as regards :food 

• supplies. 

E.-THE FAILURE OF THE AMAN OROP 

24. The season of the aman crop of 1942, that is the crop which would pro
vide the main supply of rice for the year 1943, did not open propitiously. In 
June rain was needed in most parts of the province, the monsoon having 
been late in establishing itself; and, although rain was more plentiful in .Tt;ly, 
still more was needed. Cultivation had been delayed and the aman seedlings 
were suffering £rom drought in many places. 'The prospects, however, impr?ved 
in August, and in September rain benefited the crops throughout the provmce. 
Taking the season as a whole the weather was not £avourable, particularly in 
West Bengal-tha most important rice producing area in the province. 

25. It was at this stagll that West Bengal was visited by a great natural 
calamity, a calamity which took a heavy toll of life and brought acute distt•ess 
to thousands of homes. On the morning of October 16, 1942, ·a cyclone of great 
intensity accompanied by torrential rains, and followed later in the day by 
three tidal waves, struck the westeru distriets of the provinee. The tidal waves 
laid waste a strip of land about 7 miles wide along the coast in the districts of 
Midnapore, and the 24-Parganas, and caused similar damage to an area 'a 

- miles wide along the banks of the Hooghly, the Rupnarayan, the Haldi, and the 
Rasulpur 1·ivers. Another effect of the tidal waves, reinforced by heavy rai.n, 
was to push up the water level in the northern reaches of the rivers, ·thereby 
causing extensive floods. The effects of the cyclone itself and :the torrential 
rains which accompanied it were felt over a very wide area though in different 
~egrees of intensity. The severest loss of life and damage to property occurred 
m the southern parts of the two districts alread v mentioned that is in the 
areas nearest, to the sea. In areas more distant fr~m the. coast', there ~as little 
or no loss of life but crops and property were damaged and communications 
interrupted. H is estimated that the totai area affected was 3,200 square miles. 
of which 450 square miles wer.e sw~pt by· the tidal wa.ves, .and 400 square miles 
affected by :floo~s. ';f'hrovgho~t thts large area tpe standing aman crop, which 
was then flowermg, was in large measure damaged. In the worst affected areas 
in was not only the standing crops which were destroved: reserve stocks of the 
previous crop in the hand's of cultivators, consumers, and dealers were also lost .. 

. 26. After the cyclone came crop disease. We have been told by several 
Witnesses abo~t the damage caused by fungus and "root-rot"·. The Governmen£ 
of Bengal have stated that their effects were even more serious to the outturn 
than the damage c~used by the cyclone. The aman crop reaped at the end of 
1942 was thus. serwusly short. As we have seen in an earlier chapter the 
crop was sufficient, on an average of the five ye~ws preceding 1943, to pTovid6' 
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;about -38 weeks' supply for the province. During this year the crop was 
.sufficient for only about 29 weeks. 

F.-MARKET CONDITIONS AT THE END OF 1942 

:27. ShorHy after the occurrence of the cyclone became known to the public, 
tbe trade in Bengal realized that a short crop was certain. The immediate re~mlt 
w11s a resumption of the upward movement in prices which, sj:.arting in February, 
1942, had gained momentum in May, and had been temporarily arrested 
during September and October. A report written ail the time describes 
this 1;ise in the following terms: "The price - of rice and paddy rose 
-abruptly throughout Central and Western Bengal (except for Contai sub
<division, Midnapore) an-d to a lesser extent in the districts of Southern Bengal, 
-and was between Rs. 12 and Rs. 16 per maund according to quality, with isolated 
transactions at higher rates. The rise appears to have. been due principally to 
heavy buying, entirely unco:ordinated and to a large extent manifestly specu
lative, whi-ch began about the middle of November, and seems to have reached 
its peak in the first week of this month (December 1942)". A fortnight later, 
-the following was reported : "Prices of agricultural produce appear to h:We 
declined in the Burdwan and Presidency Divisions, though they are still very 
high. They have reached alarmihg figures in Rajashahi, Dacca and ChitLu.gong 
divisions. The gravity of the situation is emphasized in Commissioners' reports, 
and it is pointed out that, unless some improvement takes place, there is a 
danger of resort to violence as a result o£ shortage and high prices". The 
-swiftness with which the rise of prices was taking place may be seen from the 
following table which shows the course of prices m one o£ the markets of the 
1Burdwan district:-

Date 
Market price 
permaundof 
medinm rice 

Rs. A. P. 

18th November 1942 7 8 0 
25th 

" 
, 10 8 0 

2nd December 
" 

11 8 0 
7th 

" 
14 0 0 

28. A review of the conditions prevailing in the markets of Bengal early in 
December 1942 is contained in a note prepared at that time by the Civil-Supplies 
Department of the Government of Bengal, which runs as follows:-

"Present sittu~tion.-High prices are running from Howrah to places act\:lSS 
Western Bengal, with local high spots at places like Dinajpur which have easy 
means o£ transport to Calcutta and so can be quickly drawn tlpon. 

There are high priced areas in one or two districts where high prices are 
probably due to poor crop. 

Causes-I. Psychological.-(i) Depressing report<S regarding crop foreeast. 
'(ii) Fears as to the result of the Midnapore cyclone and exaggerated statements 
tts to its effects on the supply position of the province as a whole. (iii) Pm
paganda, sometimes perhaps interested, in certain trade circles, making ouf, 
that the coming crop was going to be 'worst for the last 20 years' (iv) Exagge 
rated reports of exports from Bengal. (v) Fear of Foodgrains Control Ordh 

"* * * * * :t. 
III. Supply position.-(i) Restriction on expoti from Midnapore. (ii) Obstruc. 

tion to transport in the Kulti Canal. (iii) Comparative difficulty of transp0rt 
from south of Calcutta and comparative ease of transport from north of Calcutt<:~., 
(i-v) La:te 'transplantation and ·consequent la~ arrival of new crop in W esteru 
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In the result, both rural population generally in surplus areas ttrid large- .. 
sections of .the population ~n urban areas were being supplied ·from their 
existing stocks, e.g., labour of industrial area, employees of c0-mmereial firm& 
and khas holders who had bought stocks previously. The actual :ruling prices 
Were therefore chiefly affecting that:portion of the population which had to buy 
from hand ip mouth but they were suffering great hardships. Th·is was pro
bably the reason why despite higher prices there was by no means universdl 
distress' \ · 

29. The evidence presented by these contemporary documents leaves no· 
room for doubt that the upheaval in the Bengal markets towards the end of 
1942, was due to the fact that. in November and December of that year, that 
is, before the'-hulk of the aman crop had been reaped, unusual purchases were· 
being 1hade by persons who were convinced, quite correetly, thwt the yiefd ·o_f 
the a man crop would be so short and stocks in hand so r(l)w, that a crisis in 
'Supply was inevitable and was· fast approaching. There is also evidence
that ·such purchases were not confined to Bengal, but extended to the· 
adjoining areas of Bihar and Orissa. Reports received at the time by the Biha·r 
Government· showed that a large number of buyers from Bengal were advanci·ug 
llloney or, standing crops at the end of November in the bordering districts· of' 
Bihar, and officers in these districts reported great uneasiness and impending 
trouble in consequence. In a letter addressed to the Government of India 
i.lhortly after these events, the Government of Bihar reported ]hat "there wns 
a rush to corner supplies and withhold them from the provincial markets In 
order to smuggle them, in defiance of the provincial embargo, to the more 
attractive markets across the border." The Government of Orissa have told 

· us that this was happening at the same time in Orissa also. 
30. It was at this stage, when all the elements of the crisis which finally 

overwhelmed Bengal had gathered, that the enemy took a hand. The :first air
raid on Calcutta took place on the 20th December and was followed by raids 
on the 22nd, 23rd, 24th and 28th. There were further raids in January. The 
military value of t:he raids proved to he negligible. '!'heir effed on civilian · 
morale was not considerable and proved to be temporary. But one of the im
portant effects of the air-raids was the closing down of a large number of foo<l· 
grain shops. On the 27th December, the Goverinnent 0f Bengal, in ordel" t.o· 
maintain the distribution of supplies in Cnlcutta, were rehJCtRntly compelled 
to requisition stocks from wholesale dealers and from that moment the orclinnry 
trade machinery could not be relied upon fo feed Calcut.ta. The crisis had 
begun. 

-



CHAPTER VI.-THE DEVELOPMENT OF 'f:HE CRISIS IN BENGAL 

A.-NATURE OF THE CRISIS 

l, It is necessary before proceeding further with our natrativtJ to take .stock 
of the situation prevailing in Bengal at. the beginning Of )..94?· The pnmary 
element in that situation was the failure of the aman crop. Th1s, ho~eve~,. was 
not necessarily in .jtself an unmanageable problem. An even more setlo~s f~1lure-. 
had occurred only two years before in Hl41, and had le~ to not):nng more· 

· serious than a state of scarcity which was successfully allev1ated by the usuah 
relief measures. The necessary flow of supplie~ to the ar.eas aff~cted by the· 
shortage was maint.ained, and supplies were ava1lable at prwe~ W~lCh the bulk 
of the poorest classes of the population c.ould afford to p.ay. 'fh1s d1d not happe.n~ 
in 1943. Wherein lay the difference between 1941 and 1943? The ans':'er lS·· 

twofold: :first, a serious diminution occurred in the sources from whi?h a 
shortage in production was normally met; and se.condly, the normal machmery 
for the distribution of supplies was out of order. 

2. It was not only the yield of the a man crop which was short; the carry~ 
over was also short. Thus, the stock of all rice in Bengal at the bE)ginn;ng:: 
of 1943, was c.onsiderably smaller than in 1941. This was primarily the· 
consequence of the heavy drain on stocks during 1941, and to some exte11t also'' 
to a decrease of imports and an increase of exports which occurred during 194:J:.' 
It was, therefore, clear that, from the supply aspect alone, 1943, promised to' 
be a more difficult year than 1941. In an earlier chapter we came to the eon
elusion that the total supply of rice in Bengal during 1943, was probably 
eufficient for about 49 weeks, which meant an absolute deficiency of supply of 
about three weeks' requirements. A deficiency of this order involves a more 
serious difficulty in distribution than appears a.t first sight. Broadly speaking, 
there are three classes of consumers. First, the non-producers; secondly, the 
producers who do not grow sufficient for their own needs; and, thirdly, the 
producers who grow quantities which are more than sufficient for their own 
ne~ds. The third class of consumers would not themselves go short because 
even in a. year of shortage they would retain sufficient :for their own needs 
throughout the year and . probably in addition a reserve which they are 
accustomed to keep. In these circumstances an over-all shortage does noti 
(IOrrectly indicate the degree of shortage in the supply available to the first 
two categories. A hypothetical example will illustrate this point. Suppose 
50 per cent. of the population consists of producer-consumers who are self
sufficient in rice, and that the remaining 50 per cent. are non-producer-con
sumers. Also suppose that the weekly consumption of the entire popl,}lation is 
Y, tons and the total supply available for the year is 49.x Y tons instead of 
52.x Y, tons. If the producer-consumers retain an amount equal to their 
consumption for 52 weeks the amount available ·for the non-producer-consumers 
is 49 x Y tons minus 52 X {-tons, that is 46 X{- tons. The supply therefore 
available for non-producer-consumers is sufficient for 46 weeks and no£ for 
52 weeks, that is, a shortage of 6 weeks' supply. Moreover, the shortRge ;v0uld 
be greater than this i:f the producer-consumer, who grows more rice than he 
JJeeds for his own consumption, kept a. reserve. Thus, it follows that even 
if all producers sold their entire stocks without retaining a reserve for con
sumption after the next harvest and even if stocks so placed on the marketi 
were evenly distributed to all consumers, the latter would not have secured 
their normal ::equirements in . full. 

35 
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3. The .state of supply was such that, even if marke~ conditions were 
normal, prwes were bound to rise and difficulties were bound to be experienced 
ix;t maintaining an adequate :flow of supplies ~ the consumer. Market condi
tions were, however, not normal. The most obvious symptom of the unheal~hy 
condi~ions which had arisen was the movement of prices· during 1942, and :the 
level reached at the end of that year: In January 1941, the wholesale price 
o£ coarse rice at Calcutta was Rs. 5 f8/- per maund, and it rose to Es. 7/1/
by July 1941. In January 1~42, the price was Rs. 5/10/- per maund, and 
it rose ~o Rs. 8 per maund by July 1942, even though there was no question 
at that time of the province being short of rice~ In January 1943, the price 
~as Rs. 12/8/- per maund. Wha1i would it be in July 1943? 

4. This was· not a problem to be solved by any simple rule of three. It :was 
a question of the psychology of millions of producers, traders, and. consumers. 
~he life of the community depended on the producer, who had a surplus, placing 
on the market, more quickly than in normal times, all his produce in excess 
of what he required for seed and the maintenance of his family, without retain
ing for himself even the usual carry-over beyond the next harvest. But wi:th 
conditions as they were, his natural instinct was to assure his own safety by re
taining an even larger carry-over than usual. And what was safe was also likely 
to prove profitable, for prices were rising. He had sold his surplus at the usual 
time in the previous year and had found that the trader who bought from him, 
had made a larger profit than usual. which he could have secured £or himself 
if he had waited. He probabiy argued that he would Dot make the same mistake 
again. The traders no doubt argued likewise. The petty merchant was tempted 
to wait for a better price from the big merchi\nt, and the big merchant 

"from the bigger merchant. The fact that prices had risen abnormally and were 
still rising was sufficient to diminish both the volume and the rate of flow of 
supplies_ through the market. In such a situation, prices must rise even more 
sharply than before, in order to overcome these "resista,nces". 

5. It was imperative that the flow of supplies from the pro.ducer to . the 
consumer should be maintained; and it was equally imperative that prices 
should not be allowed to rise much further. Failure in either respect would 
entail widespread starvation. A situation had already arisen in which it seemed 
certain that the normal operation o£ the trade machinery would fail· to secbre 
$)De or other of these results, if not both. Hence the crisis. 

B.-CONTROLLED PROCUREMEN'l' 

6. The abnormal rise in prices in the latter half of November and December 
caused conce:..·n and the Bengal Government decided that steps must be 
taken to reduce the price level. The key to the situation was the Calcutta 
market, because prices in that market govern prices thro:ughout :the 
prQ.vince. They, therefore, visualized the remedy in .t~e fi~st mstance, . e.s 
one o£ checking speculation and restoring healthy cond1ttons m the Calcutta 
market. The process was later described as "breaking the Calcutta market". 
'The auestion was the method by which this was to be brought about. Statutory 
price -control had been tried and. had f~iled. j\. simple order to t~e. tra~e not 
to buy or to sell above a. prescribed pnce, would only make ~ond1t10~~ m .th.~ 
market. worse, but expenence had shown that tha use OL the dema.l 
stocks had helped to check the rise in prices. The Government proceeded to 
build on the results o£ this experience. They therefore undertook their first 
procurement scheme. 

7. The area selected for the procurement opera-tions was tha Eajsbahi 
Division in Northern Bengal-an area which was normally surplus and which 
had not been affected by the cyclone. Exports of rice and paddy from the Divi
sion were prohibited except under permit, with effect from the 22nd December, 
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and District Officers were directed to commence buying operations through local 
traders. The total quantity to be purchased was fixed at 2 lakhs of maunds 
(about 7,400 tons) and each district w&s given a quota out of this amount. 
Ceiling prices were fixed within which purchases should be made and District 
Officers were informed that, if necessary, requisitioning was to be resorted to 
till the quota' fixed for the district had been procured. The scope oi the scheme 
was naturally limited by the purpose for which it was fram.ed. District 
Officers were told that the operations were not intended to enable them to 
b~~ld stocks for their own districts, and they would not be permitted to immo
blhzc: stocks for local purposes, except with previous Ranction. All rice and paddy 
acqmred were to be sent to Calcutta, with the exception of a limited quanti~ 
intended for Darjeeling. This scheme was abandoned on the 9th January, 
because. the situation following the air-raids on Calcutta demanded a more com
prehensive measure. By that time District Officers had purchased about 2,800 
tons against the target of 7,400 t.ons. 

8 .. Air-raids on Calcutta t.ook place on the 20th, 22nd, 23rd, 24th, and 
28th December 1942. The first raid had comparatively little disturbing effect, 
but evacuation began. on a small scale on the 22nd and increased in volume 
until the 24th and 25th, a-fter which there was littl<Y further exodus. The most 
important effect, however, of the raids was the elosing down of a considerable 
number of foodgrain shops and the consequent interruption to the city's food 
supplies. At first immediat<B needs were met from . air-raid reserves. The 
opening of. dosed shops in the markets was also tried, but this yielded little 
result as the shopkeepers had either removed or sold their stocks before leaving. 
Finally, on the 27th December, it was, decided t.o 1·equ~sition stocks in the city 
and to distribute •them through controlled shops and "approved" markets. 

9. Having been compelled Jo requisition stock~ in Calcutta, the Bengal 
Government came to the conclusion that urgent steps would have to be taken 
to maintain supplies; and they therefore proceeded to underta:ke. procurement 
operations on a more· extensive scale than had been contemplated m December . 

.. The s~cond scheme came into operation on the 9th January, and the monthly 
requirements were assessed at 3 lakh maunds of_ rice (11,021 tons) and 4·5 lakh 
maunds of paddy (16,532 tons). Purchases on th1s scale, the Bengal Governmen~ 
thought, could not be made by District Officers. They therefore selected seven 
agents from the trade and allotted to them areas in which to make their pur
chases. The maximum prices at which purchases were to be made were 
prescribed a.nd District Officers were directed to wam all dealers in the buying 
areas that their licences would be cancelled and their stocks requisitioned if 
they bought above the Government buying rates. This direction, it may be 
incidenta1ly noted, was . inconsistent with the policy already adopted, namely 
that a legally prescribed maximum was not to be enforced on the transactions 
of private trade. A dealer who could not buy above the IDftximum ra:es fixed 
for Government purchases, except at the risk of the cancellation of his licenr.e 
and the requisitioning o£ his stocks, was just as effectively subject to price 
control as if he ha.d been liable to prosecution for a breach o:f a statutory order 
fixing maximum prices. But this inconsistency w·as unavoidable. As a letter 
sent out to District Officers on the 9th January said, the agents appointed by 
Government were unlikely to obtain the quantities of grain which Government 
required, unless competitive buying was prevented as far as possible. It was 
s?Oh :fou~d iJlat the warning did not suffice to protect t-he agents against com; eti
tive buymg. Embargoes were, therefore, placed round the buying areas, prohi
biting export except under permit. Similar embargoes were also placed round 
the non-buying areas in order to protect these areas against speculative buying. 
All these measures proved of no avail. The agents were not successful in 
purchasing the quantities required and the system was abandoned on the 17th 
February. The quantity purchased between the lOth January and the 17th 
February was only about 2,200 tons. 
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.10. EarLy in J a,nuaxiY the Bengal Government appointe? a Foodgra~ns ~ur· 
ch;a~ing: OfficeJ;i. His funciiions, g~nerally were to supervise and control' t~e 
a.eliivities o£i the buying:. ag.!=lnts and .. reg~late the issue of export permits from 
d-istricts from which exponts wel'e restricted,. On the abandonment of the 
system. of buying through trade agents, the procurement system consisted 
solely of. the Foodgr:ains Purchasing Officer taking, offers direct f:r;om the trade. 
The embargoes round the buying. -areas were maintained so as to enable the 
Purchasing Offi.Ger .to combat competitive buying by control over exports from 
tP.ese areas. The non-buying areas also continued to be pr:otected by locally 
administered embargoes. on exports. The pace of purchases by the :Jroodgrains 
Purchasing Officer was,. however, too slow. He bought only about 3,000 tons 
between· the 18th February and the 11th March. 

C.-''DE-CONTROL'' 

11. The failure of successive schemes of procurement was accompanied by 
a steady rise in the price of rice, a diminution, week by week, in visible sh)cks, 
and sigps of ·increasing panic in Calcutta. On the 4th January 1943, the price 
of coarse rice had dropped toRs. 11/4/'- a maund following sales by shopkeepers 
who lef.J! the city after the air-raids. On the 20th January, the price had moved 
up to Rs. 12/SJ-, on the 3rd February to Rs. 13)2/-, on the 17th February to 
lis. 13/l:dj-, t~ud it reached Hs. 15 per maund on the 3rd March. 

12. We have made a detailed study of the relevant trade statistics and the 
informatio~ supplied by the Government of Bengal about the movement of 
supp~ies throughout 1943 into Bengal from outside the province. as well as in 
a-nd out of Calcutta. We append to this report a note showing the results of 
our analysis.1 These show that the net "receipts into Calcutt1l during Janu11ry 
and February 1943 were approximately 7,000 tons in each of these two months. 
This was only a fraction of the normal monthly requirements. 'Wheat also 
was in short supply and this added to the demand for 1:ice. There is no doubt 
that the stocks in Calcutta at the beginning of the year were much smaller 
than in previous years, and that these were being consumed far more rapidly 
than they were being replaced. By the beginning of March, stocks were down 
to such a low level that it looked as if. the city must starve within a _fortnight, 
unless large supplieR arrived quickly. Thus by early March the crisis had 
become acute in Calr:utta. • 

13. As we have explained, it was imperative, at the beginning of 1943, .that 
the flow of supplies to the ·consumer should be maintained and that prices 
should not be allowed to rise still further. Up to this point the Bengal Gov• 
emment were attempting to achieve both these objects. Buf, they had failed. 
A breakdown in the supplies for Calcutta appeared imminent. A vital decis10n 
on policy had to be reached, and reached quic~ly. Was it practicable to hold 
prices and to maintain the flow of supplies'? If it were not,-and the state of 
Calcutta appeared to show that it was not-what was to be done? Two courses 
were open. One was to intensify the policy of controlled. procurement, hold 
prices rigidly, and pass over from reliance on voluntary sales to coercion, to 
whatever extent was necessary, to secure supplies at a price det-ermined by 
Government. This meant seeking out stocks wherever they were held whether 
by traders or producers, and requisitioning those stocks. not sold voluntarily. 

· ~he o~her course was to allow prices to rise and Lo secure stocks by pur
?hase m the mar~et and by imports from other provinces, in the hop,e that 
It would be possible by the use of such stocks to moderate prices as had 
been done by the use of the "denial" stocks in the previous year. The Beng_3l 
G?vernm.ent. carefu 1ly considered the pros and con a o£ both these courses., 
R:isks were .mherent in both. ~h~ for:t;ler involved widespread and hig})-ly .. orgp.." 
mzed coercwn. Were . the adm1mstrative. resources of the Government eqlJal: tQ 

1Appendix V. 
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\the task? If coercion failed, it would drive stocks even deeper. uncl.erground, 
lead to disorders in the districts, and a complete break-down in Calcutta. On 
the other hand, the latter, viz., de-control, par]icularly if it! were not possible to 
.acquire stocks sufficient to enable a moderating effect to be produced on prices, 
.might result in prices rising to a level at which widespread famine would be 
inevitable. The probable consequences of both courses were recognized, 
Before a conclusion was reached, Commissioners and District Officers were 
.consulted on the issue of coercion. With one exception, they were of opinion 
that measur-es which would probably involve the use of force were not r•racticable 
·and would not produce sufficient supplies. 

14. The Government of Bengal then made their choice. The decision was 
~aken to abrogate any vestige of price control, and it was announced publicly 
c()U the l!lth March in the following terms:-

''No .Pxice Control in Wholesale Rice and Paddy Markets" 
''To clear up misapprehensions which are still impeding the tlo~ of paddy 

:and rice into the markets, the Bengal Government declare categoncally that 
·there is and will be no statutory maximum price for whol~sale tr.ansa~~ions 
.in 12add~ -and rice. Both cultivators and traders are free to brmg the1r _gram to 
:the market without. fear of having it taken from them at a price to whwh t~ey 
.do not agree. No tr11der who has declared his stock under the Foodgrami 
-'Control Order will hA compelled to part with it below the prevailing market 
•price. 

"(ii) The Beng.al GC>vemment, in full accord with the Government of India, 
adhere · to ' the policy of buying as much rice and paddy as possible by free 
market operations in order to secure the best use of the resources of the pro
vince and their most equitable distribution. 

"(iii) The clear abrogation of any vestige o£ price control in the primary 
w-holesale market does not imply unrestricted profiteering. Government's own 
operations as buyer and seller coupled with the removal of the black market 
care in their opinion most likely to be successful in moderating prices at, a reason· 
·able level; but to prevent buying at reckless prices by wealthy areas the 
·embargoes prohibiting the movement of paddy and rice from one area in the 
-province to a,nother will remain in force. The Government itself ta,kes the 
·responsibility for the movement of paddy or rice to deficit areas." 

15. Earlier in the year, the Central Government made a similar decision as 
·regards the control of wheat prices. Arrangements had been made for the 
shipmen.t of substantial quantities of wheat to India and at the end of January 
1943, the statutory maximum prices for wheat which had been imposed in 
"December 1941, were withdrawn. At this time the Government of India were 
-of the opinion that prices should not be regulated by statutory control but by 
-other methods. The decision reached by the Government of Bengal was, there-
fore, in accord with the policy of the Government of India at the time, and 
was indeed taken with their approval. 
. 16. Simultaneously with the annou:neement of de-control, District Officer& 
·w~re directed to explain the policy to grain dealers in their districts and infonn 
·them that Government's object was to buy considerable quantities of rice and 
-paddy. District Officers were also told to purchase without limit of price any 
rice and paddy offered to them in the first three days, up. to a limit of 20,000 
·maunds; and after that, to report all offers to the Foodgrains Purchasing Officer 
'for his orders. They were further directed to explain the measures which 
Government were taking to the public at laro·e, through influential persons 

"throughout the districts. o 

17. The irnmNliate effect of de-control was an increase in the volume of 
·supplies pur<"hased bv Government. Between the 12th and the 31st March, tbe 
®tal purchases nwde by the Foodgrains Purchasing Officer, d'rect or through 
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District Officers, exceeded 17,000 tons .. Tpis was. much more than what had been 
purchased between the 22nd December 1942 and the 17tn February 1943 under 
three different systems ·of procurement. The. effect was, however, temporary, 
and the rate of purchase subsequently slowed down. Purchases made from 1sii 
April to the end of: August amounted to only about 18,000 tons. 

18. Prices, as had been expected, rose sharply. The following t.able shows 
how the price of coarse rice rose in Calcutta from Hs. 15 on the 3nd March tO>> 
Rs. 30/10/- on the 17th May:-

Date Price 
per maundl 

3rd March 1943 15 0 O• 
17th " " 

19 6 0•. 
22nd " " 

21 4 0· 

29th " " 
'22 0 (}! 

5th April 
" 

21 3 0 
12th " 

20 7 0> 
19th .. " 

19 5 o· 
26th " 21 0 0 
3rd May 

" 
21 1 0 

lOth " 25 0 0 
17th " " 

30 10 0 

Prices in all the markets in Benga_l were 1'ising similarly. The following table· 
gives the minimum price per maund of rice rulling in the last week of each 
month in five districts: 

Month 

1 --------------

J 

F 

M 

A 

M 

anuary 

ebruary 

arch. 

pril 

ay 

1943 ' 

,, 

. 

Khulna 

2 
-----
Rs. a. p. 

10 6 0 

12 8 0 

18 12 0 

22 8 0 

30 0 0 

Burdwan 

3 
--~---

Rs. a. p. 

11 12 0 

13 8 0 

20 6 0 

. 23 8 0 

29 12 0 

Rajshahi Faridpur 
Tipperab 
(Brahman 

haria) 

4 5 6 
----~ ---- ----
RR. a. p. Rs. a· p. Rs. a .• p. 

13 4 0 12 4 0 9 8 0 

13 8 0 13 2 0 12 0 (): 

18 0 0 25 0 0 20 0 0> 

20 0 0 24 0 0 31 0 ~ 

26 5 0 31 0 0 25 0 ()' j 

19. The prices mentioned in the foregoing table are the m1mmum ruling 
prices. Actual prices were often higher and supplies were not always available. 
for purchase even at these high prices. The effects of the high prices were 
felt throughout Bengal. On the 13th o£ May, the Commissioner ot Rurdwa111 
Division reported: "Economic conditions approaching a crisis. Rice out ofreach 
of the poor. Rice should be imported if the people are not to starve". A 
picture of the conditions developing in the Chittagong Divisi0n is given by ~h~ 
report from local officers, some of which we extract below. 

11th May 1943.-Price of rice rose to Rs. 43 per maund: in Noakhali bu~ 
has come down again. Famine conditions prevailing among certain percentage
of the population in Chittagong district. High prices keeping people on one: 
meal. 
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29th May 1943.-Many people starving in Ohittagong district owing to high 
prices. First gruel kitchen started ,in Chittagong. 

11th June 1943.-No fall of prices in Chittagong or Noakhali. Definite cases 
of deaths from starvation throughout Chittagong and number of living skele
tons increasing. Soup kitchens have already been started in acute starvation· 
areas. 15 kitchens are feeding 1,500 persons daily. Scarcity should be declared. 
Gruel kitchens start working in ~oakhali. 

28th .June 1943.-Number of destitutes in town increased. Eleven deaths,. 
in streets. 

Thus; towards the end of the second quarter of 1943, famine had begun in· 
parts ·oi Bengal. 

• 



CHAPTER VII-SUPPLIES FROM OUTSIDE BENGAL 

A.-NA'l'URE OF THE PROBLEM 

1. Bengal, always a net importer of wheat, was in the cours~,. of the 
.Qeca,de preceding 194u, also becoming a net importer of rice. Durmg the 
·Closing months of 1942 and in January and February 1943~ arrlva1s of whel:\~ into 
Bengal were much bo.low requirements and were causing great anxiety. , The 
consumers of wheat are largely concentrated, in Greater Calcutta, where ~he 
shortage of rice became acute early in March 1943. There was therefore, urgent 
need for imports of both rice and wheat. They were needed not merely for 
·making good the shortage which had arisen. What was even more important, 
they were urgently needed in order to increase the stocks under the contl'ol of 
the Bengal Government, without which they were unable to check the dangerous 
rise of prices occurring in Bengal. 

2. Imports from outside India had, however, ceased and the movement 
·of supplies !V'ithin India across the frontiers of provinces and states had been 
interrupted. We have described in Chapter IV the sequence of events which 
'led to that situation. We saw that conditions had arisen in which the move
ment of supplies by the trade in accorda11ce with effective market. demand 
'had become disorganized. The need for planning these movements had arisen. 
The capacity of sur1·lus' areas to export and the need of deficit areas to import 
'had to be carefully assessed. The technique and organization required for 
·this purpose were being evolved, in so far as the movement o£ supplies across 
provincial and state frontiers was concerned, by the Central Government, 
But their arrangements were not complete by March, 1943, when the need 
for imports became acute in Bengal. We must, therefore, describe briefly 
'the nature of the problem with which the Government of India were faced and 
:the arrangements they were making for solving the probJem. 

3. The following table shows the figures of net exports of rice from, !:'lnd net 
imports of rice into, different areas in India on an average ot 5 years ending 
ll941-42 :-

Net exports 

•Orissa. (and Certain Eastern States) 
•Central Provinces (and Certain Eastern 

States) 
oSind , 
.Assam 
lPunjab (and States) 

RrcE 
In tens of thousands of tons 

Net imports 

18 Madras (and Tra.vancore and Cochin) 
Bombay (and States). 

15 Bihar 
17 United Provinces 

2 Bengal 
1 Hyderabad 

Mysore • 
Rajputana States 
Central India. States 
North-West Frontier Province 
Delhi 

53 • 

42 

50 
44 
19 
17 
14 

6 
4 
3 
l 

' 1 

1 

160 
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'The figures in this bble are not complete because they take no account of 
the movements by road and country-boat across provincial and state frontiers, 
and they also exclude imports from Nepal and by sea through certain maritime 
States. But they are adequate for our present purpose, which is to indicate the 
areas which were normally surplus and those which were normally deficit in 
rice, and the approximate magnitude of those surpluses and deficits. 

4. The experience of the previous five years suggested that the quantity of 
riCe available from the surplus areas was between 500,000 ·and 600,000 tons, 
while the quantities required by the deficit areas amounted to 1·6 million tons. 
There was thus a gap of more than one million tons, which was normally covered 
by net imports but could not be so covered during 1943. Purchases on behalf of 
the Defence Services were increasing. During 1942-3 they exceeded 100,000 
.tons and in 1943-4 were nearly 200,000 tons. To that extent, the pressure of 
the demand on supplies available for export was increasing. A system of 
planned movement of supplies, therefore, first of all involved a decision as to 
bow much should be exported from each area, and how the total of Lhe export· 
able- supplies was to be allocated between deficit areas and the Defence 
Services. Decisions on these points were not a matter of mere arithmebic, 
because the outt.urn of crops varied from season to season; the carry-over was 
a significant facto::: moderating the effects of seasonal variations in production 
and this factor also varied ; and lastly, the proportion of the suHplies arriving 
in the markets had become uncertain owing to abnormal disturbances in 
marketing conditions. Under these conditions it was extremely difficult to 
reach agreed decit:duns. 

5. The following table furnishes, in respect of wheat, figures corresponding 
to those for rice: . ..:.. 

Net exports 

Punjab and,States 

Bind 

Central India States . 

United Provinces 

Central Provinces 

WHEAT 

In tens of thousands of tons 

Net imports 

68 Bengal. 25 

15 Bombay (and States) 22 

10 Madras (and States) 8 

8 Rajputana. States 8 

2 Bihar 7 

Delhi 4 
North-West Frontier Province. 2 
Mysore 2 

ASS3ffi • 2 
Orissa . 
Hyderabad 1 

103 82 

On the basis of the experience of the five years preceding 1942-3, the surplus 
are.as were able. to, provide one. million tons, while the deficit areas requirei 
820,000 tons. T~e demapd of the Defence Services was, however, greater for 
wheat than for riCe. Th1s had risen to 300,000 tons during 1942-3 and nearly 
400,000 tons in 1943-4. 
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6. Though the production imd consumption o£ millets in India are about 
the same as thosE- of wheat, they do not enter into the long dista~ce trade of 
India to anvthinu like the same extent as will be seen from the followmg table:-

J 0 ' 

Net exports 

Central India States 
United Provinces 
Sind • 

. Punjab (and States) 
• Hyderabad 

Mysore 

MILLETS 

6 
5 
1 
l 

1 
1 

15 

In tens of thousands of tons 

Bombay (and States) 
Rajputana States 
Madras 
Delhi 
Bihar 

Neli imports 

g 

3 
1 
1 
1 

It was necessary, however, that the flow o£ these supplies should. be main· 
tained and, in view of the rice shortage, inureased as much as poss1ble. 

7. The determination of the quantities t<r be exported :from surplus areas 
and their allocation to deficit areas and to the Defence Services was only the 
first step towards a planned movement of supp:ies. Arrangements had to be 
made for these quantities to be purchased and distributed. 'l'he function!!! to 
be undertaken by the Central Government and by the Governments oi the 
importing. and exporting areas had to be agreed upon. The agencies to b~ 
employed and the mode o£ their operation had to be settled. It was 1;1ot unt1l 
these agencies were established and were in proper working order that ~he 
movement of supplies could proceed according to plan. We shall now descnbe 
the successive stages in the evolution of the system of planned movement of 
supplies and the position reached b:y March 1943. 

B.-THE EVOLUTION OF THE BASiC PLAN 

8. At the end of December 1941, a Wheat Commissioner for India Wi\!1 

appointed, and on the 30th April 1942, the Wheat Control Order was notified-. 
In July 1942, a Civil Supplies Commissioner for rice and other commcdit,ies 
was appointed. Before these officers could proceed to plan, their energies 
were occupied in making ad hoo arrangements for meeting the immediate 
pressing difficulties of deficit areas. The first scheme for centralized purchase 
of foodgrains emerged in September 1942, a,nd was considered at the Sixth 
Price Control Conference which met in that month. The plan o£ action 
approved by this Conference was as follows:-

"(i) That :in ordE-J' to eliminate competitive buying, exports of wheat from 
the surplus provinces and states should be prohibited except by a Central 
Government organization which should purchase the requirements of the 
military, labour, and the deficit provinces and ·states up to a pre-determined 
figure for each surplus province or state in consultation with the Provincial 
or the State Government concerned and arrange for transport; 

"(ii) That the. C<~nLral organization should make its purchases in the <mrplus 
provinces or states through agencies selected in consultation with the Provin
cial or the State Gr;vernments eoncern.ed; 

· "(iii) That the Central organization should conduct its purchase operations 
in close collaboration with the price control. authorities in the surplus provinces 
and states and that the latter authorities should give the Central· organization 
all possible assisttmr•e in obtaining supplies at controlled rates; 

"(iv) That in allocating the ·supplies available for civil distribution, t.be 
Central· organisation, in consultation with the· Provincial Governments and 
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States should give 1-: iority to the requirements of fair price shops, consumers'' 
co-operative societieR, industrial meas, big cities, public utilities, and places 
where large military works are under construction; 

'' (v) That the supplies allocated to a deficit province or state should be 
despatched only to con::,ignees approved by the Director of Civil Supplies or 
.the Director himself in that province or state; 

''(vi) That in calculating the export quotas from the producing areas and 
the import quotas for. the Co:J!suming areas, the prinriple of 'equality of_ sacri
fice' should be borne in mind; in other words, the consumption in each area 
as revealed by the available data regarding normal production, receipts, and 
despatches, should generally be subjected to the same percentage reduction 
(subject to variations in the case of particular areas in view of changes in 
population and other special circumstances) as that which the consumption in • 
the country as a whole is likely to suffer owing to inadequacy o£ supplies.: .. " 

9. The system thuE described, it will be noticed, applied specifically to 
wheat. The Conference also recommended the adoption of a similar sch£me 
for the "staple competitive foodgrains, namely, rice, jowar, bajra, ragi, barley, 
gram, and maize". But whereas m the case of wheat the whole of India 
was regarded as one unit, and the responsibility was bid ori the Ce~tre for 
purchasing sup~lbs from surplus and allocating them to deficit areas and to 
the Defence Services, the Conference favoured the division of India into differ
ent regions, and the treatment of each region as a unit for the control of inter
provincial movement.s of staple foodgrains other than wheat. It was proposPd 
that the "primary responsibility for distribution within each region" should be 
v-ested in the Regional Price and Supply Board, operating "either through its 
own machinery or through the machinery of the Provincial Governments subject 
to the general direction of the Central Government". It was, however, realis
ed that it would be necessary to make purchases within one region for export 
to another, and the Conference recommended that such purchases should be 
made by the Central Government, or hy the Provincial Government acting on 
behalf o1 the Central Government. Jhese Regional Prices and Supply Bodrcl:;; 
had been constituted only shortly before; and, though they performed some 
useful co-ordinB,ting f,mctions, they did not in fact undertake the "primary 
:responsibility'' for inter-provincial movements within the region as visualized 
at this Conference. 

10. On the 7th October 1942, the Government of India addres~ed a letter 
to the provinces outlining a scheme of co-ordinated purchases of foodgrains in 
surplus provinces in order to meet the requirements of the Defence Services 
and deficit provinces. The scheme followed, with certain modifications, the 
general outline of the recommendations of the Sixth Price Control Conference 

11. On the 21st November the Government o£ India informed the Provincial 
>Governments that they had decided to initiate a scheme whereby wheat would 
be purchased by a Central organization through selected agents, and the pro· 
·duce assigned to importing centres. The grain would be consigned to the 
Provincial Dirertor of Civil Supplies or his nominee. The Provincial Govern
ments were told th:tt they should keep the Wheat Commissioner informefl. of 
their requirements, and he would meet their demands to the extent that supply 
was available. 

12. A separate Food Department was established at the Centre on the 
2nd December 1942, and on the 14th of that month the first Food Conference 
met. The first item on its agenda was "to frame agreed est,imates of the food
grain requirements and resources o£ the main administrative areas of the 
~ountry, and to draw up a programme for the utilization of such stocks as may 
be available on the lines best calculated to meet the most essential needs of 
the country; i.P- other words to frame a quota programme for supplyiug the 
deficit areas". 
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13. When the ConfPrence met, the winter rice crop was being ;harvested 
in some provinces alld was sWl on the ground in others. The wheat crop h&d 
only recently been sown, and nothing could yet be predicted about its outturn. 
A· rough calculation of the requirements of deficit areas and the surpluses of sur· 
plus areas was made, and the result, which was as follows, caused some dismay: 
"The shortage in rice alone is 19 lakhs of tons, assuming that Bengal gets nO' 
rice from outside. If Bengal has to get rjce, the deficit is increased by the 
quantity that Bengal requires. The shortage in wheat is 4 lakhs of tons. But. 
that only covers the uext five months. This is ·the position based on the sLate· 
ments that have been made this morning''. · 

14. The refetence to· the possibility of Bengal requiring imports of riee, it' 
will be noticed, was couched in terms which indicated uncertainty. From• 
what we have said about conditions in Bengal, this might appear surprising,. 
but it correctly rt:.£.ected the assessment which those present at the Conrerev.ce, 
including the representatives of Bengal, made of the relative urgeJ?,cy of the· 
need for imports of the several deficit areas. This fact is so important that we• 
must explain the situation at the time in provinces other than Bengal. 

15. Bombay produced on the average of the five years ending 1941.2,. 
700,000 tons of rice and consumed 1·05 million tons. If it rece:ved no imports, 
it would have to manage with, less than three-fourths of its normal supply, 
The dependence of Travancore and Cochin on imports was even greater. 
Madras was no lt-~s deficit than Bengal and had had a poor rice crop llt 11he 
end of 1942. . Ben15Jl had experienced poor crops before and yet had imported 
relatively small quantities. Could it not manage this time without 01ny 
imports? That was the general attitude. 

16. The case of Bengal for imports of wheat was quite clear; not so the 
need for import§ of rice, in a situation which was apparently so much more 
serious for other deficit areas. The representatives of Bengal pressed ~h0ir 
claim for wheat, made it clear that exports of rice were out of the question, 
and left open the possibility of the province requiring imports of rice to a 
later date. The Director of Civil Supplies, Bengal, said, "We do not require 
rice in the next few months, but statistically we are heavily in deficit for the 
coming year". When a doubt was expressed about the correctness of the 
crop forepast, he added, "I should say at once that this is the first forecast, 
and the indications are that the final forecast is likely to be worse. " 1 

17. The Conference also discussed the question whether purchases for 
export and for the Defence Services should be made in the provinces by an 
organization under Central control or by agencies set up by tEe Provincial . 
Governments. Divergent views were expressed, and a conclusion was not 
reached on this important point. On the 2nd January 1943, the Provinciar 
Governments were addressed by the Government of India on the subject. 
Pending a decision as to whether the buying organization should- be Centra:! or 
Provincial, the pro·dnres were directed to -prohibit, except under permit, t.h:e 
export. of all major foodgrains and to limit permits to purchases made by, or 
on behalf of, importing Governments. 

18. On the 27th January, the Government of India informed the Provi:n,cial 
Governments that (,h,y had decided that purchases ior export should be mad~ 
by Provincial Governments and not- by a Central organization, and the Pro
vinces were reque.:;tcd t0 set 'LIP .procurement machinery immediately, so that 

1In the light of subsequent events, the attitude of the representatives of the Government 
of Bengal at this Conference evoked considerable public interest and ha.s been the subject of 
much misunderstanding. Our attention has been drawn to the following passage occurring in a 
publication entitled "Food Rationing and Supply, 1943-44 issued in 1944 by the Office of the 
League of Nations, Geneva: " Bengal alone among the principal Provincial Governments. 
confident that it could manage to subsist on iis own rice crop, declin.ed lo join in the collective 
scheme drawn up at the December 1942 Food Conferei>ee, when the main anxiety was about 
wheat." This is not a correct description of the attitude of the Government of Bengal. 
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purchase operatiQ1ls could begin in advance of the -settlement of the Lare-et 
ligures for surplus and deficits. No target figures were given in this letter. 
A formula for &he fix«t.ion of target figures was sent to the Provincial Govern
ments on the 16th February. The Second Food Conference met in the tnird 
week of February. Agreement was reached between the Provinces and Lhe: 
Centre on the Oj)ei ahve details forming part of the general scheme of the 
Basic Plan arrangements, but the question of the quantities to be supplied 
by surplus to deficit areas was left undecided. 

19. The conclusions reached at the Second Food Conference were announced 
by the Government of India to the provinces and the states- in a lefter dated 
the 12th March which indicated the action required on the part of local adminis
trations and stressed the urgency of setting up purchasing organizations. This 
was followed about a month later by a letter giving preliminary figures under· • 
the plan. This letter also recalled that over three months had been spent 
in reaching the greatest common measure of agreement in respect of the· 
plan and the methods to be adopted, and reminded the provinces and states. 
that the figures put forward were "targets" at which all Governments mus:ti 
aim. Early in May, a monthly movement plan was forwarded, showing the 
quantities to be despatched month by month with sources and destinations. 

20. The total quantity of foodgrains which it was planned to distribute waj; 
over 4 million tons, including 1·5 million tons of wheat, 1·1 million tons of rice, 
the same quantity of millets, and nearly 400,000 tons of gram. The figures :or 
rice and millets represented the quantities to be moved between the 1slJ 
December 1942 and the 30th November 1943, while the corresponding period 
for wheat and gram was the 1st April 1943 to the 31st March 1944. The total 
quota allotted to Bengal was 350,000 tons of rice, 224,000 tons of wheat, 
200,000 tons of milletR, and 19,000 tons of gram. The sources from which 
these supplies were t.J be moved were as follows : 

RICE-
Assam ·• 
Orissa 
Eastern States 
Bihar . 
United Provinces 

WHEAT
Punjab 
United Provinces 
Bihar 
Overseas 

MILLETS-
United Provinces 
Punjab 

Tons 

63,00~ 

37/00 
50,000 

185,000 
15,000 

---
350,000 

160,000 
20,000 
24,000 
20,000 

224,000 ---
195,000 

5,000 

200,000 
----

c. 'I'RE "BESOUE" PLAN AND FREE 'l'RADE. 

21. We have described at the end o£ Chapter VI the emergency which arose 
in Calcutta e:nly in M:arch 1943, when the Government of Bengal decided on 
"de-control" in ortler to increase the :flow of supplies within Bengal. '!'he 
position was serious, and the Government of India decided that an emergency 
mobilization of supplies should be made from the areas adjoining Bengal in the 
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Eastern Hegion, in order to assis~ the Bengal Governmen~ in check:ng fue rise 
·in prices. 'l'he subject was dii:!CUssed at a mee~ing held in Calcutta on the . 
.lOth March 1943 and subsequent days, attended by :!!he representa1!iv~s of 
.Benga,l, Bihar, Orissa, Assam, and the Eastern States; The specific measure 
of assistance which it was proposed to give to Bengal, was :the o.upply, of 
·on,ooo tons of rice within a period of from three weeks to a month. lt was 
.bo~d that, if this quantity were ob.tained in: a short period, it would be possible 
~o "break" the Galcutta market, start supplies moving again, and cause priceil 

._to fa.il to more rea'Sonable levels. It was proposed t-hat this quantity of 60,000 
tons should be obtained in equal proportions from the provinces of Orissa, 
-Bihar, and Assam, and from the Eastern States. 

22. The plan failed because, with the exception of supplies from Orissa, 
.the ·quotas were not forthcoming. The Bihar Government maintained that; 
market conditions in Bihar had rapidly deteriorated since the beginning of 
';March, and thaL, until confidence had been restored in the province, it would 
'be impossible to uwke purchases even for their own deficit areas, let alone for 
-;Bengal. Their !in.al crnclusion was that, provided they were able to satisfy the 
mouthly demand of 8,000 tons for the industrial areas in their own prov;l}ce, 
·the,y would allow the export to Bengal of two tons for every one ton they were 
able to supply to their own deficit areas. Bventually Bihar provided some
:thing less than 1,000 L0ns to the Darjeeling district in Bengal. Orissa agreed 
·to help and supplied about 25,000 tons. The Eastern States had a large 

1!urplus but no .L urchasing organization was in existence and communications 
were difficult. A ptrchasing agency was appointed, but the quantity pro

·CUred was small-less than 5,000 tons. Assam promised assistance but t.he 
.quantity supplied at I he time was only 2,350 tons of paddy. 

23. We hav~ sem·. that the immediate effect of de-control ~as an improve
ment in the flow of supplies within the province. This, together with arriv11ls 
~om Orissa, eased the position in Calcutta but the supplies were not suffic_ieut 
to achieve the primary 01bject of "breaking" the Calcutta market. Prices· 
kept on rising. 1he Provincial Govemment despatched some of the .stocks 
which they had acquired, to deficit districts, and this effected u temporary im
provement. The situation in Chittagong was described as easier. The arrival 
<i£ larger supplies of whe!:lti also helped, and there was a marked decline in the 
prices of wheat ano wheat-products. But the improvement was only tempo-

·'i'ary. By the end of April, stocks ot rice in Calcutta were again running low, 
:and ther~ was reason to fear that, by the middle of May when the supplies 
·from Orissa would cEase, Calcutta would be back again in the same state as 
·it was in March. Meanwhile, reports from the districts clearly indicated the 
·approach of famine. The crisis had not been overcome. 

24. By the ·beginning of April the Bengal Government were reaching the 
,conclusion that the B'l!'ic Plan could not help them. In a letter addressed to 
--~he Central Government early in April Hl43, the Provincial Government, while 
-expressing their ~reot appreciation of the measures taken by the Government 
of India to enable them to meet the situation which had developed in Bengal, 
'felt it their duty to in£orm the Central Government that "the attempt to treat 
tJH' provinces of Assam, Bengal, Bihar, and Orissa as separate units for the 
procurement of, . and movement of trade in, rice and pad{ly was fast leading 
to disafltAr, Tf not quickly abandoned, it will result -not· only in :frusk<}tion 

·of t,he Government ·of India's purchase plan, starvation in deficit area,s, and. 
disorder, but d.lso b ~;rave shortage of the future crop owing to interruption in 
the :flow o£ seed supplies". The Government of Bengal did not challenge the 
merits of the Basic Plan in regard to whea'£. The argument w~s that as wheat 

'bad to be moved long distances by rail to deficiii provinces, a Govern
menb agency could canalize tbe trade as effectively as a priva~e agency_~ 
'But the case of rice. ·in the Eastern Region, they argued, wae different. 
·:'Obstructions to ·the ·movement of paddy and paddy products, in an area so 
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dosely interlinked as the north-eastern region, are fraught with the gravest 
consequences. 'l'hey are grave in the case of rice; they are more grave in ~he 
case of paddy sir..ce -~hey not only mterrupt the supply of padd~ to the rmli;::, 
but also interrupt the hundred~ o~ cross str~am~ of paddy flov~mg by mult·l
fanous channels acros., the provmmal boundanes from• the producmg rural arba& 
to other rural area.;; •-v·here paddy can be hand milled and distributed". Tne 
Benual Government. realized that the fact that events had compelled them to 
imp~se an emba.r:go Y:J<md the province as well as round certain dist.ricts withi~· 
th£ province was inconsistent with their contention. The answer to th1s 
il.ppRl'ent inconsistency, they said, was "that the Bengal Government was' try
ing to achieve S·>mP J•masure of internal pri~.e and supply equilibrium befun-1 
completely breaking down these barriers; but if the desired equilibrium cannot 
soon be obtained, the barriers will have .to be broken despite the risk from the· 
pent up forces that will thus be let loose. They are of opinion that the logic of 
events will compel the Central Government to adopt the same eourse in 
respect of this region". 

25. Towards the end of April 1943, the Government of India, were also 
beginning to doubt whether the Basic Plan would solve the Bengal problem. 
The Plan had !:'Ome into operation from the middle of April and from thai 
,date surplus provincE:" were to begin deliveries in accordance with the pro
gramme prepared by che Government of India. But the "target" figures had. 
caused dismay among the provinces. The Government of Bihar, which had 
been assessed to supply 200,000 tons of rice, ~na. 50.000 tons of wheat, Jost 
''lO time in pointint; out that Bihar was a deficit and not a surplus province 
"tnd that they could not undertake the responsibility for the disastrous effect;, 
which would, in their considered opinion, follow from the aHempt t0 give 
effect to the Central Government's proposals. Again, procurement machinery 
had not been estab1lsh6d in the majority of provinces and until such machinPrJ 
was in operation deliveries according to the programme could not begin. The· 
emergency arran12:ement.s made in March had failed. Something had to be rlone· 
to get more supplies into Bengal. 

26. The situation was discussed during the last few days of April in 
Calcutta at a me,,ti~1g between the representatives of the Government of lndi~. 
a:qd the Bengal G.wonment. The attitude of the Government of Bengal was 
that if the Gov.:;rnmr:nt of India could not give a guanmtee that the entire 
supply of rice provided for in the Basic Plan would be delivered within the 
next few months, they must press for the immediate abolition of the trade 
barriers betvveen the provinces of the Eastern Region. After careful consider<1-
tion the Government of India came to the r>.onelusion th>~t "bhe armng·eme.nts 
for procurement were so far behind in the provinces of the Eastern Region, that 
the supplies to BEo:rigal under the Basic Plan would not be forthcoming in 
time. It was also impossible to make good the deficiency hy draining <)the:r 
areas; the urgent needs of Bombay, Travancore, and Cochin had to be met 
from. those areas. An aMempt to maintain the Basic Plan in the Eastern 
Region and divert to Bengal supplies of rice from outside the Eastern Feginn 
was, therefore, likely to destroy the all-India Basic Plan. 

27. Two proposals were considered. One was unrestricted free trad~ and' 
the other was a sc~me described as "modified free trade". Both the proposals 
inYolved the withdrawal of powers from the provincial Goverl1ments, b11t 
":modified free tra.de" involved the retention of powers of control and thek 
e.xercise by a single authority, the Regional Food Commissioner. Inter-provin
~ial ·exports were to be nontr-Olled by a system of licences to, private traders, 
lssued on the recommendation of the importing Government, and it was con· 
templated that those recommendations would be made on the basis o£ G3eb 
tmder undertaking to bring the imports to a. specific point for sale a~ thnt 
point. To that extenn the Bengal Gov,rnmen~ would be in a position to. 
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control the distribution of supplies. l.t was also the intention that the licences 
granted in any month should conform to the figures of the Basic Plan as 
l'egards the quantity to be moved into Bengal. By this means· .the arrange~ 
_nents already mad3 for railway movements would be maintained and the 
~ccuracy of the Basic Plil!n figures would be given a reasonable test. It was 
urgued that the system, bein,g under full Central ·control, could if . necessaq 
t>e developed inLo complete free,-trade, or, if the necessary orgamzation m 
lihe provinces coult:l. be rapidly established on an efficient basis, reversiOJJ .to 
the Bask Plan ccuid follow. In a letter dated the 6th.May the Government 
of India communicated to the Provincial Governments of the Eastem llegion 
Lbeir decision to introduce "moqified free trade" on this basis, and fixed t,he 
1.\Jt,h May at Oalcutf,a for consuitations on administrative and operational 
details. It was aLo explained that the gravity of the emergency had made it 
impossible to consult the Provincial Governments concerned. 

::l8. This scheme never came into effect. During the further discussions 
between the represt•nt;atives of the Government of lndia and the Bengal •'iov
emrnent, the Provincial Government maintained- their preference for unrestricted 
free trade. At the weet.ing held on the lOth May with the representatives of 
other Provinces uf the Eastern Region the two schemes. were discussed. 
Opinion was !).ot, unm~imous. The Assam representative preferred "modrfied 
free trade" while the Orissa representative preferred complete free trade on 
tJ1e assumption Lbut it would enable Orissa to obtain supplies from the ad
joining States. Tf,e Bihar representative considered both equally objectiomi ble. 
He pointed out ''that a probable result of free trade would be thut the sernn1.ble 
for supplies by Bengal buyers, with the resulting movement of enormous stoeks 
from Bihar to Bengal, would make it impossible fo~ the Bihar Government to 
guarantee food for its own labouring population at a reasonable p1~ice". 
'J'he Government of India decided that some form of free trade was essential, 
and in view of tbe insistence of Bengal on unrestricted free trade abandoned 
·their initial preference for modified free trade. Once again, the urgent need for 
a decision did not nllow of the provinces being consulted. The representathes 
ol' the provinces who attended the conference on the 10th May, hazl no opp.Jr
i;;mity of consulting their Governments as regards the relative mnrits of 1m
restricted free trade ttnd modified free trade. 

29. The introducLirm of free t,rade led immediately to the invasion of til>1~ 
provinces o£ Biha:r, Orissa, and Assam by a large army of purchasers i'r·)m 
Bengal; in fact, it began a week before. The Bihar Govemmenij have described 
the position as follows:-

"The new policy resulted in large scale incursion of speculators, agents of 
big business, hoa.rderr:; and small buyers froni Bengal into all the markets ...... 
Prices flared up almcst immediately. Merchants, who had previously sold their 
stocks to Government tri.ed to evade delivery by any means in their power because 
they received higher offers from Bengal buyers. The Bengal merchants or 
their agent.s went into the interior villagee ::md. offered :fantastic prices, c•s a 
result o£ which the arrivals of supplies in local markets were extremely poor. 
Prices fluctuated almost from hour to hour due to wild speculation, and owner
ship of goods. passed through various hands before they a.ctually moved". 

Dut it Wl'lR not only private dealers who were buying. '\he Provincial Gov
' rnments were also in the ma.rket. The Bengal Government through their agent 
were making extensive purchases. Directly free trade was esLablishcr1, · tbA 
Government o£ Bihar ordered their Trade Adviser and District Officers to buy all 
available foodgra.ips; stoeks ·ip. the mills were also bought or requisitioned . 
.Purchases, however, had ceased by the end of June, as by that time 
prices in Bihar were above the maximum lhnits laid down by the Provincial 
Goven1men'£. 'rhe Government o£ Orissa improvised purchasing agencies in 
every district. In rtd.dition they obtained stocks by the rigorous en~orcemenli 
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.0 £ the Foodgrains Ccntrol Order. Merchants from outside Orissa who, with-Jut. 
obtaining licences fro:m the Ori~s~. Government, had made purchase~ were 
prosecuted and their s:tocks requfsrtr?ned. By these means and bJ: a.ctrve ~ur-. 
chases in the weal w:!rkets the Onssa Government were able w1th1n a forf;
night to acquire several thousand tons of rice at· reasonable prices. 

In .Bihar, the food situation deteriorated rapidly on the introduction of free 
.trade. nnd in order to prevent widespread distress and panic, the Provincial 
Government opened departmental shops for the supply of foodgrains at conces
sional rates to lmv-paid Government servants and the essential services, and· 
"poor" shops for relief to the poorer sections of the community. The Gov
ernment of Orissa have described. the effect of free trade as follows: -"It was 
undoubtedly the greatest factor in ca.using high prices, hoarding, and the un
availabilitv of foodgrains to consurners in the latter part of 1943 .... It caused 
:the disappearance of rice from the local markets and led to serious mal-distri
ibution and economic maladjustments.''. 

30. Free trade led to serious disputes between the Bengal Government, 
their agent, and other Bengal traders on the one hand and the Governments 
of Bihar and Orissa on the other. Bengal traders were loud in their com
plaints of the treatment they were receiving both in Bihar and Orissa, and the 
agent of the Bengal Government complained that his staff was subject to many 
forms of obstruction in both the nrovinces. It was asserted that in Orissa 
stochs had been roqc1isitionec1 in o;der to prevent them leaving the province. 
The Bengal Gov•lm llHmt joined in these complaints and asserted that vther 
Provincial Governments were doing their best to prevent rice leaving their 
p;mvmces. In short, the allegations were that free trade was not being allovved 
to operat.e. These did not• go unchallenged. The Bihar Government in, a 
letter to t.he Central Government dated the 4th June 1943, denied emphatically 
that they had placed any obstruction whatsoever in the way of free trade; nor 
were they aware of any obstruction on the part of their officers. They added 

· that should any 9}Jerific case of obstruction be brought to their notice they 
would of course take necessary action and rectify the mistake, and in conclusicn 
drew the attention of the Government of India to "~h~ 11robabilitv of such 
·charges being made by merchants and speculators from outside the province 
w]w, in collusion wit,h the sellers whose stocks had already been bought by 
the Provincial GovermnAnt,'s purchasing organization. are anxious to get control 
of such stocks by f~nv- means". The Orissa Government maintained that the 
I'equisitioning un.dertakcn in the province was confined· to stocks bought by 
u·nlicensed dealers. Fortunately the dispute between the Government of BengPJ 
and the Orissa Gcvemment in regard to requisitioning was settled amicably in 
September 1943. · 

D.-HESTORATJON OF THE BASIC PLAN 

31. The free trade policy succeeded in procuring some supplies for Bengal. 
This apparent initial success and the continued slowness of deliveries under 
the BaF\ic Plnn to other deficit areas, which was causing concern, led the 
Government of India to a further change of policy. They decided to introdmle 
with effect from the 15th June free trading conditions throughout India with 
the exception of the region comprising the Punjab and Sind, and certain other 
areas in North-West India. This decision, which was also taken withont 
eonsuJtation with the provinces and states, aroused immedlatelv a strmn 
of protest from the deficit as we11 as from the surplus areas. ·In view of 
t,he Rtreni!th and unanimit:v of the OTYP0Sitioi1 the Government of In(!i8 postpnnNl 
the int,rocl<Jction of fnw f,rade in other -parts of India and cnllerl the 
Thirr1 All-India Food Conference. That conference met on the 7th ,T11h·. 
emphat.icall.v reieeted free trade, and recommended that the Basic Plan shodd 
be rontinued w~th such Hiljustments of qu.ot,as as might be nt>cess9,ry 'rhs, 
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Government of Ind.ia accepted its views and rejected free trade "as a policy 
which was not to be considered except as an objective for the return tO· 
normal conditions". At the same time, a Food Grains Policy Committee was.. 
set up, consisting of non-officials, and officials representing the Central Govern
ment as well as Provincial and State Governments. 'l'he reeommendations 
of this Committee, which covered the whole range of the problems of supply 
and distribution of foodgrains, were accepted almost in, entirety by all the 
Governments concerned. The fundamental principies of ·policy and administra
tion were firmly laid down and the country as a whole proceeded to build. 
up the system of food administration which is functoining today. 

32. Free trade in the Eastern Region continued a little longer. On the· 
• 9th July 1943, the Government of India issued instructions to the effect that 

first, Bengal should not be isolated by the re-imposition of provincial barriers 
until the revised Basic Plan based on the reassessed figures had been drawn up 
and had come into effective operation, and, secondly, the Governments of the 
Eastern Region must be prepared for the continuance of the existing condi-
tions, that is free trade, until the Government of India decided that ;;upplies to 
Bengal had begun t-o move in accordance -with the programme laid down in the 
revised Basic Plan. On the 15th July these instructions were modifie([ :md it was 
laid down that :first, free trade contracts for export from one provinve to another· 

. would be valid provided the date of such cont'racts was not later than the 8th 
July 1943, and secondly, no free trade contracts requiring export from one pro
vince to another, which had been executed between the 9th July and 31st 
July, would be valid, unless .approved by the appropriate authority in th8 
province in which the purchase had been made. The Government o£ Bengal 
protested strongly against these modifications, and urged that their effect would 
be to deprive Bengal of all supplies from the other provinces in the Itegion: 
with effect from the 9th July, although the ::~llotment;s under the revised Basic 
Plan h::~d not begun to move. · 

:)3. Although, as a result of an .agreement with the Bihar Government) in 
regard to the movement of foodgrains contracted for export during the free trade 
period, the embargo round Bihar was re-imposed with effect from the 31st July 
194,3, formal orders restoring to the Governments of Assam, Bengal, Bihar, and:· 
Orissa, powers under sub-rule 2 of rule 81 of the Defence of India Rules 
were not issued till August. The restoration took effect from the 16th of thafi 
month and from that date free trade in the Eastern Region formally came to an 
end. In practice, it had ceased to operate from the middle of July. ln 
restoring' the powers under the Defence of India Rules to the Provincial Gov
ernments the Government of India laid it down that.: v.alid contracts for export 
from one unit to another made under free trade conditions should be fully 
honoured, with no attempt t-o avoid them in any way, and that the movement 
o£ foodgrains in the fulfilment of these contracts should not be hampered 

34. The net effect of free trade on supplies and prices of rice can now be 
described. 

(i) It has been estimated that during the free trade period 91,000 tons of 
!oodgrains moved into Bengal from other parts of the Eastern Region. Of thes~ 
38,000 tons repreRented despatclhes out, of purchases made by the Government 
of Bengal through their agent. 

(ii) The effect on prices in Bengal waR negligible. The price of coarse rice 
in Calcutta had risen from Rs. 21/1/- per maund on 3rd May 1943 to Rs. 30 flOi
per maund on . the 17th of that month-the day before· the introduction 
of free trade. A considerable· drop in' prices on nhe first day of froo trade ;vas 
reported but it proved to be moment.ary. The following table shows that, ,ap~rt 
from a slight drop hi the week immediately after the introduction 0f. free ~ade, 



SUPPLIES FROM OUTSIDE BENGAL 53 

cthe price continued to remain above Rs. 30 a maund throughout the free trade 
:period: 

Date Price 
Rs. A. P. 

24th May 1943 29 2 0 
31st .. 30 6 0 
7th June 1943 31 8 0 

14th " 31 10 0 
21st ,. ,, 31 0 0 

28th " " 
31 0 0 

7th July 1943 30 8 0 

14th " " 30 8 () 

21st , 
" 

30 11 0 
28th" " 31 3 0 
2nd August 1943 31 5 0 

Prices in some of the districts of Bengal were higher than in Calcutta and 
in a few cases touched Rs. 40 a maund. 

(iii) While prices in Bengal did not fall, prices in the other provinces of the 
lEas tern Region rose steeply. For instance, the price of rice in Bihar 
during the week ending 12th May varied between Rs. 8/12/- to Rs. 9/4/- a 
maund, whereas during the week ending July 12th, it rose to Rs. 23 and Rs. 25 
a maund. 

Again, in Orissa, in the Balasore District, the prwe rose to Rs. 24 a maund 
within a few weeks of the introduction of free trade. 

35. The Third All-India Food Conference had recommended that the Basu~ 
Plan should continue with such adjustments of quotas as might be necessary. 
The revised Plan was announced by the Government of India on the 27th 
J"uly 1943. The original Plan provided for the delivery of the following 
'quan;tities o:f rice to Bengal between July 1943 and November 1943:-

July 
August. • 
·September 
'October. 
'November 

Total 

Tons 
43,300 
43,200 
39,300 
44,200 
46,900 

216,900 

In place of this total of 216,900 tons, the revised Basic Plan gave Bengal 
:15,000 tons of rice. In addition, Bengal was given 340,000 tons of wheat and 
wheat proq.ucts, 46,000 tons 0f gram, and 40,000 tons of millets. The reaction 
in Bengal to this meagre allotment of rice was one of utter consternation. 
But, as the Government of India pointed out, the total surplus of rice declared 
by the administrations of the surplus areas was only 79,000 tons, and of this, 
Bengal had been given 15,000 tons. This allotment was, however, considerably 
exceeded by the end of the year. 

38. The result of all the measures taken during the course of the year 
1943 was as follows:-

(a) The total quantity of rice despa~ched during 1943, on private as well 
as on Government account from other parts of India was 294,000 tons. 
Despatches from Orissa amounted to nearly 110,000 tons, from Bihar 52,000 
Iflons, from the Punjab 39,000 tons, from the Eastern States 32,000 tons, from 
'Sind 24,000 tons, from the Central Provinces 17,000 tons, from Assam 12,000 
'tons, flnn the h:"ilnnf'e \Vfl" lYJtlfle 'lP 0£ smaller qmmtitieB from other m·t>flR" 
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(b) 'fhe Bengal Government have told us that the despatches during 1943 
from outside Bengal according to railway receipts held by them amounted ~ 
177,000 tons. This includes purcl;l.ases made during the free trade period by, 
their agent but does 'not, of couree, include arrivals in Bengal on private 
account. 

(e) According to "trade'' statistics the total arrivals of i;ice in Bengal during 
1943, exclusive oJ' rice in transit through Bengal, amounted to 2ti4,000 tons.t 
The net arrivals during each of the four quarters of the year are Rhown sHpa
rately in the table below. 

1st quarter 
2nd 
3rd 
4th 

(In t~ousands of tons) 
17 
78 

69 
100 

Total 264 

37. (i) The t,otal qurmtity of wheat and wheat products despatched to 
Bengal during the year Hl43 amounted to 373,000 tons, of which 222,000 tons 
were sent from 1he Punjab, 35,000 tons from the United Provinces, and 10,000 
tons from Sind. The imports from overseas amounted to 93,000 tons. 

(ii) The total arrivals in Bengal during the year amounted to snn,ooo tons, 
thus-

1st quarter 
2nd 
3rd 
4th 

(In thousands of tons) 
26 

38 
99 

176 

TotEtl 339 

(iii) In acldii;ion to wheat, about 55,000 tons of millets wore received frnm 
other provinces duri11g the year. The greater par'e came from the United 
Provinces. 

1 Figures compiled by the Department of Commercial Intelligence Etnd Statistics. 
The amount of net arrivals is smaller than that mentioned in Sub-para. (a). The difference is
presumably due to goods in transit. 



CHAPTER VIII-SUPPLY AND DISTRIBUTION IN :BENGAL 

A.-3)IE "FOOD DRIVE" 

1. vYe have seen that on the 11th l\!Iarch, the G-overnment of Bengal, havmg 
de0ided on de-control, made a pubhc announcement declaring "that there 
is und will be no statutmy rnaximum price for wholesale tmnsaetions in paddy 
and rice. Both cultivators and traders are free to bring their grain to. the 
market without fear of having it taken from them at a price to which they 
do not agree. No trader who has declared his stock under the Foodgrains 
Control Order will be compelled to part with it below the prevailing markeil 
price". It is cle11r that if the cultivator or the trader were free to bring hie 
grain to the market, he was also free to withhold it from the market; in other 
words, hoarding was permissible. If grain was withheld from the market ta 
any appreci.able extent, prices were bound to go up, and it would be legitimate 
for the cultivator or the trader who had withheld his stocks to get the ·benefit 
of the higher price; in other words, he could profiteer. The Government of 
Bengal feared that this might happen, but they did not intend that it should., 
and hence they announced that "the clear abrogation of any vestige of price 
control in the primary wholesale market does not imply unrestricted profiteer
ing. ·Government's own operations as buyer and seller coupled with tbe 
removal of the blackmarket are, in their opinion, rnost likely to be successhl 
in moderating prices at a reasonable level; but to prevent buying at reckless 
prices by wealthy areas, the er:u,bargoes prohibiting the movement of paddy and 
rice from. one f\rea in the province to another will remain in force." Again, 
early in April, District Officers were instructed to impress npon stoekrwirkrs, 
cultivators, and the public generally that peace-time stocks cannot be main
tained under the stress of war, and that "the maintenance of what might ordi
narily be regarded as a normal peace-time stock will not necessarily absolve 
the individual from the offence of hoarding.'' Most of the embargoes referred 
to in the announcement of the 11th March were removed within a few weeks 
and experience proved that the operations of Government as buyer and seller 
were on too limited a scale to reduce prices to a reasonable leveL The first 
major attempt to "break" the Calcutta market by imports from other provinces 
bad also failed. Prices had risen; the price of ric"e was higher than what the 
poorer sections of the population could afford to pay aud they were 
beginning to starve. 

2. This· was the situation when, at the end of April and early in 1\hly, the 
representatives of the Government of India and the Government of Bengal 
conferred in Calcutta and the decision was taken to introduce free trade in 
the Eastern Region. Anoth,er decision taken during these consultations was 
to launch a propaganda drive for the purpose of convincino the people th-1t 
the supply position did not justify the high prices prevailing. 'h was hoped that 
this propaganda, coinciding with the arrival of imports, would induce a :freer flow 
of stocks into the market and bring down prices. These objeds were not 
achieved, and the propaganda :failed. 

3. In the first week of June, 1943 the Government of Bengal launched n 
province-wide ''food drive'' the objects of which were defined as follovvs :-

"To ascertain the actual statistical position, to locate boards, to stimulate 
the flow o:f grain from agriculturists to· the markets, :cmc1 to organise distribu
tion of local surpluses as loans or by sales to "those who were in need of food· 
grains." 

55 
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In March 1943 something of a similar nature had been considered as a.n 
alternative to de-control. It was not undertaken at the time, partly because 
it was believed that rural opinion would have regarded it essentially as an 
operation to drive food out of the rural areas into Calcutta and t~~ towns, at 
a time when there was strong and in many cases violen~ oppos1t10n to .. the 
movement of grain from local areas. In Jun-e it was cons1dered _that cond1t10ns 
were more propitious because of the introduction of free trad~ m the. ~astern 
Region. The feeling of isolation had lessened, Calcutta was m a pos1t10n to 
draw on external markets, and a large aus crop was on the. ground. The 
problem in the villages was the effective distribution of local ~esou_rces, ana f0r 
this purpose it was expected that the co-operation of influential villagers could 
be relied upon. 

In carrying out the drive the entire province, with the exception of 
Calcutt.a and t.he municipalities of Howrah and Bally, was divided into 
units consisting of two unions in the case of rural areas and a municipal 
ward ot block comprising 3,500 or 4,000 houses in the case of urban areas. 
Each unit was further sub-divided into sub-units consisting of a village or a 
group of villages. Iri urban areas a sub-unit consisted approximately of 100 
houses. Each unit was put in charge of a squad consisting of one officer, 4 

official subordinates, and 4 non-officials. They were given instructions to 
organize sub-unit committees, each committee to consist of 12 members who 
were elected, as far as possible, by the residents in the sub-unit concem.ed. 
Un<ler the supervision of t,he squad in charge, the corrtmittee of eaeh sub-unit wns 
made responsible for undertaking t~ systematic house to house inquiry to 
discover the quantities of rice, paddy, and other foodgrains held by each family, 
as well as the requirements of that. family, according to a prescribed scale, 
for the period from the 16th .June to the 31st December 1943. The int1ention 
was that a complete balance sheet £or each sub-unit should be prepared showing 
the food stoeks in hand, tl1e amounts likely to be receivea from t.he <mg 
harvest, the actual requirements of each family, and the balance avail
able on the 16th June. The committees were then to use their infl.uenc0 t.o 
prevail upon persons holding surplus stocks to sell or lend, directly or through 
the committee, to those who either had nothing or dfd not have enough. 

4. It was also laid down that the stoeks of traders who hacl not t.ak.en 
out licences under the Foodgrains Control Order, or who had not denlared, or 
had mis-declared, their st.ocks were to bo requisitioned. Further, t,rnders who 
had declared their stocks correctly but were either withholding them from the 
market, or refraining from importing stocks into deficit areas, with the inten
tion of keeping local prices high, were to be severely warned that if they did 
not release substantial quantities for sale at reasonable intervals, or persisted 
in refraining from importing supplies in reasonable quantities, th~ir licences 
would be cancelled, and their stocks requisitioned. Again, 25 per cenii 
of all stocks in excess of 300 maunds found with any individual owner, whether 
a trader or agriculturist, was to be requisitionea. Further, District Office~s were 
given discretion to requisition from agricultural stocks whatever quantities 
they considered necessary, provided the unit was left self-sufficient in food. 
The stocks obtained by requisitioning were 23,000 tons ot rice and 18,000 tons 
of paddy. 

5. The Government or Bengal have informed us that the real value of the 
drive was that it succeeded in securing a conside-rable dissemination of local 
resources, in !Iemonstrating that the sum total of all stocks. that eould be 
traced was insufficient t"o keep the province going without large scale help from 
other parts of India and in putting the administration into touch with vi.ll11ge 
committees. It was hoped that this contact would enablA the administration to 
secure the help of village leaders in matters relating to food. 
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6. The statistical results of the food drive show that the enquiries 
·covered stocks held by nea~ly 10 million families consisting of 56 million 
nu.:mbers. The stocks held by them were estimated at one · million 
tons. But there was a consensus of opinion that stocks had been under-esti
mated and that this under-estimation was partly due to concealment. The 
·extent of the under-estimation cannot be reliably ascertained. The Bengal 
Government assumed that it was about, 25 per cent. If this assumption is 
correct, the stocks on the 16th June 1943, together with the estimated yield of 
the au.q crop then 'On the ground, fell short of the requirements of the popu
lation up to the end of the year, by about one million tons. It may be. t;hat 
the stocks wh~ch were under-stated or concealed were larger than 25 per cent. 
of the .ascertamed st<lcks; but unless they were considerably larger than the 
ttscertamed stocks it is evident that there must have be~n some deficiency. 
We are inclined therefore to regard the results of the food drive as consistent 
generally with the opinion we have formed about the supply position during 
1943. . 

7. A feature of the drive which evoked considerable criticism at the time 
w.as the exclusion of Calcutta and Howrah. The substance of the criticism 
was that, as ample warning had of necessity to be giveil of the drive, larg~~ 
·stocks were transferred to Calcutta from the districts and that the Government 
bad thereby played into the hands of, and extended protection to, big boarders 
and profiteers. The Bengal Government have explained that the exclusion of 
Calcutta and Howrah was due to the fact that the administrative resources 
of the province were inadequate to cope with simultaneous operations in Tbe 
districts as well as in Calcutta and Howrah. The suggestion that large stocks 
were removed from the districts to Calcutta is not supported by the record 
of quantities of rice which arrived in Calcutta by rail or river steamer from 
Bengal districts during the months March to July, 1943. The figures are as 
:follow-s:-

MONTH TONS 

March 13,383 

April 13,824 

May 14,267 

June 13,483 

July 7,914 

These :figures do not, of course, irwlude imports into Calcdtta by country 
boat but in view of the difficulties which were experienced in boat transport, 
it is hardly likely that large quant~ties were despatched in that way. 

8. In the first week of July it was decided that a food drive in Calcutta 
and Howrah should be undertaken. The scope of the operations in these two 
cities was somewhat different from that of the rural food drive and was more 
in the nature of a food census. The object was to ascertain the actual statis
tical position and, incidentally, to locate any hoards or stocks held in contra
vention of the Foodgrains Control Order. It was no part of this plan to 
stimulate diRtribution. For the purpose of the Cflnsus, the population was 
divided into three main categories, namely, (i) big merchants and traders with 
stocks known or likely to be over 2,000 maunds; (ii) medium merchants qnd 
traderR with stoeks hetwe.Pn 200 :wd 2.000 mR1mds; (iii) all others, includi,1g 
house-holders, small retailers, and shops, with stocks generally expecterl to 
be under 200 maunds. In the case· o£ the third category, the census was 
carried out through t,he agency of a staff or about 2,000, recruited partly from 
non-officials and partly from officers drawn from Government Departmer;tts. 
Enquiries in respect of the second category were made by the local poh~e, 
and in the case of the first by the intelligence staff of the Civil RHTlT'hPfl 
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Departrnent. The result of the census showed that the total stoeks held in 
Calcutta and Howrah were:-

TONS 

Rice 30,226 
Paddy 2,980 
Wheat 8,678 
Dhal 18,650 

With reganl to this re~:;ult t.be Bengal Government stated that "as antieip,tted, 
.there was no large-scale hoarding by consumers and that the stocks helCL by 
traders are in close accord with the figures they had declared''. 

B. HE~'!'ORATIOJY OF CONCJ.'ROL.S AND THE PlWCURBMEN'l' OE•' '!'HE A us, CUOP. 

9. On the 11th March 19M3, the crisis had developed so fa,r that it forced 
the Bengal Government to decide on de-control. This meant .a withdrawal 
from the course which. Bengal, in common with many other· ~ireas in the 
country, had been following from about. the middle of 1942. De-control, within 
Bengal, fa:iled to resolve the crisis and this led to free trade in the Eastern 
:Begion. This wns another step away ]rom control. Free tracle also did not 
re_solve the crisis in Bengal .and caused prices to rise steeply over wider areas. 
~mally, the original policy was r~stored, and the country as a whole moved 
~orward to the system of controlled supply and distribution which is function· 
mg today. 

10. In Bengal i;he food drive in June, providing as it did for the l'c•quisi~ 
tioning of stocks in excess of 300 maunds, was the first step towards the 
reversal o£ the policy of de-control. The next step was tal,en in August. In 
that month the Bengal Government" .announced their decision to fix sttttutory 
maximum prices for rice and paddy on a descending scale. Tho rates fixed 
were Rs. 30 a maund for rice and Rs. 15 a maund for paddy between the 
28th August and 9th September; Its. 24 a maund for rice and Its. 12(8/- a 
1naund for paddy between the lOth September and 20th S<:ptember; and Rs. 20 
a maund for rice and Rs. 10 a maund for paddy with effect front the 25th 
September ·onwards.! At the same time, the Government. announn3(1 their 
decision to buy all rice and paddy off:ered t;o them by agricuHmists or traders 
at local market, rates or at the stlatutory maximum prices, whichever w~re 
lower. In addition Government decide~l to embark on active purchasing 
operations with a view to procuring as much as possib1o of tho stoeks coming 
on the market: For· this purpose nine purchasing agents were selected from 
among the rice traders in Calcutta .and each agent was allotted one or more 
of the 20 districts selected ior the purchase operations. Exports were per
mitted from six of these districts, purchases in the remaining 14 districts 
being reserved principally for the relief o£ deficit pockets within those districts. 
'I'he ai1p. was to purchase about 213,000 tons in the six surplus district.s, rmd 
to export 174,000 tons out of this amount to deficiii districts. 

11. The scheme was not a success, the total amount procur!',d being only 
23,~00 tons of rice and about 38,600 t.ons of paddy. Prices did not come down 
appreciably and black-markets prevailerl, The Government of Bengal attrihuted 
the failure principally to three cFtusrs. The most serions was the widespread 
reluctance on the part of agriculturists to place their stocks on the market, 
coupled with the disinclination of the trade to operate under control. Another 
reason 'vas the unexpected delay of about n week in putting the scheme into 
operation, at a time when every' day counted, pending the conclusion of financial 
arrangements with th~ Imperial Bank This meant that the agents who should 

1The generous marp:in between the pril!e of paddy and rice was intended to put a, pre· 
mium on rice. .Aus paddy is difficult to handle, its outturn is low and it was considered that 
there was advantage in encouraging the production and sale of hand-pounded rice. 
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~ave been ?Perating in the districts on the 28th August when the statutory price 
~rst came mto force, did not reacl:i the districts till the 8th of September, thav 
IS, only two days before the drop in the statutory price of rice from R!>. 30 to 
J:ts. :34 a. maund, and of paddy from Rs. 15 toRs. 12/8/- a maund. Large quantl
tl~s of ne;e and paddy changed hands during the interval preceding this fall in, 
pnce and Government's agents could onfy collect a h;action of the crop which 
had already been sold. .Finally, there were delays in the districts in keeping 
the agents supplied with funds. 

C. DISTHIBU'l'ION OJ<' SUPPLIES 

1:2. In Section C of Chapter V we described the growth of the arrangements, 
in Greater Calcutta for the distribution of supplies through private employers' 
shops to a laTge section of the population at subsidized rates, and hovv sim.ilar 
al'I'~mgcments had been made by the Central. and Provineial Governments, Rail
WHys, etc. 'vVe also refened to the emergenee of ''controlled shops'' ·through 
·which s'upplies purchased by Government were distributed at controlled prices. 
in limited quantities to the general population. At first there were 50 of these
shops; they were later inereased to 100. Early in JanLiary 1943, after the ctir 
raids, a scheme for the distribution of supplies through "approved markets., 
was brought into operation. At the outset their number was 25. It was 
later increased to 37 and the number of shops in these markets selected for 
the distribution of Government supplies was ultimately 257. The difference 
'between shops in approved markets and controlled shops-the latter were out
side the markets-was that the limit of individual sales was 5 seers in The
case of the former and 2 seers, in the case of the latter.l Both classes of 
shops were under .an obligation to sell at retail prices fixed by Government. 
Anybody could purchase from a controlled shop if he was prepared to stand. 
in a, queue and wait, perhaps for hours. Great difficulty was experienced in 
supervising these shops and controlling the queues, which grew longer and 
longer, and towards the end of June 1943 it was decided that all articles, the 
supply of which was under Government control, should be distributed through 
centres directly control1ed by Government, and not through private shop"- This 
decision,. however, did not come into effect as progress in opening these r~entres 
vn1s slow, and by the beginning of September only 25 had been started. 

13. The retail price of rice sold from controlled shops was originally fixed 
at "6 annas per seer bub was raised to 8 annas towards the end of August 1943. 
As regmds supplies of rice for distribution through employers' shops, in April 
1943 the price charged to the empioyer was fixed at Rs. 20 a maund. After 
the introduction .of: free trade, the nrine chare:ed WGS the -price at which tl1e 
Governrnent agent was buying .in the~ Calcutta ;;_arket. This was again changed 
in August, when statutory maximum prices were fixed, in relation to the statu
tory maxin-1 nrn w holesalG price in force on the day of transfer. As regards · 
wheat, the procenm·e was clifferent. Wheat was sold onhight to the mills which 
were under n:n oblig-ation not to dispose of :flour and atta except to persons 
approved by Government. The prices at which the mi1ls sold their products 
were fixed on the basis of the prieo chargerl by Government -for Uw wheat, and 
retail prices were determined with reference to the ex-mill prices. 

14. During 1943 the population of Caleutta drew its supplies £roll\ three 
categ0ries of sboTJfi, first the ordinary retail shops, secondly, the "controller!. 
shops", including in this na,tegory the shops in the "approved markets" 
and Government distribution centres, and tbirdly, the shops maintained by 
the employers of those ]3rgp. SPctions or the population of Greater Calcutto.· 
which c.ame to be known as the "essential servicefi and industrial priorities", 
or for short, "the priority classes". The ordinary shopkeepers purchased their 
·supplies iri the open market and sold their stocks R.t the market prices pre
vailing from time to time. They were uncontroJ1ed and received no suppli('s-

1 One Seer= 2 · 06 lb. • 
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from Government. The "controlled shops" received their supplies from 
Government, and the supplies .for the ,employers' shops were obtained in part 
.by purchases in the open market and in part froin Government. Government
.obtained their supplies partly. by purchases within the province, partly from 
·Outside Bengal under the Rescue and Basic Plan arrangements and througli 
their purchasing agent during the free trade period, and to a small ex~ent 
thy purchases from the tra.de in Calcutta. A certain amount was also obtamcd 
•by requisitioning. The supplies which passed through the hands of Gover~
·ment in Calcutta were distributed in three ways: by despatches to de:fimt 
·llistricts, by deliveries to controlled shops, ana by issue to employers' organiza
:tions. 

Hi. 'rhere is no reliable information about the quantities of rice :),ltd 

·paddy held in stock in Calcutta ,,t the beginning of the year 1943. 
'The Foodgrains Control Order had been brought into force on the 15th Decem
'ber Hl42, but it. was not efficiently enforced. We know, however, £rom the 
statistics of rail-borne and sea-borne trade that the net imports into the Cal
·cutta T):oade Block were 304,000 tons during 1941, and only 115,000 tons during 
1942. The ares, served by supplies received into the Calcutta Trade Block 
does not correspond e:xaetly with the area of Greater Calcutta which is now 
under rationing. It is not, therefore, possible to estimate accurately the 
nr,nnal rice requirementR of the area served by the imports into the Calcutta 
Trade Block, hut it may be safely assumed t.hat they are between 200,()00 an<l 
250,000 tons. On this assumption the net imports into the Calcutta Trade Block 
:auring 1942 were mueh below act.ual requirements. The stocl<fl held on the 
1st .Tannarv 1943 must therefore have been considerab1v smaller than those held 
·on the 1st' January 1942. " · 

16. The following table shows the net imports into the Calcutta Trade Block 
from outside Bengal, imports from Bengal districts, exports to Bengal districts 
and the net quantities retained in Calcutta of rice and paddy in terms of rice 
during 1943:-

Period 
Net imports Imports 
from outside from Bengal 

Bengal districts 

(Thousands of tons) 

Export to 
Bengal 

districts 

Net retention 
in the. 

Calcutta 
Trade 
Block 

------------------- ----------------------- ---------
lst quarter 7 32 7 32 

·.2nd 51 47 9 89 

:3rd 52 22 13 61 

-4th 
" 86 21 15 92 

------- ------ ------ -----------
1!)6 122 44 274 

The figures for the :first quarter clearly indicate the severity of the crisis 
through which Calcutta was passino· during the first three months of 1943. 
Net arrivals during the two month~ of January and February amounted iu 
fl,ll only to about 14,000 tons anti those for the whole quarter were equivalent 
only to about six weeks' supply. During this period stocks were being con
sumed and not repla,ced. Hence the pressure on the supply position which 
led to the decision to de-control prices of rice early in March. In the second 
quarter supplies improved considerably. This was due to the assistance· given 
by Orissa, the increase in the flow of supplies from Bengal itself owing to 
de-control, a:qd the' introduction of fre.e trade in the Eastern Region. During 
·the third quarter, supplies decreased in comparison with the previous quarter; 
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this was due to smaller supplies from the districts of Bengal. The increase 
in the last quarter is accounted for by the hnger supplies reaching Bengal 
under the Basic Plan. 

17. The following figures show the arrivals on Government account of rice 
in Calcutta and the manner in which the Provincial Government disposed of 
these supplies : -

(Thousands of tons) 

1st 2nd 3rd 4th 
quarter quarter quarter quarter 

--~----~~----------~------- -~-~-- ---------------~----~ 
Arrivals on Government account 23 50 36 87 
---------------.--..-- -----------------------
Despatches to the districtsl 

Del~veries to employers' organiza
tiOns and for essential services 

Deliveries to controlled shops and 
approved markets 

Total despatches and deliveries . 

2 

17 

7 

26 

15 19 28 

36 18 20 

18 14 ll 

69 51 59 

During 'the first three quarters, the total amount distributed by Government 
exceeded the total arrivals on Government account. The difference was made~ 

·up of private stocks which were either requisitioned or purchased. It vvas only 
in the fourth quarter that arrivals exceeded the amounts distributed. 

18. Paragraph 16 of Appendix V shows the quantities of rice, wheat, wheat
products, and millets despatched to the different districts from Government 
stocks in Calcutta. In addition to these supplies the districts also received, 
consignments of rice direct from other provinces, and District, Officers supple
mented their resources by local purchases and requisitioning. It will he~ 
recalled that 41,000 tons of rice and paddy were obtained by requisitioning 
during the 'food drive'. vVe calculate that about 60,000 to 70,000 tons of rice 
were received in the districts direct from other provinces but we do not know~ 
what proportion of this quantity was received on Government account. 'l'he 
stocks which passed through the hands of the District Officers were used to 
meet the requirements of the essential services, and for distribution to the 
general public. Distribution to the general public was done partly by wholesale 
and retail deniers who sold at pric;es fixed by Gove:rnmcnt, and partly through 
cheap grain shops, of which a large number was opened for the sale of grain 
at subsidized rates to the public. 

lid. From August. onwards, large supplies of grain, despatched on Govern
ment account from outside the province, began to arrive in Calcutta. During 
the last quarter of the year, the quantity of rice received was more than twice 
that received during the preceding quarter, and during the same period 176,000 
tons of wheat arrived, a quantity approximately equivalent to total arrivals 
during the preceding 9 months. In addition, consic1erable quantities of millets 
were despatched to Calcutta. The arrivals of these supplies. focmd the Bengal 
Government completely unprepared as regards the $Upervisory staff, transport 
vehicles, and st'orage accommodation necessary for the receptiop of the gTain 
and its despatch to places where it was nee<ied. Trnvords the end or the year. 
grain was stocked in the open, covered by tarpaulins, in the Royal Botanical 
Gardens owing to lack of more satisfactorv arrangements. In some districts 
therP was n similar failure in organization~ A mrrnber of witnesses refe:rrocl 
'"!i@ stocks of a1ts padfly which lay £rn:- a lom; time unaistributerl in Jessore. The 

ITbese figures are not comy:arahle with t:f.e figures under column 4 of tl:e statement irt 
para. 17 atove, for~ reasons mentioned in panJgr~ph 13 of Apperdix V. 
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Bengal Govemment have provided U8 with ue;eounts ot the siotuge of grain in 
the Hoyal Botanical Gardens·· and Jessore, of whieh re::;umes will" be found m 
annexures II and lll respectively to Ap}2'ei1dix V. BxtrL\eto; from <:t report of: 
the Bengal Government. regarding storage and distribution generally, are given 
in Annexure I to Appendix V. ln a later section of the report, we have our

.selves commented critically on storage and transport arrangements during the 
famine. 

D. THE AUMY COMES 'l'O 'l'llE AID OF 'l'HE CIVIL AU'rllORl'l'1E8 

20. 'l'he general course of the famiue and the mortality rate have be~n 
described in other sections of our report. During the months August to October, 
.the number of deaths was 100 per cent. or more iu excess of the average. 
Numerous det~.ths from starvation occurred and epidemic diseases were \\·id.:·;y 
prev~lent. :Famine victims left their villages in thousands and wunderc:t1 i.ilto 
towns and cities, particularly into Calcutta. ltellef measures failed to bUJJply 
and distribute food- and prevent starvation, and the medical and publi0 health 

,situation was out of hand. 

His Excellency the Viceroy, Lord W avell, visited Bengal at the end of 
'October 1943, when the famiJ;Je was at its height, and as a result of his vi;.;it, 
military ~ssistance was given i:o·the civil authorities in Bengal. 'l'he. help pro
·vided by the Army was in three :Eorms: flrst, officers were loaned to nssist 
·the headquarters staff of the Department of Civil Supplies in orgallizing and 
'controlling the movement of foorlstuffs from Calcutta to distribution IHlints 
within the province; seeondly, troops wer.·e allotted to nssic;t tho eivil antho1·itics 
·in moving and disi;ribut.ing supplies in the district~=;; thirdly, military medical 
•officers were seconded to organize medieal nnd public lwalth relief, and military 
'hospital units and mobile mooict1l unit.s were placecl ni~ trw disposal of the Tlro
vince and located where th0 need war-; greatest. The no-operation nf the Army 
in medical and public health work will he described in Part IT. 

21. Advan0e parties of the troops reached the famine Ql'Nls hy lHh Nowm
'ber and the main bodie~=;-t,heil' strength amounted to RE'vern1 thouR::JlHh-nniv
ed betwee~ the 19th and 27th of that month. The ftrrival of t.h0 troops cffeC'.t.ed 
an immediate improvement. By the third week of November, 8,000 fnn;; ]~r1 
been distributed with military assistance and by t.he mlrlille of December, 24,000 
tons had h\len handled by the troops. The main taslzs on which the milih1ry 
units were emvloyed were the provision of motor t.ransport vehicle~=; for the 
<carriage of bulk supplies to district distribution centres anil the transpm't of 
·supplies f~om those centres to the village~'!, the loaning and unloading of food
stuffs at transhipment and distribution points. the provision of personnel 
i'O' asRist the civil authorities n.t distribution points, the e.scort of convovs, 
nnd ·the gun.rding of dumps of foodstuffs. One of t,he first tnskR under
taken by the Army· on arrival was to assist the civil authorities in Calcuttn in 
the distribution of food. The troops willingly turned themselves into temporary 
coolies for the loading and unloading of thous::mds of maunds of rice. Military 
guards and escorts were pbced on trains >tnd river steamers in order to help the 
Director of MovementE'! in ascertaining where delay>1 and "bottlenecks" were 
,occurring. In districts best served by water-wa.ys, travelling shops were placed 
on boats, and RJJp'flliflf:l thus takeo to villa!!es situated far from the usual routes. 
Unarmed patrols were also organized to visit distant. villageR and to report unon 
+,heir economic r.ondit.ion, so that adequate measures could he taken to meet 
t.beir requirements. The extent of the work carried out by the military units 
rrl'1 hA ga11gef1 hv the fact that the total auantitv of foodgrainR handled b8h~een 
the :wrival of the t.roonR in November 10M~ and t.heir withdrawal in Marcl1-

l\pril 1944 amounted to ov~ ... '7t1 nnn hms and the mileage covered by motor 
t.rnnsmrt to RB6,00u miteR. 
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22. The Army also carried out demonst1·ations with the object of popularising 
~lternative foods to rice. Small parties of troops \Vere despatched to the dis
tricts to show the people the correct way to prepare millets for consumption, and . 
in certain areas some success was achieved in the popularization of ba]ra as a 
food. The Royal Engineers improved communications for motor transJ2ort by 
·the construction of pile bridges, tlie reconstruction of ferries, the improyeme.nt 
of river crossings, and the strengthening of existing bridges and c~lverts. Agam, 
salvage operations were undertaken for the recovery and repmr of boats col
lected at reception centres under the Denial Scheme of 1942. Over 2,000 
"boats were re-conditioned and made available for the distribution of foodgrains. 
\Vith the onset of the cold weather many among the poorer sections of the 
population wer~ in dire need of blankets and warm clothing. This was also a 
rnatter in which the Army rendered great assistance. By the middle of Decem
ber 600 tons of warm clothing had been despatched to the worst affected areas. 
'Out of this total, 100 tons were flown to East Bengal by the United States 
'Army Air Force. 

E. CALCUTTA RATIONING 

23. From the description we have given o£ the arrangements in force for 
-the distribution of supplies in Calcutta, it will be obvious that the cit3' was 
·not rationed. The ordinary retail shops were entirely uncontrolled. The 
·supplies available for distribution through the controlled shops were limited 
and attempts to supervise the working of these shops were not s-uccessful. The 
provision of supplies by Government to employers' organizations and b,Y the 
latter to individual concerns was regulated in bhe manner which we now proceed 
to· describe. 

24. In the earlier stages of the Bengal Chamber . of Commerce Foodstuffs 
Scheme, the requirements of each participating employer were assessed by 
the employer himself and supplies were made by the Chamber accordingly. 
''This continued till early in 1943, when, because of the increasing difficulty 
·&n obtaining supplies, a greater degree of uniformity was brought about. The 
arrangement finally adopted was to supply employers' grain shops with 5 S8ers 
of rice per week per head of the average daily labour force. An exception was 
made in the case of engineering works, including dockyards, and public utility 
concerns, where tl}e SU;Jply WaS assessed at the rate of 7 seers per week per 
employee. This was considered necessary as the employers concerned ,,·ere 
bound by an arrangement whereby each employee should be given, at controlled 
prices, the estimated requirements of each adult· worker, one adult. dependant 
and two children; and it was thought undesirable, in the interests of inclustrial 
peace, to reduce this below 7 seers except under conditions of extreme neces
sity. A further .factor which justified the additional quantity was that the 
concerns which were supplied at the rate II()£ 5 seers per week per employee, 
included in their labour force a percentage of women entitled to draw their 
rations from the employers' shops. When this rice ration was decided upon 
no atta was available and it, was not until early in May, 1943 that. atta became 
available in sufficient quantity to allow a cut of 50 per cent· in the rice rat.ion. 
·rrhere were also many occasions when, owing to the shortage of atta anil. rice, 
1·educed issues had to be made by the Chamber to the participating employers' 
shops. and by the latter to t.heir employees with consequent discontent ::md 
ha.rdship. 

25. During 1943 the total of all foodstuffs, excluding purchases by the indi
vidual firms, handled bv the Chamber -amounted to about 129.000 ton,; at a 
cost of approximately R;_ 7 crores: Out of this, rice ::tmonnted to about 55,000 
ton~ ~mrl wl1rn1! nnrl 1vhr8.t prnclncts to >lTJProximatelv 47.000 tons. Of the 
totnl of !"Jfi.O(}() ton·s of rice, row:,-hlv one half waP ru~chnsecl frnm thr F0oCl
s;rftim~- P1n·Phflsing ()ffi('PJ' 0i t1w I'~PllQHl GnvElrnment. r1ml thr othrr h:1H in the 



64 FAMINE lN BENGAL 

opeu market. From January to May 1943 the total stocks of rice held by the: 
Chamber and the employers' organizations connected with the Ob,l_lomber exceed
ed t.wo weeks' supply only once and that was in the month of March. During 
the remairlder of the year, the stocks were at a higher level but they never· 
exceeded more than six weeks' supply. 

2G. We have des.cribed in some detail the Bengal Chamber of Commerce 
Scheme because it catered for the lal'gest number of employees. But as we 
pointed out in paragraph 20 of Chaptel' V, similar arrangements were in opera-
tion for the benefit of employees of other Chambers of Commerce, the Central 
and Provincial (tovennuents, Hailwa.vs, etc. While the ration scales adopted 
by the priority employers varied and were in some cases on the high side, the 
actual supplies from Government stocks were insufficient to allow them to 
implement the adopted scales. The scale adopted by the Directorate or 
Civil tlupplies was 31 ::;eers of grain a week fot' euch adult employee, and 
the objective was to ITHtke supplies at this level available on the one hand 
to the priority employers for their employees, and on the other to controlled 
shops nnd approved markets .for the rest of ·the l'opu!ation. 

:.l7. We shall explain later in the report our view that, if effective prepara
tioJis had beeu made in 1943 for the introduction of rationing in Calcutta, the 
cri;;i:,; would not' have begun as early as it did, nor would it then have developed; 
as quiddy as it did. rrhe failure to introduec rationing at any time during 
194H added greatly to the difi1culties encountered by the Government in 
coping with the emergency throughout that year. vVe now proceed to give 
an .:wconnt of the endeavours to introduce rationing (luring 1943. 

28. In October 1942 the Oentral Government addressed a letter to· 
Provincial Governments and asked them to examine the practicability of work
ing a system of individual rationing in respect of rice. By the beginning of 
the year. 1943, however, ~he general food position had deteriorated and the 
n;:,ed for rationing of all important fooclgmins (not only rice) in the larger cities
and towns was becoming more uncl more obvious. The Government of India; 
thereupon again addressed the Provincial Governmellts ad viBing them to pre
pare for the rationing of all the main foodgrains in important urbu1't areus. At 
th,lt. time, although 1nost of the provinces Wl'l'e exo,rnining the matter, little 
actual progress had been made except in Bombay, vvhere, in view of the pre
carious position of the food supply for Bomba,y eit,y and other towns, the Gov
erlllnent had already taken preparatory steps towards the iutroduction of urban 
rationing. Full rationing was introduced in Bombay city early in May 1943. 

29. At the beginning of J''ebruary 1943, the Government of Bengal placed 
an officer on special duty to prepare <1 scheme for the organiza'bion of food and· 
£uel distribution in Calcutta and its adjoining industrioJ area. The draft Rcheme, 
the report on which was completed by the middle of March, provided for the 
full rationing in Calcutta and the surrounding industrial area, of foodgrains, 
p1dses, sugar, kerosene oil, salt, rmd mustard oil, on the basis of ration ca,rds. 
issued to individual messing units. In April and May a considerable amount of 
preparatory work was accomplished. The Bengal Food and Fuel Distribution 
Inquiries Order, the Bengal Food and Fuel Retail Trade Returns Order and the 
Bengal Residential and Catering Establishments Food and Fuel Inquiry Order, 
were passecL The Controller and the Food Executive Officers were . appointed 
and the enumera,tion of messing units was completed by the end of May. 

30. At t.his stage further administrative preparations were interrupted by a_ 
change of plan. The scheme under preparation provided for over-all rationing 
irrespective of incow.Ja. _Towards the end of June, however, it was decided in 
regarr1 to rice to adopt what may be described as a low income preferential 
scheme. Und-er this scheme, instead of over-all rationing, the rice ration was 
limited to the supply of one seer of rice per head pm· week at subsidized :r.ates; 

•. 
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to persons with an income of Rs. 20 or less a month. We have been informed 
that the reason for this change was that the Government were not in a position 
to ensure thai! supplies for over-all rationing would be available. At the same 
time it was decided that the distribution of all articles the supply of which was 
controlled by Government should be through Government distribution centres and 
not through private shops. Progress in the opening of these centres was, how
ever, slow and by 3rd September only 25 had been started. Another change in 
policy was made in the middle of Augm:l't. On the recommendation of the 
Rationing Adviser to the Government of India, it was decided to abandon the 
"preferential" rationing scheme and to introduce, as quickly as possible, a com
prehensive scheme for the rationin,g of Greater Calcutta on the basis of ration 
cards for individuals as opposed to messing unite. It was not, however, until 
the 31st January 1944, that rationing came into force in the cit.y of Calcutta and 
certain neighbouring municipalities, and not until the 1st May _1944 that it was 
extended to the whole of Greater Calcutta. 

One of the reasons for this delay was t,he insistence of the Bengal Govern- 1 

ment· on the exclusion of the ordinary retail trader from the distrioution arrange
ments. On the 21st December 1943, the Governmen1! of India directed the 
Bengal Government, under Section 126-A of the Government of India Act, 
that the number of retail shops under the direct control a:u.d management of 
the Provincial Governmeni3 should be not more than 450, and tha1l the remainder 
should be licensed retail shops, owned and managed by selected private traders. 

The Government of Bengal were also directed that there shall be set up 
and operating no£ later than the 31st January 1944 at least 1,000 re~ail centres 
for the distribution of rationed foodstuffs in addition to shops operated by 
industrial concerns for their employees. 



CHAP'l'ER IX.-RELIEF 
1. In this chapter we propose to consider the impact of the famine on the 

life of the population of Bengal 'and the relief measures taken to reduce its 
violence. Medical relief will be described in Part II. There is, however, 
no clear-cut line of distinction between medical and non-medical relief. 
In a famine such as that which afflicted Bengal, any steps taken to provide 
food or the means to purchase food, or to restore social and economic life to 
normal, affect the health situation, and, on the other hand, health measures 
are equally necessary to mitigate the effects of famine and hasten social and 
economic recovery. The presenb chapter and the chapters dealing with health 
measures should, therefore, be regarded as complementary. 

A.-THE CYCLONE 

2. The Midnapore cyclone, which took place some 8 months previous t-o 
the f~mine, produced severe distress in the affected areas, which had nail 
recovered from the :first disaster when stricken by the second. In this p:art of 
the province famine conditions and economic disorga,nization preceded their 
appearance elsewhere. Relief measures had to be taken in Midnapore from the 
time of the cyclone onwards, and these merged into the broader measures of 
famine relief initiated at a later stage. The Midnapore cyclone and its 
effects were an integral part of the general calamity and it is unnecess'lry for 
present purposes to draw a distinction between cyclone relief and famine relief. 

3. The cyclone did very serious damage, which has been referred to in 
another section of our report. Some 14,500 people and 100,000 cattle were 
killed and dwellings, food-stores, and crops destroyed over a wide area. Corpses 
and ruins littered the countryside. Military units in the area, who themselves 
suffered some loss of life, took the initiative in the clearance of debris and the 
removal of the dead. Immediate measures to succour the survivors were called 
for. Relief parties bringing food, water, and medical supplies were despatched 
from Cnlcutta and a special medical staff was appointed under the Director of 
Public Realt.h. On November 11th the Revenue Secretary was appointed tm 
Additional Commissioner of the Division concerned, to direct and co-ordinate 
relief. 

4. Between November 1942 and the epd of May 1943, over two crores of 
mpees (Rs. 2,00,00,000) were spent on relief in the affected areas. About one
quarter of this sum was distributed as gratuitous relief while the remainder was 
used in the granting of agricultural loans, and in test relie£.1 Expenditure on 
relief-- was increased in the subsequent period when the effects of the general 
famine reinforced those o£ the cyclone. Homes for· children and infants were 
op8ned. Fishermen in the co.astal areas were helped with free grants of money 
for boats, nets, etc., and with loans the total amount of which amounted to 
Rs. 1,29,000. Officers in the Departments of Irrigation, Agriculture, and Edu
cation visited the devastated areas to report on the damage caused and the 
measures needed for reconstruction. 

5. The Midnapore cyclone was in fact a very serious catastrophe, if over
shadowed by the greater one which :followed. While the measures undertaken 
afforded considerable relief, recovery was far from complete by the middle of 
HH3. Operations in the affected areas provided some experience of famine relief 

:•JITe3t1relief me~ns relief in the form of payment for work. The distinction maintained 
in so:n3 other provinces between Test Works and Famine Relief ·vork'l is not observed in 
practice in Bengal, 
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and its difficulties, but there is little evidence that this was made use of at a 
later stage. Reports of voluntarv workers on the cyclone-damaged areas contain 
many complaints of confusion, lack of co-ordination, and unnecessary delays in 
relief work, of a very similar nature to those made during the major famine. 

6. One point must be emphasized in connection with the Midnapore cyclone 
and the widespread destruction which resulted. An additional burden of worry 
and responsibility was thrown on the administration by a natural calamity at a 
time when all its energies were needed to deal with the darkening food situation 
throughout the province. 

B.-CoNDITIONS PRODUCED BY THE FAMlNE 

7. We must now turn to the great famine o£ 1943. Iri"previous chapters we 
have described the shortage of rice supplies and the rise in prices which pre
vented a considerable section of the population from obtaining its staple food. 
Be.ton discussing relief measures it is necessary to give the reader some idea of 
the effect of famine on the life of the community and the extent ot the task to 
be faced in the provision of relief and the subsequent rehabilitation of the 
affected population. 

8. In chapter II a brief account has been given of the economy of rural 
Bengal in which it is shown that about half the fa,milies in the rural areas. 
depending wholly or mainly on the cultivation of land, hold less than 2 acres 
-or are landless. Of these, some 2 million families-about 10 million people
are dependent mainly or entirely on agricultural wages. In addition, there are 
artisans such as potters, carpenters, basket-makers, weavers, etc., who depend 
mainly upon their trade for their livelihood and generally speaking are not 
themselves producers of food. And l>~stly, there are in each village indigent 
people who, for various reasons, depend wholly or partially on charity. A 
considerable proportion of the rural population Jives on the margin of subsist
~mce, with few or no reserves of grain, money or other assets. As prices rose in 
the early part of 1943, non-producers were the first to suffer. Village charity, 
customarily in the form of gif.ts of rice, dried up not only because rice was in shori! 
supply but also because it had become such an expensive commodity. 'rhos• 
dependent on charity were thus soon reduced to starvation. Village labourers 
ant! artisans, at a somewhat higher economic level, sold their domestic ptensils, 
ornaments, parts of their dwellings such as doors, windows and corrugated iron 
sheets, trade implements, clothes and domestic animals if they had any-sold 
i:nde€d anything on which money could be raised-to more fortunate neighbours 
at cut-throat prices. They reduced their food intake by degrees to make their 
dwindling reserves of money and food last as long as possible. As the famine 
developed, numerous small holders were reduced to the same straits. With the 
rise of ppces early in the year, many were tempted to sell their stocks at prices 
which seemed at the time prodigious, but were in fact low in comparison with 
pl·ices prevailing in subsequent months. They hoped to re-purchase rice later 
for their own n:eeds at lower prices, but actually prices soon soared far oeyond their 
re::tch. Faced with starvation, many sold their land and other possessions to 
obtain money to buy rice, but with continually rising prices the proceeds of the 
sale could ward off hunger for only a brief period. 

9. La_rger landholders . benefited from the situation, since they eould sell 
most of their rice at an enormous profit and keep sufficient for themselves and 
their families. But the cultivator of a holding below a certain size was not in 
tbis happy position. It has been said that small holders wlio possessed less 
than 5 bigha8 of land (1·7 acres) were vulnerable and usually forced to sell 
house nnd bnc1 and look for food elsewhere. This we consider to be on oYer 
statement, but there cnn be no doubt that many small holders were compelled to 
sell their land. 
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10. The famine thus principally affected one section of the community-the 
poorer classes in rural areas. It is impossil:ile to estimate the percentage of the· 
r~ral pop"?lation that suffered; possibly it was about one-tenth; The amount of 
distress d1ffered, of course, from district to district. W elMo-do people in country 
!lreas ~ere not short of food and rice dealers and merchants prospered. The 
mdustnal population of Greater Calcutta was assured of its- food supply through
out the famine, and while some of the urban lower middle classes found it 
difficult to obtain an adequate diet, there was no starvation amongst them. It. 
should be clearly understood that the greater part of the population of Bengal' 
did not suffer from lack of food in 1943. 

11. Those who fo-u;:id themselves unable to buy food reacted to the situation. 
in various ways. Sortie remained in. their villages and starved there. Many 
mer: _left home· in search of work, particularly on military projects, leaving their
farmhes behind. As things worsened, many thousands of people left their 
h0mes and wandered across the countrvside in t'ha direction of towns or cities: 
where they hoped to obtain food. Th~ existence in various urban centres of 
controlled food shops, at which rice was available at lower prices, and later of 
rdie£ ldtehens providing free food encouraged the migration. The greatest flow 
wns towards Calcutta. The Calcutta destitutes came mainly from the 24-Parganas, 
while nearly all the rest belonged to Midnapore and other districts not far 
removed from the capital. Many travelled by train without tickets and stations:. 
on railway lines south of Calcutta were thronged l::iy starving crowds waiting 
for transport. Some destitufes living in villages near Calcutta came daily by 
train to the city to obtain food at relief kitchens and returned home by night. 
Migration of destitutes towards other centres in Bengal also occurred, ·though 
on a smaller scale. No figures are available as to what proportion of the 
population affected left home. While many thousands migrated, it is probable 
that the majority of famine vidims remained in their villages. 

12. Famine and migration led to much family disintegration. Husbands 
deserted wives and wives husbands; elderly dependants were left behind in the 
':illages; babies and young children were sometimes abandoned. According to a 
sample survey carried ou.t in Calcutta during the latter half of 1943, some· 
breaking up of the family had occurred in about half the destitute population 
:which reached the city. 

13. The famine stricken population made little attempt to loot food shops 
and stores, and t,bere was no organized rioting. The lack of violence can be 
explained in various ways. In general, famine victims belonged to the poorer 
classes and were accustomed to accept misfortune passively. The migrating 
crowds came from different villages and there was no corporate spirit amongstJ 
them to initiate any concerted move to obtain food by violent means. Lastly, 
and most important, the famine victims were soon reduced to a state of debility 
which prevented vigorous action. There was a very serious rise in the number 
cf dacoities reported in Bengal in 1943. Thefts of rice, particularly from boats,. 
were very common and in certain areas its transport was attended by consider
able risk. It appears, however, that the dacoits were not in general famine 
vic>tims, but usually ordinary thieves taking' advantage of the prevailing situa
f.ioP. Rice had become a very valuable commodity, selling at a high price, and 
hence well worth stealing. Violence and looting on the part of f~mine victims 
was thus not one of the problems with which the authorities had to deal. 

14. The situa,tion was further complicated by the fact tbatl famine victims 
rapidly became physically weak and a prey to epidemic and other disease, by 
the difficulty of obtaining and fransporting the necessary food supplies, and by 
;the lack of sufficient and satisfactory staff for employmenil on relief work 
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C.-RELIEF MEASURES 
I. General: 
15. During the ear~y part of 1943 the bulk of relief expenditure was devojied 

cto relief jn the cyclone-affected areas, which was further extended later in the 
year. Reports of ,growi~g distress were received from Commissioners and Collec
tors in many parts of the province during the first 6 months of 1943. Relief 
·operations, however, were undertaken only on a limited scale. llow distress 
grew during the period, and how widespread it. was, can be seen from the 
.summary of reports from Commissioners and Collectors given in Appendix VI . 
.At t.he beginning of June a confidential circular was issued to Collectors indica1l
ing that famine might have to be declared and requesting them to report to 
Government. mi the position in :their districts. This was followed towards the 
end of the month by a letter in which Collectors were asked to forward detailed 
demands for funds for relief. The object of these enquiries was to obtain 
mformation on which the relief policy of Government could be based. Replies, 
received about the middle of July, showed the situation to be grave. 

In the same month District Officers in Chittagong and Noakhali, where tlte 
famine had already started, were authorised to employ whatev~r relief staff was 
11ecessary and an allotment for gratuitous relief was sanctioned. Food kitchens 
were· opened in these districts at about this time. In June 1943, the Govern
ment of India were approached for financial help to meet· the obligations of 
.1·elief. In February 1944, the Government of India gave the Government of 
Bengal Rs. 3,00,00,00Q for "Famine and Rehabilitation".l 

16. During the first quarter of the year relief was given ID<tinly in the form of 
-agricuitural loans. Kxpenditure· under this head during the second quarter, in 
districts other than the cyclone-affected districts, was quadrupled and a consi
derable sum was spent on test relief. Gratuitous relief was on a small 
scale, at this stage. During July the amount of money allotted for relief in 
.general was reduced, since it was reported that the agricultural operations were 
proceeding on a large scale in all pttrts of the province and that the demand for 
labour had increased. .From August onwards, however, large allotments were 
made for all forms of relief, with the emphasis on· gratuitous relief. The total 
su121 sanctioned for the latter during the second half of the year was in the 
neighbourhood of R.s. 1,80,00,000. 

17. In August it became abundantly clear that Bengal was in the grip of a 
great famine and that relief on a very wide scak was necessary. Commissioners 
and Collectors were called to a conference in Calcutta on August 14th, 16th and 
16th, and were given instructions by the Government. O:rr August 18th Gov
ernment issued a memorandum on the relief of distress in which the necessity for 
'.'speedy and resolute action" was ernphasiz'Eld. District Officers were "instructed 
·to set up food kitchens at once and funds were made available for this purpose. 
It. was pointed out that ''relief work was of such p:cnamo'unt importance that 
it must take precedence over the ordinary duties of the administration". A 
circular issued by the Revenue Department. on .August 2Qth described in detail 
'the relief measures to be taken and the administrative procedure to be adopted. 
Relief could be given in any of the following ways :-

(a) Gratuitous relief in the form of gruel, uncooked foodgrains and cash. 
(b) Wages for test relief in kind or cash. 
(c) Agricultural loans for-

(i) maintenance-in kind or cash. 
(ii) purchase of cattle-i'l:l cash. 
(iii) agricultural operations in kind or cash. 

(d) Sale of foodgrains at cheap rates to the poor. 

lThis has been since increased to half the direct cost of the famine, sub,ioot to a maximum 
of Rs. 10,00.00,QOO. 
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Union relief committees were to be established, the unit of relief being the- • 
Union. Collectors were instructed to forward requisition lists for food and other 
essentials, but they were urged to use local resources as far as possible. As 
rega.rds staff, the circular pointed out that the Government could not arrange 
for the deputation of extra staff for reli~f work and that District Officers would 
consequently have to find the necessary workers from amongst the staff employed 
in their respective districts. The duties of those employed on relief work 
were defined in detail. The circular also laid down the prices to be charged by 
the Civil Supplies Department for rice and other food sent to districts. In 
prnctice, however, the issue of these instructiO!ls was not accompanied by the 
adequate provision of food and funds, with the result. that the relief measures 
taken failed to prevent distress and death on a large scale. 

18. At the end of September a senior I.C.S. officer was appoint
ed Relief Commissioner. He wa,s not given i;he plenary powers of a Fa,mine 
Commissioner but was an inspecting and reporting officer only, ranking as an 
additional member of the Board of Revenue. In practice the Relief Commis
sioner had to issue local orders in mnch the same way as prescribed in the 
Famine Code in the case of a Famine Commissioner. He had, however. no 
cnntrof over food supplies, which was vested in the Civil Supplies Department. 
In January 1944 he was given the powers of a Secretary to Government. 

From October 1942 to March 1944, Hs. 7,42,00,000 was allotted for V;trious 
forms of relief. Of this about Rs. 2,94,00,000 was used for agricultural loans, 
Rs. 3,03,00,000 for gratuitous relief and Rs. 1,45,00,000 for test relief. 

II. Food Kitchens: 
19. The provision of coo¥ed food to starving people was the most import.ari~ 

relief measure during the acute stages of the famine. In November 1943 the 
total number of food kitchens reached 6,625. Of these, 551 were financed and run 
by private relief organizations; 4,469 by Government, while the remainder were 
subsidized hy government but. run by other agencies. Most of the kitchens 

, were opened after the issue in August of the circulars giving instructions abouij 
relief measures. From December 1943 onwards the food kitchens Wfll'e gradually 
closed down and homeless and indigent people were housed and fed in work-
houses, destitute homes, and orphanages. • 

III. OLotllJ.ng: 

20. Some of tihe clestitutes were clot,hed in rags. Others had no clothes ::.£ 
all. The majority of destitute children were naked. During t.he sultry months 
of summer and autumn, this state of affairs did not perhaps occasion much 
additional suffering. It was clear, however, that supplies of clotheR and cover
ings were needed not only for protection against the colder weather which 
begins in November, but also to restore decency and self-respect. Clothes 
~otalling '1,600,00ll pieces and some 600,000 blankets were distri'l:iuted by Gov
ernment throu . .!\·h official and non-official relief agencies. The latter were supplied 
with clothes or blankets free or at half price. . 

IV. Relief in Calcutta.: 
21. Calcutta presented a special problem of relief. The migration of desti

tutes to the Capital, from July and August onwards, has already been described. 
It was reckoned that in the middle of October the number in Calcutta rose £o 
nearly 100,000. In the early weeks of the famine, there was some individual 
distribution of food by the charitable .• Destitutes in Calcutta begged for food 
and sought for scrap~ even in refuse bins. They flocked round military and 
hotel kitchens to get such food as they could. They lay on pavements even 
in the busiest £arts of the city, and corpses beca:me a familiar sight. C_om
plaints of delay and inefficiency were made . against the authorities responsible 
for the removal and disposal of corpses. Hi was at this stage tha~ ~2t:~t of 
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j;he gruesome photographs of famine victims wert:~ taken, which, wh~11 published 
II) .tf\e "Statesn1,ar1'' and s}lbsequently i:g newsp~;tpers ?;)1djN~r~s.Is in England 
a.qd America, familiarised the world with the horrors of the Bengal famine. Jn 
PJ!hlishing such photographs for the first time the "Statesman", we consider, 
rendered .a: va1l1able p~~J!~ s,ery~ce. 

22. The opening of free kitchens, and famine hospitals and wards, had 
some visible effect on the situation. In September a small daily ration of 
!"looked food became available to all destitutes for the asking. Meals were given 
at the same time of the day in all kitchens, to prevent destitutes from getting 
more than one meal. The destitutes tended to gather in the neighbourhood of 
kitcl.ens, sitting or lying on the pavements throughout most of the day and 
night. The influx of famine victims created a serious sanitary problem in the 
c;ty. · 

23. The relief authorities were impressed by the necessity of getting the desti
tutes out of Calcutta and back to thei.r villages. A special officer was placed in 
charge of relief work in Calcutta (the Relief Co-ordination Officer) and plans were 
formulated along the following lines. The first necessary step was to collect desti
tutes from the streets and put them in poor-houses or destitute homes in the 
city, those requiring medical attention being sent to hospitals. This involved 
the Pstablishment of suitable homes and the development of hospital services. 
Next, it was proposed to create a ring of famine camps round Calcutta to wnich 
destitutes could be sent in the first stage of their homeward journey; these would 
also serve the purpose of diverting· fresh swarms of destitutes en route to the 
city. Since people could not be sent back to their villages unless food was 
available for them there, the scheme included the provision of poor-houses and 
kitchens in the rural areas concerned, to prevent the starvation of the people on 
return to their villages. 

24. In practiq,e the scheme did not work altogether smoothly. There was at 
first difficulty in finding suitable accommodation in Calcutta, which was partially 
solved when a buste1e area capable of accommodating several thousand people 
was placed at the disposal of the relief authorities by the Calcutta Improvement 
Trust. Camps constructed for evacuation in the event of air raids were available 
outside Calcutta, but these lay most1y to the north, whereas the great majority 
of destitutes came from the south. New camps had, therefore, to be established 
and the usual obstacles imposed by lack of transport and shortage of rrmterials 
circumvented. Operations in Calcutta were hindered by the weak and diseased 
state of the famine-stricken population and their reluctance to enter Govern
ment institutions. Malicious rumours were spread about the motives of Gov~ 
e.rnment in collecting the dest,itutes. Further, the destitutes had acquired a 
"wandering habit" and resented confinement in camps. Many, placed under 
control, absconded if opportunity occurred. The peculiar mental condition 
induced by lack of food, to which reference is made in Chapter II of Par~ II, 
reduced their amenability to restraint. The following passage from the evidence 
of a witness concerned in famine relief illustrates some of the difficulties 
encountered in dealing with the destitute popula~ion: 

''Sickness of the population very much complicated the arrangements. There 
was mental demoralization which followed and it made our problem very difficult. 
The wandering habit amongst the children was difficult to stop. Famine 
orphanages had tb have prison rooms. Children--skin and bone-had got into 
the habit of feeding like dogs. You tried to give them a decent meal but they 
would break away and start wandering about and eat filth. You had to lock 
them up in a special room. They would come to normal after they had been 
fed and kep'ti for a fortnight in a decenn manner. They would not wander then. 
They developed the mentality of wandering." 

Some force was used in collecting destitutes from the streets and unpleasant 
scenes occurred. In the..,,;f:larly stages the task of removal was entrnstefl to 
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the police and the arrival of a police lorry in a street· crowded with destitutes 
would be a signal for their rapid and noisy drspersal. Towards the middle of 
October, some 15 lorries were made available to the relief authorities, and res
ponsible Government officers, accompanied whenever possible by non-official 
volunteers, toured the streets and collected destitutes by more persuasive and 
gentle means. 

25. Reference has already been made to the disruption of family ties which 
occurred when the destitutes left their homes and wandered into tow.ns and 
cities. In the confusion prevailing in the Capital, further family separations took 
plr1ce. When people were prcked up on the streets and taken to hospitals and 
h.omes, members of the family left behind would usually have no idea where to 
look for ,them and the latter would be equally at a loss. A special offi~et -was 
appointed to undertake the re-uniting of separated families. The nature of his 
task, and the steps taken, are illustrated in the following account ,given by_ a 
witness: 

"In Calcutta people were very often piQked up from the food kitchen centres 
and brought to the poor-houses. There some woman would complain that she 
had lost her child and that her husband had gone away. When we picked l,lp 
people under compulsion it very often happened that some persons were separ
ated from their relations. What we did in the end was to set apart one poor
house in Calcutta to which we sent all the people who were separated from their 
relatives. Such persons were sent to that particular poor house and when they 
were there picked out their lost relatives. ::@esides if anybody in the street S<>.id 
that his daughter or \vile was lost he was told to go to that particular poor-house 
and nnd her." 

26- By the end of November 1943, the majority of destitutes had left Calcutta 
and had returned to their villages. Tt was estimated that during the relief 
operations, over 55,000 people were received in destitute homes and camps. The 
relief organization employed a paid staff of nearly 1,500. Actually a very con
siderable proportion of the destitute population did not leave the city via the 
Government organization. When it became known tha,.t a good aman crop was 
on the ground numerous destitutes found their way home on their own a0count. 
A few thousands remained in relief institutions in Calcutta and throughout 1944 
there was a steady influx of small numbers of vagrants and beggars, including 
reople reduced to penury by the famine, who required institutional relief. Buii 
in general Calcutta had returned to normal by December 1943. 

v. Relief in the· districts: 
27. I~ is not easy to give a general account of famine relief work in rmal 

Bengal, since the urgency of the famine situation, and the extent. and efficiency 
of relief measures, differed from district to district. The availability of supplies, 
.the size of the district, the personality of the District Magistrate-all these 
affected in various ways the proviswn of relief and the degree of success attained. 
Comprehensive relief measures were nrst undertaken in the Qhittagong district, 
in which a serious situatiQrt w.as reported as early as---January 1943. Distress 
first became evident in the town of Chittagong and was temporarily relieved, 
during the early months of t.he year, by requisitioning supplies of rice from 
big cultivators in the southern parts of the district. Some 15,000 to 20,000 
rnaunds were requisitioned. In April .a scheme for supplying a ration of rice to 
the poor in Chittagong town was instituted. 

In rural Chittagong famine became imminent in February and March. Test 
relief works were opened in April and were attended by large numbers of 
women. Thousands of men left their families to work on military projects. Hl 
bee1ame evident, however, that work and wages alone could not prevent famine,. 
Food was required .. l<,ree kitchens were opened in Chittagong in May, the firsil 
in Bengal. Credit for initiating this system of ,~elief, later to be extended 
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·to .most of the province, is due to the Circle Officer of Rouzan. Hupplies of 
iood for relief of various kinds were obtained with great difficulty. Some were 
-secured by local purchase and requisitioning and in July, during the free trade 
:period, 50,000 maunds were purchased in Assam. During the later months of 
the year supplies received through the Department of Civil Supplies relieved 
·the situation. It has been estimated that about lQO,QOO people, out of a popula
-tion_ of 2 millions, receiv('l<i a small ration of cooked food at the free kitchens. 

28. Mortality in Chit"tagong was high during- the early months of the famine, 
reaching its peak in July and August. During the remaining months of 1943 
it declined and by June 1944 had returned to the normal level. In Tipperah, on 
the other hand, where the famine began a few weeks later than in Chittagong, 
the peak in mortality was not reached until December, when the number of 
aeaths was 272 per cent in excess of the quinquennial average. Throughout 
the first six months of 1944 mortality remained high in Tipperah. In this dis
trict relief operations compared unfavourably with those in Chittagong, chiefly 
owing to lack of supplies. In October 1943 it was reported that food could not 
be provided for kitchens, that relief was intermittent and scanty, and that 
cases of emaciation and deaths from starvation were numerous. The contrasting 
mortality trends in Tipperah and Chittagong can unquestionably be related to 
the adequacy o£ relie£. 

29. In Faridpyr, where famine was severe, great difficulty was experienced in 
the running o£ food kitchens owing to scarcity of supplies, lack of transport, 
and c?rruption on the part o£ .local officials in charge. Workhouses providing 
food and shelter were est&blished at an early stage to replace the kitchens, and 
:this measure proved a success. Another step was the rationing of towns and of 
a number of villages. 

A Co-operative Community Scheme, embracing some 20 villages, was initiat
ed by the District Magistrate. This involved the pooling of the food resources 
oi' each village. Each family in the villages participated and was given a 
ration card ensuring its own supplies. No food was allowed to be sent out of 
the villages until their own needs were satisfied. 

In Dacca city a local rationing scheme was organized by a public-spirited 
Jud.ge. This helped to eke out the 1irnited supplies of rice available and assisted 
not only the poor, but also middle class families, to obtain food during the famine. 

30. Each district had in fact its own difficulties to contend with. In some 
districts the situation was got under control fairly rapidly; in others confusion, 
inefficiency, and lack of transport and supplies hindered the provision of relief . 
. Medical and public health measures were an essential part of relief and here 
again there were different degrees of achievement. The general course of 
relief was approximately as follows: As the famine developed, inerrective 
:attempts were made to relieve distress bv agricultural loans, test relie1, and 
gratuitous relief as money on a small scale. · 'l'est works, which were mainly 
under the administration of District Boards, were unsatisfactory in many areas. 
No measured task was exacted, supervision was lax, and there was great waste 
of public money. When the famine reached its height, the main problem was 
to obtain supplies of food, either locally or through the Government, and distri
bute them to the needy through free kitchens. Relatively small amounts of 
dry grain were issued. At this stage i!estitutes flocked into towns in the 
districts, as into Calcutta, and similar scenes were enacted, though on a 
smaller scale. By degrees food was provided and acute starvation diminished, 
relief in many areas being hastened in November and December by the help of 
bhe military transport organizatipn. With the arrival o£ the harvest, and the 
increase in, and accelerated transport of, provincial supplies, food and work 
l:Sccame available for the survivors. Free ldi,chens were replaced by work
houses and orphanages which provided food and shelter for famine victims who 
remained destitute nncl homel0ss. Complete recovery did not, howevm· fo1:ow 
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the relief of starvation. 'i'he death rate from epidemic disease remained high 
for many months and the satisfactory rehabilitation of t~e classes in the popu
lation most affected by the famine is an extensive problem which will be dis~ 
cussed in a later chapter. 

VI. Work of non-o.fficial relief organisations: 

31. Many non-official bodies participated in relief work. In Oaleutta, 
40 food kitchens were run by sueh bodies, and several hundrei:ls were opened in 
districts. Numerous cheap canteens and centres for the issue of free ddes of 
uncooked food were also established by voluntary organizations. The latter 
were allowed to buy food for distribut.ion through the Department o:f Civil 4 
Supplies at controlled prices. Most of the gruel iss1.1ed \n Calcutta was cooked' 
in Government kitcllens, 7 in number, and ·aistrib11ted to Government and 
voluntary kitchens. Some of !'the voluntary organizations made their own 
a.n·angements about food supplies. Charitable organizations assisted in the· 
distribution of milk and cloth, and at a later stage of the famine some of them 
played a useful part in establishing and running homes and orphanages. 

32. At the end of September a Relief Co-ordinating Committee was set up· 
by Government, including representatives of voluntary relief agencies and some 
representatives of the press. The Relief Co-ordination Officer had the t)1sk of 
co-ordinating the wo:rk of non-official agencies in Calcutta, wher·e there was 
some overlapping of charitable activities. Some voluntary organizations wore 
reluctant to combine in relief work. The fact that some had political a:ffili::ttions 
did not facilitate co-operation but all communities benefited equally from the 
distribution of voluntary relief. The criticism has been made that non-official 
relief was concentrated in Calcutta to the exclusion of the districts. It was, 
however, natural that organizations centered in Calcutta should prefer to work 
in the city where voluntary workers rmd suitable premises were easily available. 
There Wf!.s plenty of: visible distress in Calcutta. for charity to relieve. Actually 
valuable work was done in -bbe districts by old-established non-o:ffidal bodies 
with e:x:per.ience of work in villages and with a traim-cl staff at their dispm;al. 
While it is invidious to draw distinctions, it may be said that the Commission 
heard from many quarters of the excellent work carried out by the Ramkris'hna 
Mission in various rural areas. 

33. Complaints have been made, by various voluntary organizations, of lack 
of assistance and co-operation on the part of the Government. In pa1ticular" 
ill has been said that difficulties arose with regard to supplies of food tor volun
tary relief work. Unquestionably there were delays and some friction, inevi£
able in the circumstances. But on the whole co-operation between the Govern
menll relief organization and the volmitary agencies seems to have been reason
ably satisfactory. 

Hard things have been said about the reluctance of the well-to-do to share 
surplus food with poorer neighbours. Many witnesses appearing before the Com
mission expressed bitter views on this sulSject. There was unquestionably much 
callousness and indifference to suffering on the part of peop1e who were them
selves in no ilnnger of starvation. On the other hand, the appeal for gifts of 
money to support voluntary relief met with a generous response from Lhe public 
in general in Bengal. Mention must also be made of contributions for famine· 
relief received from other part:s of India and also from abroad. 

The exfenli of distress was so greali that relief on a wide scale could be pro
vided· only by Governmenv action. The contribution made bv voluntarv- effort 
could only be relatively small. It must., however, he said. that the voluntary 
organizations very materially assisted in -the mitigation of suffering. 
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VII. Transport: 
34. The difficulties of transporting food supplies to and within Bengal have 

been referred to in another chapter. Lack of transport, and defects in the 
organization of whatever transport was available, were serious obstacles to relief 
work in rural areas in the early st:age of the famine. Until the arrival of the 
miiitary in November 1943, it was, as put by one witness, "a case of making 
the best of a bad job with the limited transport available". When the army 
organization undertook the tra.nsport o[ food and medical and other supplies to 
tbe districts, the problem of relief was immediately simplified. 

VIII. Military assistance in relief: 
35. An account has already been given in chapter VIII, of the part played by 

the military in the -relief of the famine. In another chapter military co-operation 
in medical and public health work will Le de;;cribed. Here we shall refer to the 
effect o£ military assistance in two spheres of relief. 

Officers and men were encouraged to visit and report on food kitchens, to 
see that food was satisfactorily prepared and that adequate accounts were main
tained. This acted as a check on corruption. Assistance given in another 
branch of relief-the distribution of clothing-is illustrated in the following 
p:1ssage from a report : 

"Civil arrangements were extremely slow in maturing and in many places 
much of the cold weather had passed before adequate supplies were made avail
able. The arrny did everything in its power to speed up the distribution of 
clothing and to ensure that as far as possible it was distributed to the most 
deserving cases. The utmost vigilance had to be maintained in the early stages 
when there was mal-administration uncl it was not uncommon for Distric£ 
Board officials to distribute clothing to their relations and friends who were in 
a position to obtain them for themselves. Army supervision helped to rectify 
this state of affairs". 

The relations between military and civil authorities in the application of relief 
nieasures, after some friction in the early stages, were on the whole sa.tisfactoryo 
1'he public appreciated the rescue work of the army and friendly relations were 
established. In general military participa.tion was invaluable in restoring publie 
eonfideuce, shattered by the extent of the catastrophe, and in stimulating and:' 
improving famine relief work in all its aspects. 



CHAPTER X-IJOOKING BACK. 

A.-PRELIMINARY REMARKS. 

1. The Famine Inquiry Commission Ordinance has given us the task of deter
mining the causes of the food shortage in India generally, and particularly in 
Sengal. In the discharge of this duty, it is not enough merely to explain why 
·there was a food shortage in Bengal as a whole; we must also explain why such 
.a large number of the people of the province were deprived of their share of the 
supplies available-how in fact, the over-all shortage was converted Ii1to famine . 

. As we look back on the events in Bengal during 1943, 'the high prjc.es of that 
year clearly stand out as unprecedented, much more so, . indeed .. t.:han che 
'failure of the .. crop. Men, women, and children died, as much beeause they 
·could not pay for the food they needed, as because food was nbt available. 
Why did this happeh? Were the high prices an inevitable result of the under
lying scarcity? Or were they the result of an avoidable failure in price control 
:and in the distribution of available supplies according to needs? We musii 
attempt to furnish answers to these questions. 

2. Such questions obviously cannot be answered merely by an arithmetical 
computation of supplies and requirements. We mus~ examine the working of the 

:machinery of the trade as it existed in Bengal before the shortage occurred, and 
-determine whether it was capable of distributing supplies equitably in the cir
cumst·ances which arose during 1\343. H it· was not, what were the measures 
which were necessary and feasible for ensuring proper distribution? vVe musil 

;review the measures whicli were a-ctually taken a:q.d assess their effee.tiveness. 
If we conclude that, at the various stages in the crisis, the measures taken were 
inadequate or inappropriate, we must suggest what, in our opinion, would have 
'been the correct action in the circumstances. 

3. \Vith these objectives in mind, we shall now proceed to review r:ri.tically 
·the. course of events described in earlier chapters. We fully realise that we 
are in a very different position from the men who in various spheres of authorit3' 
had the responsibility for dealing with the crisis at it developed from day 
to day. As a result of our inquiries, we are in posses;;;ion of information abou~ 
·the situation which was not available at the time. We have also had the advant-
age of being able .to "look back" and survey the effects of the policies adopted 
and the measures taken on the course of events. Vve are not unmindful of the 
saying "it is easy to be wise after the event". We would add that we have 

· not· always found it easy, in spite of the advantages of our position, to reach 
conclusions as to what would have been the most effective means of dealing 
:with various crucial problems which arose during the famine. This has given 
us an understanding of the difficulties which confronted those who had to take 
immediate decisions and give effect to them in the midst of the crisis. We 
should be sorry if, in any part of our critical review, we have conveyed the im
pression of not being fully aware of these difficulties. 

B.-THE CAUSES OF THE BENGAL FAMINE. 

4. 'Ehe crisis in Bengal which culminated in the famine began by the end 
of December 1942. The shortage of supplies -developed rapidly in Greater 
Calcutta and became acute in March 1943. The measures taken by the Govern
ment of Bengal and the Governmenu of India succeeded in averting a catas• 

·trophe in Greater Calcutta. At the same t.ime distress was developing more 
·.slowly but. st.eadily in other parts of Bengal, and successive efforts to avoid a 

76 
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disaster failed. Famine raged over large areas in the province and came to an 
end only with the reaping of the aman crop in December 1943. 

5. On a review of all the facts which we have set out· in earlier chapters, we 
are led to the following conclusions about the causes of the Bengal famine:-

L During 1943, there was a serious shortage in the total supply of rice 
available for consumption in Bengal as compared with the total supply normally 
available. This was due to 

(A) a shortage in the yield of the winter rice crop (aman) of 1942, como 
bined with 

(B) a shortage in the stock of old rice carried forward from 1942 to 1943. 
II. Out of the total supply available for consumption in Bengal, the pro

portionate requirements of large sections of the population who normally buy 
their supplies from the market, eithm· all the year round or during a part of the 
year, were not distributed to them at a price which they could afford to pay .. 
Thb was due to 

(A) the incapacity of the trade operating freely in response to supply and' 
demand, to effect such a distribution in the conditions prevailing;
and 

(B) the 0bsence of that measure of control, by the rBengal Government, 
over producers, traders, and consumers in Bengal necessary for 
ensuring such a distribution. 

III. The supply of rice and wheat which, under normal conditionso, would' 
have been available to Bengal from sources external to the province, was not 
available during the closing months of 1942 and the early part of 1943. This' 
was due to 

(A) the loss of imports of rice from Burma; arid 
(B) the delay in the establishment of a· system of planned movemen£ of 

supplies from surplus provinces and states to deficit provinces and
states. 

The supply position during 1943 has been discussed in Chapter III and. in 
section A of -chapter VI, and recapitulation is unnecessary. There->is no doubb 
t!lat shortage of supplies was a basic cause of the fami:t:~-e. We can put this
in another way by saying that, if the aman crop had been a good one, tne 
famine would not have occurred. With regard to the conclusions stated aboYe 
about external supplies of rice and wheat, the non-availability of such imports· 
during the. period in question was a much less important factor in the causation 
of the total shortage than the failure of the aman crop and the depletion of 
l'eserve supplies. It was, however, an important factor in creating and main
taining a tendency to a rise in prices. 

The causes of the rise in the price of rice which, in combination with shortage, 
led to famine on a wide scale will be discussed in the sections which follow. 

C.-HIGH PRICES AND FAILURE OF DISTRIBUTION 

6. In theory, it should have been posRible to distribute the 'tlotal supply, 
even if it fell short of normal requirements, in such a way that everyone got 
an equal share of it and none need have starved merely as a result of foregoing 
a small fraction of his normal food requirements. In theory, again, it should 
not have been impossible during 1943 to· effect this distribution at a price not 
much in excess of that at which consumers obtained their supplies during the 
latter half of 1942. The cost of production and distribution had undergone no 
striking change in the meantime. It is true that the failure of the crop meant 
a dh;ninntion in the purchasing power o:f large sections of the rural population as 
compared with the preceding year. But this could have been met in the same 
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way as it, had been met during l\.l41, namely, by the provision of relief to the 
affected classes through loans, wages on relief works, and gratuitous relief. 
Actually, the normal distribution of supplies did not t·ake place, and in many 

:.parts of the province consumers could not obtain even a fraction of their· 
requirements. Prices rose fantastically placing food above the reach of 
large numbers of people and rendering the usual form of relief largely in-

, effective. 

7. What were the conditions prevailing in Bengal at the end of 1942 which 
rprevented the distribution of supplies at reasonable prices by normal un
'restricted trade? They cannot. be described in a single sentence for they include 
a series of inter··Connected events which occurred during 1942, and the rea:;tions 

· uf those events on the minds of sellers, (producers and tlraders) and buyers 
, (traders and consumers). The events to which we refer have been described 
first in section D of chapter IV, where we have dealt with the dis~urbances 

·occurring in the rice markets of different parts of the country almost simulta- ·· 
neously within a short time after the fall of Burma., secondly, in section B of 

·chapter V, where we have described the course of events in the rice markets of 
'tBengal at about the same time .and before the failure o£ the aman crop, and 
thirdly, in section F o£ the same chapter in which a description has been given 

··of the swift developments in Bengal which followed the failure of the aman 
crop. 

8. The initial phase of the distnrhances in the rice markets in India wna the 
·direct result of the fall of Burma. Until then, the movement of rice prices 
had been more subdued than that of wheat prices, even though the relat,iolJ. 

':between total supply and total demanC! was more unfavourable in the case 
-of rice than in the case of wheat. As long as the possibility of imports 'from 
Burma remained, there was little speculative activity in the 1·ice markets. 

'When Burma fell and it became plain that the areas which were largely 
·dependent on imports from Burma, must obtain their supplies in India and 

· nowhere else, prices of rice rose suddenly and alarmingly. This was mainly due 
'to purchases in the rice producing areas for export to Western India, Travan
·core, Cochin, and Ceylon. A reference to the figures in paragraph 3 of Chapter 
·vn shows that Western India. Travancore, and Cochin were the areas in India 
which were most severely hit by the loss of imports from Burma. The :figur~s 

·also indicate the weight of the additional demand which the fall of Burma 
threw on markets in India, most of which were .t,hemselves somewhat short of 
supplies because of the loss of imports from Burma. Unquestionably, the main 

'factor in the disturbances in the rice markets in the summer of 1942 was the 
rdemand from areas which depended largely on imports from Burma. 

9. Prices rose in the rice markets of India in the :first instance because the 
·need of the buyer9 from the areas ,to which we have referred was urgent and 
·sellers in the principal markets could demand a higher price. The latter in their 
tum had to secure supplies from the secondary markets more quickly and in 
larger quantities than usual, in order to meet further demands from the outside 
'buyers. The merchants in the secondary markets were then in a position to 
demand and obtain higher prices for· their stocks. The rise in prices which 
·was thus spreading could not he con:fined to the stocks which were purchased 
for export; it affected all transactions in the principal and secondary markets. 
IL is .necessary at this stage to emphasize the sharply contm,ilictory character 
·of the reaction of the market9 to rising prices in different conditions. A rise 
of prices which is believed to be likely to continue influences the minds of 
producers, traders, and consumers very differently from a rise of prices which 
is generally expected to be temporary. In the lat£er case, sellers-both pro
dueers and traders-are anxious to sell before prices fall; and buyers-both 
traders and consumers-reduce, so far as possible, the quantities they buy. 

"Such a reaction automatically corrects the temporary mal-adjustment between 
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~ the available market supply and the demand which caused the upward move
ment in prices. If the mal-adjustn1ent is corrected by an increase in supply in 
the market and a reduction in demand, prices fall again. This does not, how
ever, hapl)en when the rise in prices is sharp and unusual, and is also expected 
to continue. In these circumstances, it produces an exactly opposite reaction 
m the minds of buyers and sellers. Buyers are anxious to buy before a further 
rise occurs and therefore increase their purchases, while sellers are reluctant 
to sell because they wait for still better prices. This further decreases the 
ill!upply available in the markets and increases the demand on the diminishing 
suppl;y:. Prices move up still further in consequence. This reinforces the fears 
of buyers and the greed of sellers and intensifies the market disturbances. 
Given sufficient time for the psychology of greed and fear generated in this 
,manner to penetrate, on the one hand, to the primary markets and the pro
ducers-the ultimate source of supply-and, on the other hand, to the l'etail 

·shops and the consumers-the ultimate source of demand-prices may rise to 
·such an extent that large sections of the population find themselves unable to 
buy. 

10. There is, therefore, no quantitative relation between the movement of 
prices and the volume of the additional demand which initiated the movement. 
Unquestionably, the volume of imports which was lost as a result of the fall of 
Burma and had to be met from the principal rice producing areas of. India was 
only a very small proportion of the total supply in these areas. Nevertheless, 
'.lt was the diversion of the demand formerly met from Burma to the Indian 
"markets which started the increase of prices in the summer of 1942. The 
extent of the rise was out of all proportion to the disturbing cause because 
of its repercussions on the local mmket.s which we have described. There 
were also certain other factors during 1942 favourable to a st-eady rise in 

jprices. The rise which had occurred during the war period had enabled the 
cultivators to meet their cash obligations by selling a smaller quantity of their 
~roduce than formerly. This meant that they were, in general, better able 
than before to wait for better prices by withholding supplies from the market. 
At the same time, the demand from a large class of consumers had become 
more effective. In many parts of the country, the assuring of supplies for 
1ali>our engaged in industry, transport, and the essential services, became of 
,primary importance for the prosecution of the war. Purchases were therefore 
·being made by employers on their behalf. Also, in areas which were exposed 
-to invasion or air raids, there was a sense of insecurity which reinforced the 
·effect of the rise in prices and the uncertainty about· supplies.. Consumers 
·became alarmed and, as far as their purses permitted, purchased and stocked 
·more than they would have done in normal conditions. 

11. This, we believe, is in broad outline the picture of what happened in 
1942, after the £all of Burma, in many provinces and states, including BengaL 
']'he pressure of demand which arose in eonsequence of the loss oi rice imports 
:from Burma was only the first of the factors leading to disturbances in the 
markets and the rise in the price level. The disturbances developed in succes
sive phases until all the local markets were affected and not merely those in 
which purchases were being made for export. The various phases of the market 
disturbances were reacher!. in differenii places at different times, and were of 
varying degrees of intensii-,y, depending on various factors, such as the conditions 
of local supply and transport. the extent to which different areas were affected hv 
war conoitions-the threat of invasion or air raids or the speeding up of defence 
preparations-and they no doubt also varied to some extent with the general 
psychology. 

12. Looking har.k, we l1nve no doubt that in such conditions normal un
ltestricted trade operations cm11cl not ensure distribution at reasonable price!'l. 
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A breakdown in distribution could be averted only by an interven.tion of Gov-· l 
ernment, which would have the effect of. restoring~ public confidence and of 
demonstrating to producers and traders the determination and the ability· of 
Government to prevent a further rise in prices, and of assuring traders and .con
sumers that the flow of supplies would be maintained. We have also no doubt 
that it was this compelling necessity which led a n~1mber of ~rovincial and Sta!e 
Governments to undertake at about the S>ame t1me a senes of measures m 
restrain-t of trade. The measures which they adopted differed . in s~v~ral 
respects, but one measure was taken by all. Unusual exports were the or1gmal 
cause of the trouble. Control of exports was, therefore, the necessary first 
step in the attempt to control priceS' and ensure a satisfactory distribution of 
supplies. It was, however, onlv the first step. Other measures were necessary ~ 
in order, first, to deal with q~estions of price control and distribution within 
the province or Rtflte, and secondly, to ensure a flow of· supplies from surplus 
provinces and states to deficit provinces and states. 

Ul. We must now turn to Bengal rmcl cons;der the course oLevents within 
the province in the latter hal£ o£ l942. Prioes in Bengal rose .sharply.in. May 
and June 1942, and the Provincial Oovernment issued an .Order. fixin.g.:rp.aximum 

.1' .prices with effect from the l.l'\t July. This Ord.er failed" in its pui'pose but by 
the middle of September prices had steadied. It will be recalled that four 
factors helped in producing this improvement. First, a decrease in exports, 
secondly, the .indiciouR llRe of "den;rt1 '' stocks, thirclly, good rain in September 
and October, and fourthly, the decision not to enforce price co.ntrol. AH the 
markets in Bengal, however, had been affected and prices were well above the 
maxima prescribed by Government in .July. The inability of Government to 
enforce price control had become manifest. Would prices begin movincz up again 
or not? No one knew for certain-neither those who fA:wed that prices would 
rise nor those who hoped tha£ t,hey would. Exporto;, though on a much rednced 
scale, were taking place. Perhaps the needs of other areaR might compel Gov
ernment t,o allow larger exportR, and in that case surely prices must rise. 
MarketR in the nrovincA c.renernllv, ancl Ca1(mttn markAtH in pnrticular, were in 
a sfate of suspe.nse abou£ the fnt.ure when the cyclone st.ruck the province and 
within a few weeks it became generally known that the aman crop would be a 
poor one. 

14. The suspense wns endecl. It wns clear that prices mmdl rise again and 
no one believed that Government could control them. The event::; that followed 
have been described in secti.on F' of chapter V. Prices rose rapidly and by 
January 1943 had reached levels never before known in Bengal. This rise in 
prices continued unchecked and converted a shortage of supply into a famine. 
The rise of prices, which we hold to he the seconcl basic canse ot tl1e hmine, 
wa!'l something more than the natural result of the shortag-e of supply which 
had occurred. It was the result of the beli8f of the producers, traderR, and· 
consumers in. Bengal at tbe end of 1942 rmd the beginning of 1943 thail f,n 
ever-increasing rise in prices was inevitable rmd could not be prevented. Tl}is 
belief had been created, not only by the failure of the aman crop but by the 
entire course of events- during 1942. · 

D.-CoNTROL MEASURES DURING 1942 

15. In this sect,ion we propose to consider wh0ther any measures could have 
~een taken. by the B~ngal Government during 1942 to restotf. confidence; and 
to prevent the steep rrse in prices which took place at the end of the year. 

Statutory price,. cpn'lirol ,:Wall a .failure. At the time the Order was issued 
_Government had no control over supplies and the only means of enforCing 
the Order :vas through th.e ordinary staff employed for the maintenance of law 
and order. It was ~ot trll August 'that the Director of Civil Supplies with a 
small staff was appomted. There was little information about the stock!!! held 



LOOKING BACh 81 

\ by tt®!·ll·ers, for the ~grains Control Order was not broug~t into force till 
De:camber. In these circumstances, an attempt to control pnces by the pres·· 
-crip.tion of statutory maxima aggravated the situation by dr1ving _stocks u_nd~r· 
gr<iHJ.Lld. The subsequent decision not t.o enforc~ the Ord~r, ~~lle ~llev1atrng • 
the. difficulties which the Order created, advertized the mall1hty of Govern-· 
ment to control the markets. 

·Itt The control of exports :and the use of "denial'' stocks were measures. 
which had helped to ease the situation. Was it possible in the light of this 
e:x;perience to have taken further measures which would have prevented con· 
.d:ition£ deterioratin,g so rapidly in the latter half of Nbvember and in December?' 

~ In considering this question, it is useful to compare the course of events in 
Bengal and Madras during the months following the fall of Burma. Condi~ 
tiions in Madras were at this tinie somewhat similar to those in Bengal. Botff 
wet"e important rice producing areas and the over-all supply position was fairly 
satisfactory in both provinces; market conditions had been disturbed in sub
stantially the same way by similar causes; and control of exports was intro· 
duced at about the same time. The Government of Madras did not impose 
st-atutory price control. They proceeded instead to develop the control of 
exports into a Government monopoly of exports, and in September an official 
organization was set up in the principal surplus areas to undertake all buying 
for export outside the province. At the same time private buying for such 
export was stopped. Later the organization was used for the purchase of 
supplies in the surplus areas for export to deficit areas within the province. 
This enabled the Government to maintain better control over the markets in 
the surplus areas and to introduce control over imports into deficit ·areas. 
Early in the following year, monthly quotas were fixed by Government for aU 
deficit areas of the province. These quotas could be purchased only by traders 
operating under official control, and purchases could be made only through the 
official purchasing agency. 

17. The advantages of developing control on these lines were clearly indi
cated by conditions in Bengal during 1942. Markets in Bengal were dominated 
by conditions in Calcutta. Experience during the months of July and August 
had. shown, first, that reliance could not be placed on the trade to bring supplies. 
to Calcutta at prices considered reasonable by Government; secondly, that the 
use of "denial" stocks had helped; and thirdly, that the absenc-B of adequate
supplies had made it impossible to enforce maximum prices. There was also 
the circumstance .that organized industry, in the effort to assure supplies 
for its large labour force, was seeking the help of Government. Finally, 
there was the danger that air raids on Calcutta might seriously interfere 
with the flow of supplies to the city. We think that at this stage, that 
is, in September, Government should have organized an adequate procure
ment machinery with the object of maintaining supplies for Calcutta, the 

'II> heaviest deficit area in the province, and should have undertaken, cert9.inly 
' in Calcutta, rigorous and drastic enforcement of the Foodgrains Control Order. 

The purchasing organizati.on could also have undertaken if;he purchases of 
the limited amounts which were then being exported under permit and by 
this means another disturbing element in the situation would have been 
removed. Larger supplies in the hands of Government would have enabled the: 
system of controlled shops, which came into existence in September, to be 
expanded, and this might have paved the way for the introduc.tion of ration-
ing at a later date. It would also have been possible to make larger allocations: 
to employers organizations, and thereby to ha:ve reduced the pressure on the· 
market by wealthy buyers. Further, the enforcement of the FooJ.grainR 
Control Order would have provided accurate information about stocks, und 
would have enabled Government to watch and if necessary exercise contro}) 
over the distribution of those stocks. If these measures had. oeen adopted} 
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by September and their scope and purpose clearly explained to the people, 1 
public confidence would pave \improved;! ~he scope for 'Specu1a,:Ji;i.ve buy~ng 
would have been curtailed, and competitive buying for :t.he provision of supplies 
for Calcutta would have been greatly reduced. Indeed, in view of what followed, 
it is now clear that September was a critical month in the development of the 
f<amine. The failure of price control had caused a loss of confidence in the 
ability of Government to control the markets, and it was important that Gov
ernment should demonstrate without delay their determination to prevent a 
further rise in price, and to assure traders and consumers that the flow of 
supplies would be maintained. 

18. We do not, wish to sugges~ that the Bengal Government were oblivious 
to the need of obtaining control over supplies. They were not. At this time, 
however, ideas had not crystallized as to the form "foodgrain procurement 
organizations in India should take, whether they should be under central 
,or provincial control, or whether for rice they should be on a regional basis. 
The Provinces, with one or two exceptions, had not established purchasing 
organizations. The Government of Bengal favoured central control and in 
September 1942 were considering a scheme for "making ·the whole of Assam, 
Bengal, Bihar, and Orissa into one producing region", within which there 
·should be "no restriction on the movement of rice except in gravest emer
gency or when possibilities of centralized control have broken down". The 
scheme also contemplated the establishment of a "Rice Commission, a small 
body of integrity and commercial experience, whose duty it would be to carry 
Dl:lt the general instructions of the Central Government but who would be as 
uompletely free from Government influence in their actual business operations 
as is a statutory body such as the Port Commissioners or the Calcutta Im
provement Trust". The Government of India also at t.his time favoured the 
control of rice on a regional basis, and t.he Sixth Price Control Conference held 
-in Delhi in September 1942 recommended that the primary responsibility for 
dis.tribution within each region should be vested in the Hegiona,l Price and Con
trol Bofltd, operating either through its own machinery or through the machinery 
of the Provincial Governments, subject to the direction of the Central Govern
ment. The idea of the regional control of rice was not proceeded with, but iii 
was :finally decided that the procurement organizations should be ~nder .pro-
vincial and not under central control. · 

19. There was also another reason which, no doubt, influenced the Gov
<ernment of Bengal nt the time. By September and October 1942, prices had 
cSteadied themselves, and supplies and prices appeared to have reached a state 
(lf equilibrium. The anxiety about t.he lack of rain had been relieved in August, 
:and by the e11d of September and the beginning of October an average aman 
crop seemed assured. The aman crop would be coming on the market within 
a few months, and that would be the most favourable time for making purchases. 

·Subse6Juent events " unfortunately proved how quickly · crop prospects can 
change owing to the vagaries of the weather, and how dangerous it is to delay 
taking action in regRrd to such a vital matter as food. :. There was, however, a 
real danger of air t'Rids upsetting the Calcutta market, as actually happened 
towards the end of December 1942. The province was also still in the "fronil 
,line" and the feeling of insecurity which was so pronounced in the early months 
·Df 1942, owing to the rapid approach of the Japanese to the borders of tne 
rn:·ovince, had no:t entirely disappeared. It could not be said with certainty 
i.hat all danger had pa<;;sed, and that Government might not once again find 
-themselves unable to maintain supplies at prices which they considered reason
jih]e. The only way of preventing such a situation developing was by control 
over supplies, and t.bat cou1d only be assured by the operations of an efficient 
rwcur811" ent orgfl nization. 
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20. \Ve are confident that if an e:fliciS;lU.i.,.P:t:Q9~!~en1ent }l~g.f!,J?.i~ation had 
been developed about September 1942, the 0risis which began towards't1ie end 
()f 1942, would not . .have taken such a grave form. We have also said that we 
think Government should have taken steps . to establish such an organization. 
We believe we are right in that view. It is true that prices had steadied them
selve& about the middle of September, but it was impossible to say that all 
danger of disturbances in tht,; markets bad passed. The events of 1942 had 
:&hown bow necessary it was for the Bengal Government to secure control of 
supplies. In these circumstances, we think that the wise course would have 
been for Government to have recognized that it was inadvisable to wait for a 
decision whether the control of rice should be a central, provincial or regional 
responsibility, and that the proper course was to establish as quickly as possible 
their own procurement machinery. 

E.-THE PEOPLE AND THE GOVERNMENT 

21. We now come to the beginning of 1943, and in the course of the 
following sections we shall consider \vhat was done and should have been done 
to prevent or mitigate the famine which began in June and reached its height 
in the second half of the year. For this purpose we must first make clear our 
conception of the actual process of events, and thereby indicate the state of 
:affairs which had to be remedied. What happened was that producers sold 
their rice as they thought fit at the best price they could obtain, or held it in 
the hope of still higher prices. Traders bought, held and sold with the object of 
obtaining maximum profits, and consumers who could afford it bought as much 
as they could and not as much as they needed. '],'he results, wer.e,A~l!c,,tl:u;~_ one 
b,;;wi!, unprecedented profiteering and fhe epricw:nent. of thost~e ,on ... the right 
;;ide of the fence; on the other, the rise of prices to fantas.tic .heights and 
-the death of perhaps one and a half million people. It has been re.ckoned that 
the amount of unusual profits made on the buying and selling o.f riG,.tl .. <luring 
194:3., was 150 O,!:'Ql'fl~.~J;,, •• J¥13 cannot vouch for the accuracy of this figure, but 
beyond question huge profits were rn.ade. Very naturally, in the circumstances, 
there was great indignation against "profiteers, .s.peculators, and hoarders", fo 
whose greed the famine was ascribed; while equally naturally the Government 
were blamed for their failure to deal drastically with such enemies of society. 
Ropular views about large profiteers who speculated and hoarded amid growing 
distress, and the inabilitv of Government to control then1, were indeed not 
without foundation. Th~re were such profiteers, but they were not the only 
culprits. . 

22. Many witnesses a:ppearing before us laid great stress Ol:;l profiteering on 
the part of traders, partwul:u-Iy large traders, and attache.d much less lmpo;rt
ance to the attitude and actwns of the producer. They pomted to the negative 
results o£ the "Food Drive" in June 1943 as evidence against the view that 
withholding of stocks by the producer played a pa!t i? causing t·he f~mine. 
Representativ.es of the trade, on the other hand, mamtamed that stocks m the 
hands of traders were generally much lower during 1943 than in normal yes,r8, 
and referred to the results o£ the food census in Calcutta and_;How_rah in support 
of this contention. They emphasized the reluctance of cultivators, lar!:(e Rnrl 
small, to part with their produce. The fact is that a large section of the com-

1 The details of this l!'ruesome calculat-ion are as follo~s :-
Normally about 4 · 5 million tons of rice and paddy in terms of rice pass through the 

markets and' are bought by consumers i~ the course of the _year. At least ;'l/6th of tl:Jis 
quantity, or 3·71'> million ~ons, mu~t ha.v~ been bought durmg. 1943. .J''!J.d~m~ from the 
.(liffeiences in the prices whtch preva.tled durmg 1942, and those whtch prevailed durmg 1943, as 
well as the available statistics about prices which actu'!olly were paid during 1943, the average 
difference was not Jess than Rs. 15 per m~tund or Rs. 400 per ton in round ':6gures. Hence tbe 
·figure ofRs. 150 crores as-the excess price char11:ed for 3·75 million tons durin!!' 1043. Thn!!l 
every death in the famine was balanced by rQughly a thousand rup~es< of excess profi•. 
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munity, including ;producers, traders, and consumer~, contr~.b~e~~jR.,"yarying 
degrees to the traglC out9ome: The movement of pr1ces wh1ol:i started m 1942! 
did not originate iii the villages but by the end o£ the year producers as well· 
as traders were infected by the unhealthy atmosphere of fear, greed, and specu. 
lation. At this point the upward movement of prices was resumed. The rise· 
reflected the prevailing mood o£ producers as well as of traders and consumers, 
'l'here-after every producer who retained his surpJus grain or sold it at prices 
much higher than those prevailing in the autumn of 1£142, every trader who· 
held back stocks in the hope of further gain or made a big profit on his sales, every: 
consumer who held larger supplies than usual, helped in accelerating the rise 
in prices and in precipitating the final catastrophe. 

23. It is, therefore, clear that further deterioration in the situation a::> it 
existed at the beginning of 1943 would have been pre.vented only by .strict 
measures of control, affecting not only, t~~ers. ~nil, W:bfl.n .cop.sumers but large 
numbers of producers in every, part of the. pro.yip.ce. Further, such measures .. 
depended for their complete success on full popular co-operation and support. 
Unfortunately all this was lacking and co-operation was not obtained. \V:e
have no desire to enter current political controversies and shall confine ourselves
to a brief discussion of the reasons for the lack o£ full co-operation between the· 
Government and the people. 

24. Except for a few days in 1943, the legislature was functioning in Beng::~l 
and Ministers responsible to that legislature were in office. At no time,· how-· 
ever, was the Government so constituted as to command the support o£ aU. 
principal parties in the legislature. vVe have had the benefit of discussions with 
leading representatives of several of these parties, and all have told us tht~t the 
emergency required an "all-party" Government. This we have no doubt is
correct. In a situation such as that arose in Bengal in 1942 and 1943, en
dangering the food supply and hence the very life of the people, it was clearly; 
necessary that the measures taken by Government should receive the full 
support of public opinion. This was difficult when counse:s were divided, and 
food administration was the subject of public controversy conducted on party 
lines. It was necessary that the leaders o:£ the principal parties should all 
speak with one voice. We are convinced that political strife in Benga\ was a. 
serious obstacle to an effective attack on the problems created by high prices· 
and food shortage. Ministries which were subjected to bitter assaults by the'ir 
political opponents must have been hampered in their ·endeavour to take· 
decisive action. The opposition parties, on the other hand, would no doubt 
claim that their assaults were justified, and that they themselves would have 
hnndled the food situation more efficiently than the Government in office. We
cannot pass judgment on these matters and confine ourselves to emphasizing 
the lack of unity in the political sphere. 

We have been informed that a series of attempts were made to forw a:n 
"all-party Government" befor~ and.. after the change of Ministry in J\'Iarch
April 1943. They ~11 failed. We understand that the main reasons for the 
failure were, first, the refusal of the Muslim League par#y in accordance with its 

·all-India political policy, to join a government which included any Muslim who 
did not belong to the party, and secondly, the refusal of other principal partie& 
either to JOin or support a government from which Muslim leaders, who did nof 
belong to the lvfuslim League party, were excluded. • 

25. The £ormation of an ail-party Government was not, however, tbe only 
possible means of securing public confidence. The alternative would have been· 
to. establi~~ .. an· .fl:d, .'11:!!~ ~g,Yi!!PEY ,J;?o.~y .!{())}i;~JJ;~~mg.,Jq,~,,llepresentati ves (includina 
members of the legislature) of producers, traders, and consumers, to promoter 
co-operation between the admini~tration and the public. Such bodies have 
been set up in several other I rovinces, and have helped governments to reach 
.satisfactory decisions on food policy and obtain popular support in executing 

' ( 
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them. !La boQ.y on- similar lines had been established in Bengal, it would, 
-we think, ha.v:e enabled ques.tions arising out of high prices .a11d f00Q. shortage 
to be considered in an atmosphere ~ess charged with political controversy. We 
llllderstand that a proposal to set up such a body was considered but that Gov
€tnment and the Opposition could not agree on its functions. As a result, food 
-administration continued to be involved in party politics. 

26. While there was little co-operation between members of Government on 
the one hand and the opposition leaders on the other, matters were not improved 
-by the friction and misunderstanding which appear to have prevailed towards 
the end of 1942 and in the earlv months of 1943, between the Governor and his 
:Ministers. \Ve have been told by certain of those who held the office of Minister 
at the time that decisions on food policy were taken by the Governor on the 
.advice of permanent officia.ls, and that ~finisters \Vere not "allowed n free hand 
to deal with the situation in the light of the experience and knowledge they 
undoubtedly posses;;ed, of the situation in the country". we are unable to 
€ndorse this contention. Vve are satisfied from the material which has been 
p 1aced before us that important issues of food poliey and administration were 
Teferred to the Cabinet and decisions taken in the normal way. The statements 
referred to, do however, indicate differences at the seat of Government which 
-cannot have facilitat-ed the handling of such extremely difficult issueR. 

27. Finally, reference must be made to the political disturbances which 
·started in August 1942. Apart from the fact that they claimed the attention of 
'Government at a time when the development of the food situation required all 
·their special attention, they added to the difficulties of securing public co-opera
tion and maintaining public confidence. The fact that the disturbances took 
·place in the distriet of Midnapore where the cyclone had caused such serious 
-damage to life and property was a most unfortunate combination of events in a 
:part of the province which suffered seriously in 1943. 

28. vVe h:we sho·wn that by the end of 1942 all the signals were set a£ 
aanger and that great efforts were needed to avoid catastrophe. vVe do not, 
however, wish to imply that famine. in the form in which it finally appeared, 
had become inevitable. The lack of political unity was a handicap, but the 
possibility of effective leadership of the people, and effective action stimulated 
~y such leadership, had by no means disappeared. It may be that when this 
·stage was reached, distress and starvation, in some degree, cou!d not have 
been entirely av-erted. But opportunities for mitigating the famine and its 
letha] results still remained open. 

F. THE SITUATION IN JANUARY 1943 
'29. In Section B of Chapter VI we described the purchasing schemes under

iaken by the Bengal Government towards the end of December 1942 and in 
,J anunry-February 1943. The object of the first scheme was to secure from 
the districts in the Rajshahi Division a limited quantity of rice and paddy 
{7,400 tons) to be used for the purpose of moderating prices in the Calcutta 
market. This objective, it will be noticed, bore no relation to the situation in 
Bengal as we have described it. On the 9th January, this scheme was replaced 
.by a more extensive one. If the second scheme had been a success, the supplies 
,obtained would have been almost sufficient to feed Calcutta, and Imports into 
that city on private account wouid have been practically unnecessary. The 
scheme failed, primarily because purehases could not be mad'e on a voluntary 
basis within the price limit fixed by Government. Lt was abandoned on the 17th 
February. The quantity procured under the second and more ambitious scheme 
:was smaller than that under the first, in spite of the fact that purchases were 
made in a wider area and for a longer neriod. Whereas under the earlier scheme, 
purchases were made by Distriot Officers, agents chosen from the trade were 
emplo;ved for this purpose under thA later scheme. Had this change anything 
to do with the result? 
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00. 'l'his brings us to an important questiou, namely, the type of orgauization 
which is most suitable for undertaking procurement on behalf of Government. 
At first sight it might appear that a commercial firm with experi811ce in the 
buying and selling of foodgrains would be a more suitable agency than a pu_E
chasing organization manned by officials. This·, however, has not beep. tlie 
experience of the large majority of the provinces. Madras, Bombay, Orissa. 
Bihar, United Provinces, the Central Provinces, and the Punjab have all 
preferred an official ageney, and even more significant is the fact that when a 
change has been made it has been the substitution of an ojlicia,l jor a trade 
agency. The result of this experience, in our opinion, shows conclusively that 
in the conditions prevailing in India the procurement of foodgrains on behalf_ of 
Government should be carried out by responsible officers in the public service 
and not by firms chosen from the trade. We shall refer to this matter again 
111 a lntt>r ch:Jpier, htli i(, is convenient at this stnge to indicnte the rensons for 
our view. 

Bl. 'l'o begin \Yith, the establisbmeat of a non-offiuial agency raises a 
problem of selection. 'l'he selection of the few gives rise to jealousies and 
fridiou which tnay often lead to difticuities for the agents ac:tualty chosen, and 
this in its turn hinder;; the co-operation between Government and the trade 
which is so important for the success of control measures. Again, selection 
may be influenced by political considerations, and there i8 the danger that poli
tical animosities may lead to allegations against the firms select-yd. Further. 
the employment of agents chosen from the trade has been found to impair .the 
confidence of the public generally in the intentions of Government and their 
ability to carry them out. The public does not readily believe that privat& 
firms can be imbued with a spirit of public service; it tends rather to assume 
that their objective in the circumstances is gain at the public expense. Thus 
it was aJJeged ut Lhe timH, and has been repented before us, that some of the 
agents chosen b_y the Bengal Govemment under the "denifll'' Rcheme, took 
unfair advantage of their position as agents of Government to make purchases 
on their own ac:eount. H hnR ulso been said that some of those employed in 
J amwry and J''ebruary 1943 made large private pm9hases uncl large profits on 
S1H:h ptirelutSef.i ttflel' Government deeidecl ou de-control. In fnirness to thiise 
agents we i:ihould state that these allegations were not substantiated. by: 
eviclcJJce <tll(l th:d. tlw witllf'RR<-~~-; vvho uppearod before 11s, did 11ot claim that, they 
possessed such evidenee. Nevertheless, the fact remains that such accusation& 
were made, were believed, and did harm in undermining public confidence in 
the measures undertaken by Government. 

32. Another reason why an "official" procurement ageney is preferable to 
a ·'trade'' agency is that there is a fundamental difference between ·normal 
trading and the procurement of supplies on behalf of Government. Normal 
trading rests entirely on voluntary contracts; there is no obligation on the seller 
to sell. A procurement organization established by Government must, how
ever, in the last resort depend on coercion. Any attempt by traders or producers 
to combine and withhold supplies with the object of forcing up prices must be· 
broken by requisitioning. Requisitioning involves the use of legal powers which. 
must be entrusted only to responsible state officials and not to private indi
·viduals. It can be undertaken more effectively, and with less risk of misunder
standing as to its necessity in the public interest, by officers who are part of an 
official purchasing agency than by officers who are normally outside the 
procur~ment organization and are only occasionally called in to support the, 
operatwns of the trade agents. 

33. We can understand why the Government of Bengal in January 
Hi43, at a time when little experience of the technique of procurement woo 
available, decided to entrust the purchasing operations" to agents chosen from 

' ' 
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the trade. But· we have no doubt that they we,re on ngnt lines when, at the 
end of December 1942, they started making purchases through ~strict Officers. 
'vV e believe that if after deciding in January 1943 to increase the scale of these 
purchases, they had· strengthened the official purchasing agency by the substitu
tion of special procurement officers for District Officers, fixed ceiling prices withi1; 
which purchases would be made, and made it clear that they would not 
hesitate to requisition from large producers as well as from traders, better 
results would ·have been obtained. 

34. Procurement, as we have already remarked, r:nust in the last resort. 
depend on coercion. If supplies are held back by traders or lar;e producers, 
requisitioning is essential. At the beginning of 1943 the Government of Bengal 
did not take this view. They regarded requisitioning from the cultivator as. 
'·quite unthinkable'' and feared that if it were done otherwise than occasional!y 
in a local emergency it would end in widespread violence and disorder. Bu;; 
by January l94o tlle danger of famine was already immment. It \';as o£ th(-o 
utmost importance thu t Government should obtain control of supplit.s, and if 
they were not brought to the market voluntarily, there was, in our view, HO 

alternative to the use of coercion in the form of requisitioning from the hoarder, 
whether he were a trader or a large producer. Clearly, the longer such action 
was postponed, the more clifi:icult and dangerous it would become. ·In Jifnuarv 
1943 the aman crop had just been reaped. The crop was a poor one but wa·s 
not equally bad all over the province; it \Vas in the western districts that the 
crop had suffered m.ost. Requisitioning at this hme was least likely to ~uoust\' 
opposition, p:uticularly in the areas where the crop had been fairly good. vVe 
recognize, of course, that procurement, if it is to be successful in times of 
shortage, must have the support of public opinion. This applies vvit,h specid 
force to requisitioning. The "hoarder" must not be in a position to rely· upon 
public sympathy; public opinion must make him realize that hoarding grain is 
an anti-social act. As we have already pointed out, there is in Bengal no estab
lishment linking thA District and Sub-divisional Officers with the villager;;, 
corresponding to the subordiilate revenue establishment in the ryotwari pro
vmces.l If there had bee-n such an establishment in Bengal, the fears thai; 
coercive measures wou!d fail might· not have been so pronounced, for Govern
ment would have had ready a,t hand a staff which could have been used not 
only for obtaining information about the large producers who were holding up 
suppliss, but also :£or explaining to the villagers the necessity that producers 
who had a surplus should not withhold it from the market. Its absence was 
a serious handicap at this time. The question, therefore, which we have to ttsk 
ourselves is this: iYas it possible, at the beginning of January 1943, in the con· 
ditions then existing in Bengal, for the Government to undertake a scheme g£ 
procurement as outlined in the previous paragraph, without precipitating a break
down of the administration'! W p· think this would have been possible 
provided: 

(i) procurement was undertaken by Government to assure supplies, W'l 
merely for Calcutta but also for other deficit areas in the province; 

(ii) a "propaganda drive" was undertaken simultnneously to explain the 
danger threatening the province. and the reasons for the mes,sures Government 
were taking ; and 

(iii) local food committees were set up for the purpose of mobilizing public 
opinion in the villages in support of the administration. 

35. vVe realize that local opinion in the districts, pa.rticnlarly in those in 
which the aman crop had suffered most, was likely to be opposed to purchases 

1 Paragraph 9 of Chapter II. 
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being made by Government for supp~ying other deficit areas, particularly 
Calcutta. It would be inclined"to favour local self-sufficiency. We doubt, how
ever, whether in January this opposition. was very pronounced, and we think 
it would not have been impossible to have reconciled rural public opinion to 
the need for an equitable distribution of available supplies to urban as well as 
rural consumers. The announcement tha.t the procurement operatior'Is were 
being undertaken not merely for supplying Calcutta but also for meeting the 
need~? of rural deficit areas would have helped in ·overcoming any such 
<Jpposition. 

:15. In view of what we have said in paragraph 34, the need for the "pxo
IJagauda drive" referred to therein is, we think,obyiou.s. Such a campa.1gn was 
1ijldertaken later towards the end of April and during.May 1943. It failedand 
has been severely criticized. We have been told that Government ad vised 
rveople that there was no shortage at a time when everybody knew that there 
was a shortage, and that this increased the prevailing lack of confidence. At 
that time the original Basic Plan had just been drawn up, and it will be recaHed 
t;hat under the Plan Bengal was to receive, in monthly quotas, a total quantity 
of 350,000 tons of rice, in addition to large quantities of wheat and millets. It 
was ealculated that, taking into account these supplies, there would be no short
<1ge in Bengal, and so far as we can gather it was on the result of this calculation 
that the propaganda was based. Certainly this was the line ta,ken b;y the 
spokesman of the Government of India about the middle of May in Calcuttja. 
The impression created in the public mind, however, was that Government 
were mafntaining that there was no shortage in Bengal. irrespective of the 
supplies to be received under the Basic Plan. Conditions actually prevailing 
in Bengal at the time were far too serious for anyone to believe anything of 
'iJ:e kind. We consider that this propaganda of sufficiency was quite i:l-advised. 
We think that it would have been wiser to have told the people the truth, that 
is, that there was a shortage, and that although it was hoped to obtain supplies 
from other provinces it was essential, if famine was to be averted, that every
body who had stocks should dispose of them without waiting for higher prices. 
It was considered at the time that it was inadvisable to alarm the public by 
.·referring to the possibility of famine, and that it was undesirable that th_e 
.enemy in Burma should be acquainted with the serious posjt-ion in regard to 
food suppHes in Bengal. We are not impressed by these arguments. The 
,emergency was such-famine started in Chittagong by the beginning of June
that it could not be hidden, and in the circumstances it was essential that thfl 
p~ople should be truthfully informed about the real position. 

37. We now turn to the proposal for the formation of local food committees. 
We do noti over-estimate the capacity of village committees for sustained effort; 
nor do we minimize the usual difficulties arising out of personal, communal, and 
political factions which, in rural areas no less than in urban areas; often tend to 
impair the usefulness of such committees. Nevertheless it seems plain that the 
problems which had· arisen at the beginning of 1943, were such that the district 
administration in Bengal could not cope with them without the support of an 
.emergency organization of local committees. We believe that the organiza
tion which was subsequently created in June, (which we described in paragraph 
3 oi Chapter VIII) served a valuable purpose and must have helped to save some 
lives. If local committees had been set up earlier, they could have been used 
as a medium for explaining Government's policy and the need for the stringent· 
measures which were being taken. They could also have helped in the preven~ 
tion o£ hoarding in their own villages. ·We recognize that all would not have 
been efficient, anu that some might even have. hampered r:ather than assisted 
ibe carrying out of Government's policy. But we take the view that on the 
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•.whole these committees would have been of considerable assistance in the 
··~Circumstances. 

G.-THE SITUATION IN MARCH 1943 
38. As we have explained in Section C of Chapt-er VI and Section C of 

'Chapter VII, two inter-related measures-"De-contr-ol" and a "Rescue Plan"
were undertaken in March, 1943, in an endeavour to increase the flow of supplies 

:and to moderate prices. Early in March the developing crisis came to a head 
in Calcutta. During the two previous months, the Government of Bengal had 

"tried to keep supplies moving without allowing prices to rise, and had failed. 
They were faced with this dilemma. If they continued their policy, Calcutta 

"Would starve with the certainty of serious disorder among the large labour force 
·.empl~yed ·in war industries. If, on the other hand, they attempted to se~ure 
"supplies by coercion in the rural areas, it was feared that widespread violence • 
·and disorder would occur. They decided to concentrate on the purchase of 
·-supplies ~n_d_ to abandon "any vestige of price control", in the hope that prices, 
-after an mitral flare-up, would settle down near the level at which they origin
.all;v stoo~. The "rescue plan'' aimed at obtaining 60,000 tons of rice from 

· ne1ghbom'mg provinces and the Eastern States within three or four weeks for 
·the purpose of "'breaking" the Calcutta market. -

39. The hope that under de-control prices, after a preliminary rise, would 
'fall was not realized. On the 3rd March 1943, the price of coarse r.ice in 
"Calcutta was Rs. 15 a maund; by the 20th of the month it had risen to Rs. 21 
·ca maund. 'The supply position was for a time easier but by the end of April 
the stocks of rice in Calcutta were running low again. The "rescue plan" con

··templated the despatch to Bengal of 60,000 tons of rice but only about half 
·that quantity was obtained. It has been urged that if the 60,000 tons had been 
Dbtained wHhin three or four weeks &s originally intended-the quantity 
actually received was spread over about 6 weeks-de-control would have proved 
<Euccessful. We doubt it, for in the conditions prevailing in Ben~al producers 
and traders would have held on to their stocks in the knowledge that. the 

'-00,000 tons would be quickly consumed. 

40. In the absence of internal control, the only method by which control 
could be exercised was by securing large imports from outside the province, and 

·tbereby convincing the producer and the trader that notjling would be gained by 
'holding on t-o stocks in the expectation of higher prices. This, however, would 
'have required tbe import not of a few thousand tons but of hundreds of thousands 
of tons. Indeed in the conditions of scarcity, fear, and greed prevailing in 
'Bengal by the middle of March 1943, it would have been necessary to "flood" 
-the markets not for a week or two but for a considerable period; without thifl it 
was impossible to spread among producers, traders, and consumers the idea 
-that a fall in price was imminent. The immediate import of so .large a quantit.r 
'from the other provinceR and states was not a prnctical proposition. An fl:xport 
c~;;urplus 6f this magnitude did not exist and it was quite unreasonable to expect 
·the rest of India to feed Bene-al while the trader and producer -.,vere being 
·oconvinced tha:t the game was up. 

41. The dumping of relatively small quantities of rice. thus gave n~ bop13 
·of reducing prices and huge imports were out o£ the questwn. In the Circum
stances, was there anv course left open which offered a prospect of retaining 
-eontrol? ·we recognize the risk involveu in requisitioning Jrom thP large pro
'dueer at that time, particularly if the stocks requisitioned were to he used 
·mainly for supplying Calcutta.' Was there any way by_ which requisitioning 
could be made less ·risky? We suggest there. was. It seems to ns that the 
--position by March had so deteriorated that some measure of external assistance 
1wd become indispensable if a disaster was to be avoided. A heavy burden 
was placed upon the resources of the province in 1943 by t.he demands of 
·1Greater Calcutta. The population of thif! important industrial area, ov~>r 4 
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miliiol'.is, includes a large number of persons employed by the Provincial anda 
Central Governments, local Bodies, the railways, utility companies, and firrn&. 
engaged on war work. It was essential that they should remain at work, for 
the life of the community and the prosecution of the war depended upon ~heir 
being at their posts. The extent to which external assistance could be. g1ven · 
was limited, and moreover its value depended on t:he intensification of controls 
and not on their relax&tion. "vVe think, therefore, that the correct course in 
March was for the Government of India to have announced that they would 
provide, month by ·rnonth, first, the full quantity of wheat required by Greater 
Calcutta and secondly, a certain quantity of rice. We do not suggest that it. 
would have been possible to supply the full quantity of rice required.~ _by 
Greater Calcutta, but the assurance that a specified amount would be forth-

• coming regularly would have had a good" psychological effecb and would have· 
eased the situation in the city. It should then have been possible for . the 
Government of Bengal to undertake requisitioning. It is true that the sc)leme 
we have outlined would have involved the risk of a full supply not rPaching 
Calcutta. In the circumstances, it was justifiable that Calcutta should have· 
sonH:' Rllflre in the risk of short supplies which faced the province as a whole. 

42. The question then arises whether the Government of India eould have· 
ensured these supplies. We think there wQuld have been no serious difficulty. 
A.t the time there was a bumper wheat crop on the ground in the Punjab,_ price· 
control had been removed, and supplies were moving into the markets. As. 
reg<>rds riee, there would have been more difficulty. ]3ut supplies were coming 
in irom Orissa and satisfactory arrangements might have been made for 'flro
curing the supplies available in the Eastern States. This would have given: 
the Government of India time to explore the feasibility of obtaining supplies 
from other provinces. Vie consider that pressure should, if nece-ssary, have· 
been brought to bear upon those Governments to come to the help of Bengal. 

4ii. We have tleseribe;1 the dilemma with whieh the Govemment of Benga1 
were faced early in Mareh 1943. They had to decide between two courses of 
ac~tion, both of which involved serious risks. Their decision in favour of de
control was in a.ccordance with the policy of the Government of India and 
indcrd, was taken with their approval. We appreciate the c::1re witn which the 
Bel'lgnl Government, weighed the pro.~ and eons before reaching their. decision. 
B11t it wns, in om opinion, n wrong decision. • 

H.-EX'fEilNAL ASSISTANCE 

44. ·1 11 paragraph {) of this Chapter, we have stf,ted that one of the causes 
of the Bengal famine was the delay in the establishment of a system of planned 
movement of supplies from surplus provinces and states to deficit provinces and 
state::;. vVe shall now eonsider to what •,·xtent external assistance could have 
inf:luenc:ecl the course of events in Bengal, and whether there was any avoidable· 
failure in the provision. 

45. In this connection, a clear distinction must be drawn between wheat and 
rice. The need of Bengal for imports of wheat was never in doubt. W~ have 
.seen that the supply of wheat received by Bengal during the last, five months 
of 1942 and the first two rnoilths of 1943 was seriously inadequate. This. 
shortage unquestionably intensified the demand for rice in Calcutta at a· critical 
[tiime. Was it una,void~ible? We do not think so. What happened was that 
a speculative rise in prices occurred in the wheat producing areas of Northern: 
India. The Government of India attempted to check it by the imposition of 
statutory m::l.ximum prices but failed, and the failure showed the real natut~e· 
of the problems which had to be solved before control of prices could be made 
effective. We have explained in paragraph 24 of Chapter IV how Hi had 
become evident th_at an equitable distribution o£ wheat supplies could not be· 
maintained, unless some authority determined the quantity of whea~ to be takeh 
off the Punjab market from time to time. fmd how it should be distributed! 



LOOKING BACK 9L 

between the Army and the various consuming areas. It. h~d ~lso _b&come clear 
that the establishment of an adequate procurement orgamzatwn m the wheat 
producing areas was necessary. to secure the exportable surplus. These pro
blems largely rmnained unsolved throughout 1\342. They could not be solved 
except by arrangements such as those subsequently made under the Basic Plan 
of the Government of India. In other words, the Basic Plan should have come 
into operation very much earlier than it did. Was this possible? We think 
it would have been if there had been agreement on the matter between the 
Punjab Government and the Government of India. The key to the situation 
was held by the Government of the Punjab. The bulk of the exportable sup• 
plies of vvheat is in the Punjab and the successful procurement of these supplies 
depended on administrative action by the Punjab Government. The Govern
mer:t of India did not possess .the necessary administrative machinery. The 
sihu,fi.;yn prevailing thl·oughont the latLer half of 1942, when purchases conti
mled to be tEade by comJ?eting private ageneies at prices in excess of the 

limits, should, in our opinion, have been brought t0 an end sooner 
than it was. In our opinion ::m agreetneht should have been rea~lwcl at a very 
early stage between the Government of India and the Government of the Punjab 
on the price level to be mc•intnined; and price control should have been fortified 
by the establishment of an adequate procurement organization and consequent 
control of supplies. If, instead of de-contro_lling prices,· this had been clone, ard 
wbeat had been procured and distributed under a ce11tral plan, Bengal would 
h:tve secured larger supplies. This would have been beneficial in hvo wavs: 
first, it would have reduced the pressure on the Calcutta rice rnarket in so fa; as 
ib ::;rose out of the shortage of w_heat, and secondly, in Yiew of the bumper wheat 
harve~t of ~ 9~3, it Iwould have been possible to send a large proporticn of the 
supphe_; wh1en reacned Bengal towards the end of the year, at an earlier period 
when tney would have been more useful. 

4o. The possibilities of help fron1 outside were much more limited in ~the 
c.a,se of rice. The reasons have been explained in earlier chapters. Here we 
would merely recall the attitude of the Bengal Government themselves at 1,he. 
Food Confer~nce held in December 1942 as proof of their recognition ot this 
fact. Nevertheless, the Bengal Government maintain t.be view, which is also· 
slotared by macy witnesses who appeared before us, that Bengal might have 
secured larger supplies during the early months of 1943 from the adjoining areas 
of the Eastern Region. It is urged that this was prevented by tlw fact that 
the Centrnl Government had delegated po\vers to provinces to eotttml export.s 
and the provinces, in their anxiet,v to conserve their own resources, refused to· 
release sufficient supplies for Bengal. We have already said that in our opinion 
the system of the control of exports, adopted by the provinces during 1942, was 
in the condition;; creat2d by the fall of Burma a necessary step towards the 
eontr0l hv Government over the trade and that free trade could not have eon
tiEiF'd. The question therefore, to be considered is whether arrangements could' 
hav~> been made quickly enough to provide Bengal at an earlier date with supplies 
of rice in approximatelv those quantities which were obtained later in 1943 from 
other nrovinees anrl strd~es. We think that the arrangements under the Basic: 
Plan should have heen rnade earlier in resj)ect of rice also. 

47. In retrospect, it now seems clear that the transfer in 1\342 of the demand 
from areas formerly dependent iargely on supplies from Burma to the markets 
in the main rice-producing arens in India was bound to give rise to serious
disturbances in those markets. It will be recalled that prices rose sharply 
soon after the fall of Burma, t'oat is, in the summer of 1942. But we think we 
are right in saying that it was Dot realized beforehand how swift and violen~ 
the reaction in the rice markets would be. The fall of Burma was also nofi 
anticipated until shortly before the event. It is true that difficulties occurred' 
duiing 19'4"1 which can now be identified as premonitory symptoms of subse~ 
quent disturbances in the riee markets during the summer of 1942. We may 
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refer to the account in paragraph 20 of Chapter IV of ~he proceedings of the 
Third Price Control Conference. Difficulties at that t1me were due largely 
to the shortage of shipping, and no one then anticipat~ed the loss. of imp~rts. 
·The conclusion reached at that conference was that nee, generally speaking, 
~was a problem for which solution should be found by provincial aut~oriti.es. 
When the Fourth Price Cohtrol Conference met in Februa,ry 1~42, the mvaeaon 

.,.of Burma had already begun and the dangers were becoming more _obvious. 
The Government of Bihar were concerned about the effect of the poss1ble loss 

.of rice imports from Burma, and at their instance representatives of the Gov
-ernments of the Eastern Region and of the Government of the Central Pro· 
vil)ces met on the day preceding the conference to disquss the regulation t;>f 
prices and supplies. Various measures, including price control, were discussed 

. at this meeting but complete agreement was not reached. At the con£erenpe 
on the following day, discussion centred round price control and it was generally 
agreed that prices might have to be controlled in the near future. The distri

, bution of t:he supplies available in India was not discussed. In April 1942, t.he 
Government of India convened a conference for examining the problems of food 
production, and the' question of tbe arrangements necessary for the maintenance 

· of the distribution of supplies between provinces and states was discussed at this 
conference. The need for the establishment of a central authority for regulating 

·· dist;ribution was recognized, and t,he dangers inherent· in the control of exports 
. by individual provinces and states, with reference only t,o the1r own needs and 
without, adequate co-ordination by a central authority, were vrorninently em
phasized. But, even as late as September 1942, when the Sixth Price Control 
Conference cons1dered the r1ce situation as it had already developed in several 
provinees, ideas regarding arrangements £or the control of the movement o£ rice 

·supplies across provinQial nnd state frontiArs had no~ crystallized into a eoncref,e 
plan. We feel that valuable time was lost, during this period when the need 
for co-ordinat.ing the rlemands of the (lpficit areas with supplies from surplus 
areas was nressing. The rapid imposition of embargoes OT) export, witboutl 
provision for meet.ing the nee({!:; of ileficit from surplus areas, alAo indicated t.he 
mgenr.y of t,he problem. Further, the time taken for the evolution of the BAsic 
P~:m mi::ht, in o\1r opinion, .hnve been considernbly shorlened if t.hp rapiditly 
w1t~ wh1ch a .serTonR fooo fntnntion wns developing in tlJe cmmt.ry had be,.en 
reah7.~d earlv m 1942, anil n separnte depnrtment of the Government of Indin 
e~tnhhshei! for i!enlinQ: with Hi. 

48. In our analysis of the situation in Bengal at t.he end of Hl42 and the 
;beginning of 1943, we have stressed the psych9logical .a£;pect. One of the 
·.causes of the general belief that prices must rise was the sense of isolation. 
People in Bengal knew that the aman crop had failed, that there would be no 
imports from Burma .. and that all t.be surrounding provinces had closed the dom· 
against exports .. If at that time the people could have been informei! that pro-

. curement operatwns were in progress in ot.her provinces, :md thRt the Central 
·Government wm1ld distribute supplies from the surplus areas to provinces in 
need, the psychologica.l problem would .not have bee~ so intragt.able. 

I.-FREE TRADE 

49. A turning point in tbe history of the Bengal famine .occw:red on the 
lHh March 1943. Up to that date, the Government of Bengal, as well as 
the Governm1mt of lndia, had been moving, on the whole, in the direction oi 
inc-reAsing control, though the pace of progress proved too slow in the condi-

·+ions following the failure o-f the aman· crop. The situation wl"iich developed )n 
, January and February 1943, demanded an intensification of control measures. 
Not onlv did this not take nlace. but or, the 11th March there wns a strikir1::; 
·change in the direction of the policy of Government a.nc1 a retreat from control 
·;began. ''De.-control'' was , the. :f:i.rst,. s:fie.tt, .. i;Q,,.Jhi~'"·J~~~J~.I}t.,".,Xher removal of the 
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."barriers" within Bengal was the next step. Early in April, as we saw, the 
Bengal Government told the Government· of India that ''the ba~riers will have· 
to be broken despite the risks and the pent up forces that Will thus be let. 
loose. They are of opinion that the logic of events will. compel the Central 
Government to adopt the same course in respect of this Region". In the event, 
free trade was introduced into the Eastern Hegion. 

50. Free trade came into force on 18th May. We have described in Section 
C of Chap-ter VII why this policy was adopted, how it worked, and the results· 
it produced. In earlier sections of the present Chapter we have explained 
why, after the fall of Burma, it was impossible under free trading conditions to· 
ensure the distribution of supplies of rice at reasonable prices in Bengal and 
the other main rice producing provinces. It is, t.l;lt;l,:t;efore, cle~r tq 1J~ that J;he 
d~&Qiaion . .to introduc€1 .free. trade into the Eastern Regi9n, was .. ~. mil,>take. It 
cmlld .only result, not in the solution of the food problem.in Bengal, flut in thw 
craa:tio.Il of si1Uilar conditions in other areas of the Eastern Region. We have 
little doubt that if free trade had been continued for a longer period it would' 
have caused widespread distress and starvation among poorer classes in thosw 
areas. Indeed, by the middle of July prices had risen very steeply in the 
Eastern Region outside Bengal, and had r.eached a level which was placing food" 
beyond the reach of the poorer sections of the population. It has been alleged' 
that the. Provincial Governments and their officers took ste{>s to {>revent rice· 
being despatched to Bengal. We have ourselves little doubt that there was 
obstruction to purchases and removal of dee in certain areas. But we do not 
think that this made any serious difference to the Bengal situation as a whole. 
A~.:w:e .have S!lid, free trade, while it could not solve the problem in Bengal, was, 
in_tl;ltLconditions then prevailing, a ·measure calculated to cause a steep rise in 
p:c,ic,es~and consequent severe distress in buying ar.eas. The attitude, helpfur 
or otherwise, of the provinces concerned was not material to the success or failnre· 
of free trade. 

51. We must again ask the question: What was the alternative? Two' 
courses were at the time regarded as open. One was "unrestricted free trade" 
and the other "modified free trade''. vVe have described the difference between 
these two courses in paragraph 27 of Chapter VII. "Modified free trade" 
m~ant the continuance of the Basic Plan, with the important modification of 
substituting an o:tltcer of the Central Government. for the Provincial Govern
ments of the Region as the authority responsible for controlling inter-provin
cial movements. As between the two proposals, the advantages· of ''Modifiedl. 
free trade" were so obvwus that we consider it unfortunate that the Govern
ment of India gave up their initial preference for it on the insistence of the 
Government of Bengal. We appreciate the anxiety of the Bengal Government 
to secure as large a quantity of supplies as possible, but we feel that they 
failed to realize the importance of securing control of all the supplies brought 
into Bengal from outside the pl'ovince. "Modified free trade" would have
enabled such control to be exercised for all purchases would have been macle· 
under permits granted by an officer of the Central Government. The Govern
ment of Bengal would have been able to control, not only the places to which 
supplies were sent, but also the prices at which they 'Yere sold. Further, the· 
licensed traders could have been allotted different areas in which to make· 
their purchases, and in this way competit.ive .buying would have been avoided: . 

. Lastly, the serious disturbances in the markets of the buying areas caused by 
unregulated purchases during the free trade period would not have occurred. 
These ::tdvantages were lost as a. result of the choice of "unrestricted free
trade". 

52. One of the most unfortunate results of free trade was that it evoked' 
hostility to J:Sengal in the Eastern Region. We have already described the 
charges and counter-charges which were made at the time a~d need not repeat 
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them. They were the inevitable result of the attempt to extract the maximum 
<:~mount of rice iu the shortest possible time, wiUwut regard to its effect on prices 
and supplies in the aref\s outside Bengal in which purchases were made. One 
particular cause of illwill and hostility was the feeling that it was not the Bengal 
Government or the, people in need who reaped the benefit, but the tra.ders 
themselves. This was true enough as far as private traders were concerned, 
for prices did not fall in Bengal. The same allegations were, however, made 
and repeated before us wHh regard to the purchasing agent of the Bengal· Gov-

. ernment. At this period the buying of rice on beha.H of Government was 
entrusted to a firm of rice merchants i11 Calcutta. It was publicly alleged at 
the time that control over purchases made by this firm was inadequate and 
that undue profits were made by the firm or its ugents at the expense of 
Government. We have given the matter our most careful consideration but • 
have had no opportunity, within the time at our disposal, of making a detaiJ.yd 
inquiry. Accordingly, previous to the submission of this report, we have recom
mended to the Government o£ India the investigation of certain accounts and 
other questions relating to tho.se transactions) We £eel that the matter needs 
to he deared np in the interests or the Government of Bengal anrl the public, 
:md in order to promot.e confidence in food administration in Bengal. 

J .-DISTRIBU'rJON OF SUPPLIES 

58. Hationing wns not introduced into Cnlcnt.ta unt.il 1£144. During 1943 
consumers made their purchases hom three kinds of shops, ordinary retail shops, 

.eontrolled shops, and employers' shops. Hetail shopkeepers bought their 
supplies in the open market and their sales were not controlled as regartls 
.quantity or price. :BJverybocly could buy g>rain in these shops provided be 
could pay the prevailing high prices. Controlled shops provided a limited 
supply, at priees subsidized by Government, to consumers w l1o were prepared 
to undergo the discomfort of waiting in long queues. These shops were supplied 
·:from Government stocks. The employers' shops obtained their stocks partly 
·from Government and partly by purchases in the open market. These shops 
provided a regular supply to about one million consumers at subsidized rates. 
Throughout the year a large proportion or the supplies arriving in Calcutta 
·were brought in by private traders over whose transactions there was no conlroL 
T·hey were free to sell to the highest bidder-and there WflR _no lack of biclcla.J.·s. 

"They were also free to withhold stocks from sale if the prices offered were not 
according to their expectations. This was the position in regard to the clistribu

·tion of rice in Calcutta during 1943. 
54. Prices in the Calcntta rice market govern rice prices throughout Bengal. 

In the absence o£ control by Government over the distribution of the rice 
·supplies reaching the Calcutta market on private account during 1943--and 
given the shortage of supplies in Bengal-it \Vas inevitable that the pace for 
·the rise of rice prices throughout Benga.l should be set b.v the purchasing power 
·Of consumers and employers, including the privatR and public employers of the 
"priority" classes in Calcutta. 'I'be · citv was prosperous and the purchasing 4 
·power was large. Many persons could afford to pay high prices for the supplies 
·required for their own domestic consumption and for that of their servants :mel 
employees. ThB Excess Profits Tax afforded a means whereby ·a large propor-
·tion of the cot~b of supplying the influstrial labour force wHh food at subsidized 
·rates cowld be passed on to Government revenues. The cost of feeding other 
categories o£ the "priority classes" at subsidized rat,8s £ell directly on the· 
·revenues of the Central Government, the Provincial Government, or the Ra.il
·wa:vs. It was, therefore,. possible for Calcutta to. pa:v a price for rice whi.ch 
-was beyond the reach of large classes o£ the population in the rural areas. 

1 One of us Mr. M. Afzal Husain has further recommended that similar inquiries by . a 
-similar agency should be cnnducted into similar allegations ngnTding foorl purrha~.e" in India. 
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55. The ordinary consumer in Calcutt;a was helpless in this state of affairs. 
He had to buy at the prevailing market. price~. The employers of l~bour ~ad 
,to provide their employees with Jood at subsid1zed rates or g1ve ever mcreasmg 
dearness allowances to enable them to buy it. The individual trader sold at 
the prevailing market prices, for if be contented himself with a smaller profit 
than the maximum obtainable, he merely helped another trader to make more 
profit. The "free market" in Calcutta was in an unnatural condition in which 
there was no competition among sellers and intense competition among bu,v'"rs. 
The only way by which the conditions in the Calcutta market could have b~en 
prevented from raising prices throughout Bengal was by Government assum~ng 
control of the distribution of supplies in Calcutta, that is, first by controlllllg 
the wholesale and retail traders and secondly by the introduction of rationing. 

56. Rutioning did not come into force in Calcutta until the 31st .January 
1944. The reasons for this delay, in their order of importance, may be sum· 
:marized as follows : -

(i) Lack of confidence of the Bengal Government in their ability to under
take the responsibility for supplies which rationing implies. 

(ii) The preferenee by the Governm.ent of Bengal for a scheme of distrlbu· 
:tion under which Government shops replaced entirely private shops. 

(iii) Difficulties and delays in securing staff and accommodation. 
57. The first of these reasons was the crucial one. By March 1943, as we 

€Xplained in Section G of this Chapter, the position had so deteriorated that 
·external assistance was necessary. Under the scheme we outlined in that 
.Section it would have been possible,. by the combined effor.ts of the Govern
Inent of India and the Government of Bengal, to maintain controlled procure
ment and at the same time provide supplies for Greater Calcutta, though a 
full supply of rice could not be guaranteed. It would also have been necessary 
for the Bengal Government to take action, preliminary to the introduction of 
ratwnmg, to tighten up the control of distribution in Greater Calcutta. This 
would have involved the strict enforcement of the Foodgrains Control Order Fnd 
the ~ic~tnsing of retail traders not covered by that Order. In this way full infor
matiOn would have been obtained of stocks and it would also have been possible 
"to ensure that they were not held up or unevenly distributed. Provided this 
,pc.tion was taken v,ce do not think that a relatively small deficiency in the rice 
i'lUpply would have eaused a catastrophe in Calcutta. In any case some risk 
b.a~ to be rnn .. Preparations for rationing should also have been pushed on as 
·qmckly as posmble ::md rationing introduced in two or more stages as in 1944. 
We .r~cogn~ze that these measures would have thrown a heavy burden on the 
admmiStratwn but the danger threatening the province was great. If this 
scheme had bec,n adopted in March controlled procurement could have continuecl 
and. at .the same time control would have been obtained over supply and distri
butwn m Greater Calcutta. The latter in its turn would have assisted procure· 
mentJ 

58. Under the scheme actually adopted in March, controlled procurement 
was abandoned and the disturbing influence of conditions in the Calcutta market 
on prices throughout Bengal continued unchecked. Again when free trade was 
introduced in May large quantities of rice brought to Calcu'tta from other areas 
in the. Eastern Region were not under G0vernment control, and the disturbing 
influence of conditions in the Calcutta market on prices throughout Bengal 
remained unabated. Controlled procurement was also impossible. Jn the 
conditions created by the adoption o£ a policy of de-control in March and the 
i ''traduction o£ free trade in May, it was impossible for the Provincial Govern
ment to obtain control of supplv and distribution in Greater Calcutta and raVon
ing was lmpmcticab!e. Fr0e trade was ahandoned at the beginning oi Aur::ust 
hu't conholled procuremPnt was not undertaken nnJiil the end of that month wh'"n 
famine was rRging in the provinee. 
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59. Large qual).tities of wheat and rice started arnvmg in Calcutta on Go,. 
ernment account from other parts of India in August and October 194()• 
respectively and the Provincial Government were assured of adequate supplies; 
of both wheat and rice from the beginning of October. Although the rationing, 
of Greater Calcutta remained a matter of primary importance in the food:. 
udministration of Bengal, it was not until the 31st January 1944 t.hat rationing 
was brought into force in the city of Calcutta and certain neighbouring muni
cipalities, and not till May 1944 that it was extended to' the whole of Greater 
Calcutta. The delay was chiefly due to two causes. First. the preference by 
the Government· of Bengal :for a scheme of distribution under which Govern
ment shops replaced entirely .private shops, and secondly, difficulities and delays 
in securing staff and accommodation. The number of retail shops requir•'Jd to-

• meet the needs of a population of four millions must run perhaps to a couple of 
thousands. We can understand that it was desirable to have a certain number 
o£ Government shops but, clearly, the proposal for the entire exclusion from 
the distribution system of private retail dealers would have resulted in the 
introduction of rationing being delayed almost indefinitely. We recognize that: 
the difficulties of recruiting and training the large staff required and of acquiring 
nccommodation were real and great, but we are o£ opinion that avoidable delny 
did take place. The delay in the recruitment was accentuated at one stag-3 by 
an endeavour to mamtain communal proportions .. We consider this to have 
been particularly unfortunate. In an emergency, particularly one affecting the 
food of the people, administrative action should not be delayed by attempts t<> 
observe rules fixing communal ratios,. . 

K.-FAMINE RELIEF 

60. In this Section we propos~ to consider in retrospect the problem of relief 
and the relief measures taken by the Bengal Government. In a previous 
chapter we have told how the famine affected the poor in rural areas and hvw 
the situation was made more difficult by the migmtion of large numbers of 
famine victims. The magnitude of the task of relief should be fully under
stood. In .this connection we mav draw attention to the size of the popuiat,ion 
of Bengal. For administrative purposes the province is divided into five Divi
sions. Two of these, namely, the Presidency and Burdwan Divisions which in
clude Greater Calcutta, contain a larger populntion than the province of Bombay;" 
the State of Baroda, and the Gujerat and Deccan States taken together. A 
third Division, Dacca, has a larger population than the two provinces of Assam 
and Orissa taken together. A fourth, Rajshahi, is more populous than the· 
Central Provinces and the last, the Chittagong Division has a population equiva.
lent to Travancore and Cochin taken together . 

. 61. There were variations in the seriousness of the famine in different parts: 
of Bengal. According to an estimate made bv the Government of Bengal, the 
intensity of distress was greatest in 29 sub-divisions with a total area of 21,6G$ 
square miles and a population of 20 millions. The rise in the price of rice was, 
however, general throughout the provincE' and involved danger of starvation for 
the poor everywhere. Hence, while the need of certain areas was particularly 
urgent, ~elief operations on a varying scale were required throughout most of 
the provmce. 

62. The remarkable feature of the Bengal famine was that the.r~~-jn the 
price of rice .. was one ... oL!b,~ .. )2;,i:g~}P.~L.causes ()f tl:le fr;J.~gip,~.,, .. 7'his, as far as we 
are aware, makes it unique in the history or famine in India. The great 
majority of Indian famines have been 'caused by drought and widespread failure 
of crops over wide areas. Floods, hail, and cyclorieR have on rare occasions 
produced the same effect. War, and civil disorder played a part i:g. some of 
the great famines of the 18J;h century and earlier eras. In large famines 
produced by such calamities the shortage of grain was naturally reflected :in a 
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'll'ise iin priee, ,!Ju:t :H1e latter was a secondary phenomenon, and not a primary 
·OOnse of the ianaine. 

63. The Famine Code, which took shape during the last quarter of the 19th 
-century, was l·volved as a measure agains·t typical "drought famines" (Each 
,province has iUs own Famine Code, but the principles of all are similar). The 
course of events in such famines and the way in which the Code operates, are 
somewhat as follows: -The crops fail. because of drought. The people in the 
affected area are deprived of local supplies of grain, and their res.erves of money 
are reduced because agriculture i..~ their sole means of livelihood. Without 
help,. they would starve. At this point, Government steps in and provides 
:them with money to buy food, t.he money being provided as loans, gratu[tous 
·relief, or as wages for labour on -relief works,. the last being much the most 
important. La1JoUrers on famine relief works are paid a wage adjusted' to the 

'local price of grain, Rnabling them to buy enough food to cover their calorie 
requirements. The system requires that supplies of grain should be available 
in the famine area at a reasonable price and this again depends on the existencf\ 

·of ~urplus stocks elsewhere in the country, the free commercial movement of 
grams, and ad6quate means of transport into the famine area. In H3cent 
famines, apart from the Bengal famine, these conditions have been fulfilled 
a,nd grain has flowed into the famine area through ordinary commercial channels. 
'In the Hissar famine of 1940, fm• .example, there were abundant supplies of 
wheat in the affected area throughout the famine, and its price did not rise 
above the aU-India level. Under certain circumstances the Government may 

"intervene to secure supplies of grain for the famine stricken population, but in 
general the policy of the Code is one of non-interference with private trade.l 
"The Code envisages the appointment of a Famine Commissioner, with dictatorial 
J?Owers, should famine be serious and widespread. In smaller famines a special 
'Famine Commissioner need not be appointed, his functions being exercised by 
the Collector in the famine area. 

64. In the relatively small famines of the last 40 years, the relief procedUl'e 
embodied in the Code has on the whole proved satisfactory. It has served to
·mitigate distress and prevent deaths from starvation. Some rise in the death 
·rate might occur in times of famine, due to debility and disease, but mortality 
-orr a catastrophic scale was avoided. Experience in.the Hissar famine suggested 
-that the Code requires modification in various respects, but in general it has 
achieved the purpose for which it was designed. 

65. H is at once obvious that the Bengal famine, as it had developed by 
·the middle of 1943, and the kind of famine with which the Code is concerned, 
were two very different things. The Code does not anticipate an enormous 
-rise in the price of grain, to five or six times the normoJ level. It assumes free 
rtrade in foodgrains; free trade ·no longer existed in India in 1943. r~ assumes 
-'that there are surplus supplies of food in the country and •that their transport 
':to the famine area will be unchecked; this was not the case in the 13engal 
famine. Further, the setting up o£ relief works on a sufficient scale in the ·very 
large area riltima:te1y affected in the 1943 famine would have been, for various 

·Extract from Section 83 of the Bengal Famine Code!-
" (a) Without the previous orders of the local Government no grain shall be imported by 

'the local· authorities int.o any tract. or area. of relief work. The policy followed should be 
·strictly one of non-interference with private trade. 

. (b)' Every possible facility shall be given for the free action of private trade in time of 
scarcity or famine" 

It is of interest to mention two :famines in the second half of the 19th century in which 
pdvate trade did not bring in supplies. In the Orissa famine of 1866 the threat of famine 
·was not realized until after the monsoon had arrived and the famine area was cut off from 
supplies by the impossibility of transporting• grain during tlie rains. In the Bihar famine 
of 1873, Government concluded that private trade could not bring in sufficient supplies and 
bought large stocks of rice in Burma and distributed them to the affected population through 
Government depots. 
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reasons, a formidable if not an impossible task. The organization: of relief 
~ork~ in Bengal during the rainy season, when the greater part of the country· 
srde .rs under water, presents special and almost insuperable difficulties. Theae· 
considerations would not, however, have hindered the application 0f relief along .. 
the lines of the Code at an earlier stage in the development of the famine. 

66. We may now consider certain criticisms of the relief measures taken by 
the Bengal Government which have been.made by numerous witnesses. These· 
can be briefly wmmarised as follows :- · 

(i) Failure to declare famine under the Famine Code; 
(ii) I•'nilure to make an early star~ in the organization of relief measures; 
(iii) Failure to establish in time an adequate organiza.tion for the movement

of supplies aw,ilable to the Government. 
67~ The declaration of famine is a stage in the procedure prescribed in the 

Famine Code. The reason& why famine was not declared in Bengal have been' 
explained as follow;s by the Bengal Government. Up to June 1943 such a decle.ra
tion would have been inconsistent with the existing propaganda policy by which. 
an attempt was being made to allay fears of shortage and ereate con:fid'ence. After 
t~is date, the Government felt )t unnecessary to declare famine becaus•e "the· 
mrcumst.ancea envisagep by the Famine Code in administering famine relie£ 
did not virtually exist in Bengal at that time." We may qucte here from a· 
report presented to us by the Bengal Government : · · 

"The general principles of the Famine Code could not be applied in their· 
entirety: that Code envisages the grant of agricultural loans and the opening of 
relief works as the basis of operation& and postulates that trade will be able· 
to move in supplies (if necessary with help in transport) if loans and money 
are made available. In the conditions of 1943 the supplies were neither 
adequa.te nor free to move. The granti of loans or issue of money would there
fore merely aggravate the situation as relief in kind had ~0 be improvised with 
such supplies as could be got. · · 

"The Revenue Department did actually distribute agricultural loans on a 
fairly large scale in all areas where it was thought that foodgrains migh~ be had 
from the small reserves held by various people. The distribution of such loans 
011 a very large scale might have led to greater inflation with a further upw!!l'cl 
tendency in prices. On the o·ther hand, H was ~carcely possi~le to o~e~.large 
relief works or poor ·houses on a. large scale w1thouiJ a defimte possibility of 
obtaining supplies through the traders or otherwise but this did not exisli. 
Government ~herefore had to improvise an alternative procedure for the disfui" 
bution of relief and this mainly took the form of free kitchens for which supplies 
on a very limited scale could be obtained". 

68. We have already expressed the view that the propaganda policy followed 
during April and May 1943 by the Bengal Government with the suppor~ of the 
Central Government was rrJ.isguide(l .. and. ~ha·£.. j~ wo,uld hay~_ peen bett.er to. 
warn the people, fully o:f .the danger of famine.. As regards the inapplicability 
of the Famine Code, it is certainly true thatl the relief measures feasible in the 
circumstances were very different: from those prescribed in the Code. Locat 
'Officers would have required guidance in the unusual circumstances and the 
:provisions of the Code would have had to be modified by special orders such 
as those issued to District Officers In August. Ncvertheless •... wf\ believe thall 
the declarabion. of famine would have been attended with certain. advantages. 
It would have led to the appointment of a :F::amine Commissioner with plenary 
powers over relief, who would presumably also have assumed control of food 
supplies allotted to the disvricts. It would have simplified administrative and 
nnancial procedure and removed the uncertainty with regard llo sucn procedure' 
in dealing with problems of relief which we believe existed to some extenll in 
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1943. Under the Code, District Officers are required to make frequent and 
detailed reports abou:t the situation in their districts; if the Code had come into 
operation during the premonitory stages of the famine; the Government might 
have obtained earlier clearer information about the extent of the famine and the 

, number of people in need of relief. Finally the declaration of famine might 
have quickened public sympathy, both within and without the province, and 
focussed the attEJntion of other provinces on the plight of Bengal, and her need 
for assistance, at an earlier date. 

69. D1elay in starting relief measures.-We have already referred to the fact 
that Commissioners and District Officers reported growing distress in many 
districts very early in 1943. From March onward the anxieties of local officers 
increased and they left the Provincial Government in no doubt about the 
s·eriousness of the situation. Towards the end of June fafline was prBsent in • 
many parts of Bengal. It was not, however, until 11th Jm;te that the Govern
ment called "for detailed information about the areas "affected, the numbers 
involved and the nature of the relief required. Orders for the organization of 
relief measures were not issued until 20th August, and the Famine Relief 
Commissioner was not appointed until 26th September. We feel that all this 
should have been done at least 3 months earlier. When the "food drive" was 
undertaken famine should have been already declared and the drive should have 
been linked with arrangements for collecting and distributing supplies for relief 
purposes. Distribution of food on a large scale was not begun, except in isolated 
areas as a result of local initiative, until September-several months after the 
nee.d for it had arisen. With prices of rice soaring to unheard of JevelR, relief 
\n the form of small payments of money, whether given gratuitously, as agricul
tural loans, or as test relief in return for work, could do little to relieve distress. 
F.&Jod :"'.as required. The delay in organizing relief, and the inadequacy of the 
qJ.Iantities later issued a.s uncooked grain or cooked "gruel", both reflect the 
disastrous supply situation that had developed. 

70. It appears that at one stage in 1943, expenditure on relief was limited 
on financial grounds.l We are of opinion that when the lives of the people are 
a.t s.take financial considerations mustl not be. allowed to restrict .. :relief .opera
tio.ns.. If necessary, funds to the fullest extent requ!red should be provided 
by borrowing in consultation with the Reserve Bank or ~he Government of 
India. 

71. Movement and Storage of Supplies.-We have described the piling up 
of stocks of grain in Calcutta and in certain procurement areas in the second 
half of the yeal'. This began in Calcutta in Augus~ and continued until thE> 
Army took charge of movement in November. The accumula$on of stocks 
urgently needed for the relief of hunger all over Bengal was due to lack of 
adequate organization for the reception of supplies of foodgrains and their 
despatch fu the districts. The arrival of large supplies from ou~side Bengal 
overwhelmed wha'llever organization already exis~ed in the province. The Gov
ernment of Bengal sta'ted in July that they were prepared to deal witli the 
arrival of 120 or even 500 wagons of foodgrains daily, and also ''to appoint a 
Transport Officer and a Transport Department! who will do the work of receiving 
goods, handling them here, distributing them to the various distric'lls, and also 
doing inter-district transport". In the event, they failed to carry ouC£ these 
undertakim~s. Stocks arriving in Calcutta were not properly loca~ed and identi
fied on arrival, the station of despatch ana the quantities received were often 
no"£ noted and arrangemenns for storage, an'd distribution were unsatisfactory. 
It has been claimed that the arrival of such large supplies was u!.lforeseen ::tnd 
hence suit"able arrangements could non be made "fo deal with them. In view 
of what has been said above, this claim appears ]o be inadmissible. We feet 

1E:rlracts from papers relating to certain financial aspects of relief-Appendix VIII, 
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that an energetic attempt should have been made to secure the necessary 
petsonnel and build up the necessary organization; for example, officers could 
have been obtained from outside the province. According to evidence pre
t<ented to the Commission, the Government of India offered help in September 
1943, but the reply was received that this was not required.. In October, 
two officers from the Department of Supplies,· Government of India, were sent 
to the Government of Bengal to help in supervising the reception and despatch 
of grain supplies; it appears, however, that their services were not fully utiliY:ed. 
We may add that there were in Calcutta. businessmen whose experience o_f 
organization qualified them for such work, but according to the Government 
of Be:ng~!· "all attempts to secure suitable men· from the business houses proved 
abort1ve . The Bengal Governme:p.t should, in J'uly or thereabouts, have under-

• taken t?e ~ask of setting up the organization- needed to deal with the arrival .of 
foodw~ms m Calmrtita under the Basic Plan and their despatch to the districts, 
and.' 1f local resources were inadequate, impressed oh the Government of India 
th~n: need for assistance. If they had done so, the la.tter might have found thah 
smtahle help could be obtained only from the Army, which possessed. trained 
perso~nel w1th ~xperience o£ large scale transport problems. We have already 
des<mbed the v1goro.us steps taken by the Army to organize transport when it 
cam.e to the ~escue m November. If the Army had been called in two months 
en:her, say m September, fn.mi:ne mortality would have been considerably 

reduced. ' 

One of the reasons why the arrangements made by the Government of 
Bengal to deal with transport and other problems arising during the famin,e 
were unsatisfactory was that they failed to realize the magnitude of these pro
blems and the scale of the organization required :for their successful solution. 
Associated with this was a reluctance to appeal for outside help even when the 
organization and personnel available within the province were obviously inade
quate. We feel that this attitude was parMcularly unfortunate in the' cir
cumstances. 

Reference has been made elsewhere to the inadequate storage accommoda
tion in Calcutta and the fact that during the closing months of 1943, and in 
1944, grain was stored in the open in the Royal Botanical Gardens. While we 
have evidence that only a small percentage of these stocks deteriorated, the•r 
storage under such conditions was undesirable for various reasons, including the 
effect on public opinion. Aycording to non-official witnesses appearing before 
us suitable storage accommodation could ·have been found in Calcutta if the 
trade had been consulted and its co-operation invited. 

72. Among other criticisms _of relief roeasu~es, we. may. mention the view 
that the estabHshment of food kitchens was a mistake-that 1t would have been 
better to distribute food as "dry doles" through a reliable method. Unques
tionably the food kitchen sysllem led to corrupmon and there was much mis
management. It was, . howeve~, th~ only. feasible method for the . general 
appeasement of hunger m the s1tuatwn whiCh developed from July onwards, 
when many thousands of people left their homes ~nd :Rocke~ into towns and 
cities. The migrating masses could not have, been given food m any other way. 
¥urther rice was. in short supply and unfamiliar cereals such as bajra, jowar 
and wh~al; had to be dit:;t,ribute'd. The people were unused to these and did not 
know how to cook bhem. 

73. Lastly, we must refer to the view which attributes the failure to relieve 
~he famine situation in the rural areas to the undue preoccupation of the Govern
ment of Bengal with the needs of Grea~er Calcutta g-enerally, and those of the 
"priority class.es" in particular .. I£ is un'deniable that, throughout 1943, the 
necessary supplies reached Calcutta and a considerable proportion of the pormJac 
tion of Greater Calcut·ta obtained their supplies at subsidized prices from either 
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employers' shops or the controlled shops. It is also true that a relatively large 
proportion, ab.out two-thirds, of the supplies of rice reaching Calcutta under the 
control of Government, much of which was secured from outside the province, 
was consumed in Gre.ater Calcutta. The quantities sent to the districts were 
only a small fraction of the requirements of the poorer classes in the rural areas 
who were unable to buy rice at the prevailing prices. This would have been 
the <;ase even if all the supplies distributed in Calcutta under Government 
control, about 141,000 tons, had been sent to the rural area. It seems 
proba~le ~hat the rural areas would not have been materially helped by a 
reductiOn m the Calcutta allotment, as, in the absence of control, Calcutta would 
have. bou~ht ~ore from the rural areas and raised prices still higher in the 
provmce m domg so. This would have· flll'ther increased t,he numbers of the 
people who were unable to buy their supplies. In 'the opinion of a majority • 
of us, the Government of Bengal is open to criticism not on the ground 'that 
Calcutta was provided with the bulk of the supplies reaching that: city under 
0ov~rn~ent. control, but for their failure to, acquire control of supplies and 
dlstribution: m Bengal. · · . 

Sir. Manilal Nanavati and Mr. Ramamurty do not agree with the above view 
regardmg the distribution of available foodstuffs in the hands of the Bengal 
Government, during 1943. Their op1nion. is as follows:-

"Out of the .206,000 tons that came in the hands of the Bengal Government 
at Calcutta during 1943, 141,000 tons were retained in Calcutta while only 
65,000 tons were sent to the mofussil. 

"Prices in many parts of the mofussil were generally higher than in Greater 
Calcutta; more foodstuffs sent to rural areas might. probably have helped to 
bring down the prices and would certainly have given relief to the needy. 
Greater Calcutta was all along well .supplied with foodiituffs and there was never 
any serious sliortage; the priorities and the Industries carried a,mple stocks to 
last them for weeh:s. Therefore, if more foodstuffs had been sent to. the rura1 
areas they would have been materially helped without interference with essential 
needs in Calcutta". 

74. Sir Manilal considers that this question of Calcutta versus the rural 
areas has certain other important aspects which should be stressed. He says:-
• "In my opinion, a clear conflict of interest arose early in 1943 between 

Calcutta, where the maintenance of supplies, especially for the priority services 
and vVar Industries, was a primary problem, and the rural areas where the 
lives of the poorer classes depended on the availability of supplies at reason
able prices. Inflation was raising prices, and wages in the rural areas were 
not responding. The denial policy in rice, boats, and cycles enforeed by the 
Government of India, the evacuation of villages for military reasons (nearly 
35,000 homesteads were affected), the floods, and the cyclone, and the failure 
of crops had already weakened the economy of rural Bengal. By the end of 
December 1942 distress had already appeared and by March 1943 ~idespread 
famine was anticipated by district officials. Conscicrisly or unconsciously, the 
Bengal Government allowed the needs of t·he rural areas to be outweighed by 
those of Calcutta and particularly its big business interests. If the interests 
of the rural population had been kept Inore prominently in mind, the mistaken 
policies of "de-control" and "unrestricted free trade, the relaxation of the 
Foodgrains Control Order and other policies which encouraged profiteering and 
hoarding would not have been adopted. The same policy was adopted in the 
distribution of available st,ocks when every ounce was urgently needed to feed 
the starving, where relief works had to be slowed down at critical moments 
for lack of food and funds. From the moment the signs of distress appeared, 
the Government of Bengal shonld have made it clear to the Gov~rmnenli of 
India as well as to the employers' organisa'tions who had aclequat~ resources 
and who had grea.t influence, that they could not discharge their pr1mary duty 
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to the population in Bengal as a whole unless they maintained strict control 
over prices and that; in the. distribution of supplies under their control, Calcutta. 
would not have. priority over other deficit areas in the province. At the same 
~ime, they should h&ve cles,rly brought to the notice of the Government of 
India the seriousness of the situation as it was developing and demanded their 
immediate attention in the strongest terms as was done by the Bombay Govern
men't. If this course bad been followed, the need of :Bengal for external 
assistance would have been recognized earlier; supplies would have been pro
cured from outside more expeditiously; earlier attention would have been given 
to the state of the people in the rural areas and much of the misery would have 
been avoided. On the contrary when distress appeared, there was a tendency 
both on the part of the Government of India and of Bengal to minimize the 
prevalence of famine, with the result that the efforts of the Government of 

• India to secure external supplies were prejudiced even as late as August 1~43 
by the mistrust and, suspicion occasioned by co:tnplaints about :erofi.teering 
which prevailed in Bengal. This atmosphere of mistrust influenced the situa
tion throughout the famine. In the end not a single man died of starva'tion from 
the population of Greater Calcutta, while millions in rural areas starved . and 
suffered." 

• 



CHAPTER XI.-GENERAL CONCLUSIONS AND OBSERVATIONS. 

1. The Ba.okground.-The eQonomic level of the population previous to the 
:famine was low in Bengal, as in the greater part of India. Agricultural produc
:tion was not keeping pace with the growth of :population. There was increasing 
_pressure on land whiah was not relieved by compensatory growth in industry. 
A considerable section of the, population was living on the margin of subsistence 
.and was incapable of standin,g any severe economic stress. Parallel conditions 
prevailed in the health sphere; standards of nutrition were low and the epidemic 
diseases which caused high mortality during the famine were prevalent in 
mormal times- There was no_' 'margin of safety'' as regards either health or 
wealth. These underlying conditions, common indeed to many other parts of • 
India, were favourable to the occurrence of famine accompanied by high 
1mortality. 

2. The basic .causes .oi the iamme.,.-Shortage in the supply of rice in Hj43 
''Was one of the basic causes of the famine. T·he main reason for this was 
the low yield of the .aman cr.op reaped at the close. of 1942. Another reason 
~Was that the stocks cauiea over fr.om the previous year (1942) were also short. 
The aman crop reaped .at the end of 1940 was exceptionally poor and in conse
,•quence stocks were .heavily drawn upon during 1941. The aman crop reaped 
in Decemb.er 1941 was a good one. but not so good as to enable stocks to be 
:replenished materially. After the fall of Burma early in 1942, imports from 
<if;hat country ceased, but exports from Bengal to areas which were more seriously 
·dependent on imports from Burma, increased during the first half of the year. 
'Whis also contributed t0 some extent to the smallness of the carry-over Irom 
1942 to 1943. · Agam, during 1943 the loss of imports· from Burma was only 
'!_Partially offset by increased fmports from other parts of India. It appears pro
:bable that the total .supply during 1943 was not sufficient for the requirements 
•of the .province .and that there was an absolute deficiency of the order of 3 
weeks' requirements. This meant that even if' all producers sold their entire 
~urplus stocks wi:thout retaining the usual reserve for consumption beyond 1Jhe 
next harvest, it ·was unlikely that consumers would have secured their normal 
'T~quirements in full. . 

In the summer of 1942, that is, some months before the failure of the anvan 
·crop in Bengal. a situation had arisen in the rice .markets of India, including 
·those in Bengal, in which the normal trade machinery was beginning to fail ~o 
·distribute suppiies at reasonable prices. This was due to the stoppage of im
J>Orts of rice ·from Burma and the consequent transfer of the demands of Ceylon, 
Travancore, Oochin, and Western India, formerly met from Burma, t,o the 
-markets in t'he main rice producing· areas of India. Other circumstances arising 
·<nit. of the war also accentuated the disturbances, to normal trade. In Bengal, 
·owing to its p~oximity to the fighting zone and' its posithm as a P!'Se for military 
operations in Burma, the material and psychological repercussions of the war 
·on the life of the people were more pronounced in 1942, and also in 19413, than 
elsewhere in India. The failure of the aman crop at the end of 1942, in combi
nation with the whole existing set of circumstances, made it; inevitable than, 
in the absence of cont'rol, the price of rice would rise to a. level at which the 
poor would be unable to obtain their needs. It was necessary for the Bengal 
Government to undertake measures for controlling supplies and ensuring their 
aishibution at prices at which the poor could afford to buy their requirements. 
!£ was also necessary fo:J; the Government of India to establish a system of 
planned movement of supplies from surplus to deficit provinces and states. 
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There was delay in the establishment by the Government oi India of a SiYStem. 
of planned movement of supplies. The Bengal Government failed to, secure: 
co~trol over supply and distribution and widespread famine followed a rise of 
prwes to abnormal levels-to five to six times the prices prevailing in the early 
months of Hl42. This rise in prices was the second basic cause- of the famine-, 
Famine, in the form in which it occurred, could have been prevented. by resolute 
ue,tion at the right time to ensure the equitable dist.ribution o~ available supplies. 

3. The Government of Bengal.-When the priCe oi'ric~ rose steeply in May, 
and June 1942, ~he Government of Bengal endeavoured to' bring the situation. 
ur:der control by the prohibition of exports e,nd by fixing statutor.y maximum. 
pnces. In the absence of control over supplies, price control failed:, but by 
September 1942, supplies and prices appeared to· have reached a state of equili-
brium. 'l?his month was a critical one in the development of the famine·. If 

• the Government of Bengal had set up at that time a procurement organization; .. 
the crisis, which began about two months later, would not have· tall:en such a;, 
grave turn. · 

With the partial failure of the aman crop at the end of 1942,. the supply 
position became serious and prices again rose steepl'y 0 n a breakdown in distrh.' 
bution was to be averted, it was essential that Government shouli:l @btain cone 
trol of supplies and prices. The. measures taken by the efovernment of Bengal 
to achieve control of supplies and prices during 1943; were inadeqm1te and, in; 
some instances wrong in principle. In January and February 194!3\ tlle Provin·
eial Government endeavoured unsuccessfully to obtain control of supplies and. 
to regulate prices by means of procurement ope-ra·tions. Better s-uccess would 
have been achieved if procurement had been undertaken by an official agency. 
instead of by a.gents chosen from the 'trade, and if. Government had made it 
elear that they would not hesitate to requisition from· large· producers us wen 
as from traders, in case supplies were held back. The decision in favour of 
••ae-eontrol" in March 1943 was a mistake·. In tlie conditions prevailing in· 
Bengal at the time, it wa.s essential to maintain control; its abandonment mea.nt 
disaster. We refer. to this matter again in the immediately succeeding para
graph. The Government of Bengal erred in pressing stmngly £or "unrestricted· 
free trade.'' in the Eastern Region in May HJ-43 in preference to the al'ternative· 
of ''modified free trade". The introduction of "·unrestricted· free trade" was
a mistake. It could not save 'Bengal and was bound to lead· to severe distress 
and possibly starvation in the neighbouring areas of the Region. 

One resuJt of t.he policy underlying- "de-control'' and· "unrestricted fret'l· 
trade" was that, t.be greater part of the supplies reaching Calcutta was not. 
under the control of Government. So long as this policy was fo.Ilowed it was 
not possible to introduce ra.t.ioning in Greater Calcutta. Even after the policy· 
was reversed, there was considerable delay in the introdi.wtion of rationing. 
The absence of control over the distribution of supplies in Calcutta and the 
failure to introduce rationing at any time during 1943· contributed largely to t}\e 
failure o£ control over supplies and prices in the province as a whole. 

The arrangements ior the receipt, s£or~ge, and distribution o£ food supplies 
despatched to Bengal from other parts of India during the autumn of 1943 were 
thoroughly inadequate and a proportion of the supplies, received during the 
height of the famine, was noti dis£ributed to the needy in the districts, where 
such food was most required. Better arrangements for the despatch :mer 
distribution would have saved many lives. 

While reports of distress in various districts were received from Commis
sioners and OoiJect6rs from the early months of 1943, the Provincial Government 
did not call ior a report on the situation in the districts untU,June, and detailed' 
instructions rebtin!:\ to relief were nou issued t'ill August. Famine was no·6 
declared. The delay in 'facing the problem of relief and 'tihe non-declaration of 



GENERAL CONCLUSIONS AND OBSERVATIONS 105; 

i famine were bound up with the unfortunate propaganda, policy of "No Shortage"· 
which, followed during the months April to June with ,the support of the Go)' ern,
ment of India, was unjustified when the danger of famine was plainly apparent. 
The measures initiated in August were inadequate and failed to prevent further· 
distress, mainly because of the disastrous supply position which had been 
allowed to develop. A Famine Relief Commissioner was _not appointed till late 
in September. It appears that a.t one stage in 1943, the expenditure on relief 
was limited on financial ,grounds. There- is no justification, whatsoever, for 
cutting down relief in t-imes of famine on the plea of lack of funds. If neces
sary, funds should be provided by borrowing in consultation with the Reserve 
Bank or the Government of India. This principle holds even when, as in the 
Bengal fR:mine, ~ood was more ·urgently required than money for relief purposes. 
The_ ~ediCal relief provided during 1943 was also inadequate. Some of the 
mortahty which occurred, could have been prevented bv more efficient medical; 
and public health measures. · 

Between the Government in office and the various political parties, and in· 
the early part of the year, between tho Governor and his Ministry, and bet,ween · 
the administrative organization of Government and the public there was lack
of' co-operation which stood in t11e way of a nnited and vigorous effort to prevent 
and relieve famine. The change in the Ministry in March-April 1943. failed 
to bring abo_ut political unity. An "all-party" Government mighll have created'' 
prblic confidence and led to more effective action, but no such Government came 
into being. It may be added that' during and preceding the famine, there were· 
dwnges in key officers concerned with food administration. In 1943, there· 
were three changes in the post of Director of Civil Supplies. 

Due weight has been given in our report to the great difficulties with which· 
the Bengal Government were faced. The impact of the war was more severe· 
in Bengal than in the rest of India. The ''denial" policy had its e:lifect on iocal' 
trt(de and transport, and in particular affected cert,ain classes of the population, 
for instance, the fishermen in the coastal area. The military demands on trans
port were large. There was a shortage of suitable workers available for recruiti
ment into Governmenfl organizations concerned with food administration and 
famine relief. The cyclone and the par-tial failure of the aman crop were serious: 
mil unavoidable natural calamities. But after considering all the circumst1mces. 
we cannot avoid the conclusion tha·u it lay in the power of the Government of.· · 
Bengal, by bold, resolute and well-conceived measures a.t the rig-ht time to have 
largely prevented the tragedy of the famine as it actually took place. While· 
otl1er Governments in India were admittedlv faced with a much less serions 
situation than the Government of Bengal, their generally successful handlin!S 
of the food problem, and the spirit in which those problems were approached, 
and the extent to ·which public co-operation was secured stand in contrast to 
the faihl.l'e in Bengal. 

4. The GOVernment of India.-The Government of India failed to recognize 
at a sufficiently early date, the need for a system of planned movement of food
grains, including rice as well as wheat, from surplus to deficit provinces and 
states; in other words, 'the Basic Plan should have cc me into operation much 
earlier than it did. With regard to wheat, an agreement should have been 
reached at an early stage between the Government of India and the Govern
ment of the Punjab about the price level to be mamtaioed and the establish
ment in that province of an adequate procurement organization. If this had 
been done, the price of wheat would have remained under control and it should 
have been possible to send to Bengal a large proportion of the supplies which 
reached 'that province towards the close of the year, at an earlier period when 
thev would have been much more useful. In the closing months of 1942, and 
the" :first two months of 1943, the SLtpplies of wheat reaching Calcutta were only 
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8: fraction Of normal reJluirements. If adequate supplies had been available in 
these months, the pressure on the Calcutta rice market, in so far as it arose 

· out of the shortage of wheat, would have been reduced. Again, if the Basic 
Plan in regard to rice had come into operation in the beginning of 1943, it 
would have been possible to provide Bengal at an earlier date with supplies of 
·rice in approxima.tely those quantities which were obtained later in the year 
·from other provinces and states. 

The Goverument of India must share with the Bengal Government respon
sibility for the decision to de-control in March 1943. That decision was taken 

-in agreement with the Government of India and was in accordance with their 
policy at the time. By March the position had so deteriorated that some mea

. sure of external assistance was indispensable if a disaster was to be avoided. 
The correct ·course at the time was for the Government of India to have 
announced that they would provide, month by month, first, the full quantity 
of wheat required by Greater Calcutta, and secondly, a certain quantity of ri(le. 
It would, then have been possible for the Government of Bengal to have main
tained controlled procurement, and secured control over supply and distribution 
in Greater Calcutta. The Government of India erred in deciding to introduce 
·"unrestricted free trade'' in the Eastern Region in 1943 in preference to· 
"modified free trade". The rmbsequent proposal "'f the Government of India to 

'introduce free trade throughout the greater part of In-dia was quite unjustified 
·and should not have been put forward. Its application, successfully resisted by 
many of the provinces and states,· particularly by the Governments of Bombay 
·and Madras, might have led to serious catastrophe in various parts of India. 

By August 1943, it was elear that the Provincial Administration in Bengal 
was failing to. control the famine. Deaths and mass migration on a large sc1lo 
were occurring. In such circumstances, the Government of India, whatever 
·the constitutional position, must share with the Provincial Government the 
responsibility for saving lives. The Government of India sent large supplies of 
·wheat and rice to Bengal during the last five months of 1943, but it WAs not till 
·the end of October, when His Excellency the Viceroy, Lord Wavell, visited 
·BengAl, as his :first duty on taking office, that adequate arrangements were 
made to ensure that these supplies were properly distributed. After his visit, 
the whole situat.ion took an immediate turn for the better. 

\Ve feel it necessary to draw uttention to the numerous changes in the 
individuals in charge of food administration of the Government of India during 
-the ·crucial year of the famine. Mr. N. R .. Sarker, the Food Member, resigned 
in February 1943, and His Excellency the Viceroy, Lord Linlit.hgow, held the 
food portfolio wHhout a Member to assist him until May. The Secretary of 
the Food Department .. Mr. Holdsworth, fell ill during this period and died. His 

-place was taken by the Additional Secretary, Major-General Wood, a Military 
··Officer new to the problems of civil administration. Sir Azizul Haque becam~ 
1\fember in charge of the Food Department in May. He was succeedea by Si.r 
J. P. Srivastnva in August and a new Secretary of the Department, Mr. 

'EutcbiMs, was appointed in Septemb~r. . 
In Bengal, the new Ministry took office towflrds the end of April and Sir 

·Thomas Rutherford became Governor in September 1943, replacing the late 
Sir John Herbert, then suffering from the illness of which he subsequently died. 

Thus, dnring the various critical stages in the famine; heavy responsibility 
fell on individuals who were new to their posts. . 

5. The p9op[e and the famin.e·.-We have criticized the Government of 
13engal for their failure 'to control th~, famine. It is the responsibility of the 
Government to lead. the people and take effective stel?-s to prevent avoidable 

·catastrophe. But the public in Bengal, or at least certain sections of it, have 
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.aJso their share of blame. VIe have referred to 'the atmo_s:Q:here of fear and 
,greed which, in the absence of control, was one of the causes of the rapid rise 
.in :!1he £rice level. Enormous profits were made out of the cal~J,mity, and in' 
;the circumstances, profits for some meant death for others. A large part of 
;i.he community lived in plenty while others starved, and there was much indiffer
ence in face of suffering. Corruption was widespread throughout the province 

.and in many classes of society. 
It has been for us a sad task to inquire into the course and causes of the 

Bengal famine. We have been haunted by a deep sense of tragedy. A 
·million and a half of the poor of Bengal fell victim to circumstances for which 
·tthey 'themselves were not responsible. Society, together with its organs, failed 
to protect its weaker members. Indeed there was a moral and social breakdown, 
:as well as an administrative breakdown. 



PART II 

DEATH AND DISEASE IN THE BENGAL 
FAMINE 

CHAPTER I .-MOB.TALI'l'Y 
A.-.:'foTAL MORTALITY. • 

1. According to figures published by the Bengal Public Health Depart;. 
ment, 1,873, 749 people died in Bengal in 1943. The average number of deaths
reported annually during the previous 5 years, 1938 to 1942, was 1,184,903, 
so that deaths in 1943 were 688,846 in excess of the qufnqu_enniar average. 
The reported death rates per mille in Bengal in the five years preceding the 
famine ranged .from 19'6 to 25·0, with an average of 21·2. In the famine 
year of 1943 the rate rose to 30·9 per mille. . 

Nearly all ~he famine mortality occurred in the second half of the year •. 
During th51 first 6 months mortality was only 1· 9 per cent. in excess of the 
quinquennial average. From July to December 1943, 1,304,323 deaths were· 
recorded as against an average of 626,048 in the previous quinquennium, re
presenting an increase in mortality o£ 108·3 per cent. 

2. Death continued to take its toll in 1944. In the first 6 months of 1944, 
981,228 deaths were recorded, an excess of 422,371 over the quinquennial 
average. The death rate during the year from July 1943 to June 1944 reached 
37·6 per mille. The completH mortality figures for 1944, which are not availa.ble 
at the time of writing, may show that, as far as excess mortality is concerned, 
the year 1944 was almost ns disastrous as the previous one. 

B.-AcCURACY OF MORTALITY STATISTICS. 

3. All public health statistics in India are inaccurate. Mortality figures 
indicate trends in the death rate but can rarely be accepted as absolute. Even 
in normal times, deaths are not fully recorded and the number of bir$Is 
registered may be 20 to 25 per cent. below the number of births thafi 
have actua-lly occurred.1 The famine mortality statistics issued by the ;Ben~l 
Public Health Department, it may be remarked, tell a sufficiently tragic story 
as they stand. Many people have, however, maintained that they grossly 

""' underestimate the actual number of deaths. Thus, witnesses appearing before 
members o£ the Commission in Dacca eRtimated deaths in the district in 1943 
as one million, whereas the figure recorded. by the Public Health Department 
was 149,000 (70,000 in excess of the quinquennial average). Professor K. P. 
Chattopadhyaya, · Depadment o£ Anthropology, Calcutta University, made an 
estimate of the total mortality in 1943-3 · 5 million deaths-which has received 
wide publicity. This was based. on surveys o£ sample groups in the wors£ 
famine areas, in which the mortality rate was 10 per cent, and. it was assumed 
that two-thirds of the popula.tion of the province were equally affected by the· 
famine. The method of investigation followed cannot be accepted as statisti
cally sound.; to estimate the provincial death rate from a sample of this 
nature is unjustifiable. When the famine was at its ·height dead and dying 
peo_ple were all too visible in famine-stricken areas, and it is natural that in 
such circums'eances exaggerated estimates of mortality should. have gained 
creaence. 

4. While the Commission cannoiJ accept popular views on mortality, i£ . is
nevertheless of the opinion that the official figures under-estimate 'the total 

1Report of the Public Health Commissioner with the Government of India, 1936. 
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:number of deaths. In rural Bengal, as elsewhere in India, the primary collector 
'Of mortality statistics is a village functionary to whom deaths are reported 
by relations of the deceased in the village. The village ahowkidar 1 (previous 

.[o 1944), reported deaths to the Union Board office, whence by several stages 
:the records ultimately reached the office of the Direc~or of Public Health. The 
chowkidar also reports the cause of deaths. In normal times the system scarcely 

.lends i~self ]o scientific accuracy and in 1942. and 1943 other factors ~a:King. 
for errors ~nd omissions. were introduced. In cer.tain places the ~alanes of 
chorwki.daJ"s were not paid and they deserted their posts to obtam work on 
military projects and aerodromes. During the famine ahowkidars were not 
immune from starvation and disease and some of them died. The replacement 
of dead and vanished ahowkidars was no easy matter and several weeks or 
months might elapse before successors could be found, during which deaths 
presumably went unrecorded. Further, in the height of the famine tliousands 

.of people left their homes and wandered across the countryside in search of 
food. Many died by the road-side-witness the skulls and bones which were 
to be seen there in the months following the famine. Deaths occurring in such 
circumstances would certainly no:t be recorded in the' statistics of the 
Director of Public Health. 

5. There was a remarkable fall in 1943, in the number of deaths recorded 
'jn infant<~ under oue mont·h. Deaths in this age group numbered 101,406, 
-the quinquennial average being 138, 780-a decrease of 26· 8' per cent. This 
reduction in neo-natal mortality may be to a considerable extent due to a fall 
in the number of live births; the recorded birth-rate actually fell from 28·0 
(quinquennial average) to 18'8 per mille. It seems probable, however, that 
during the famine a large proportion of deaths of infants under one month 
·was not recorded and tiha t a simihw factor operated in the reported fall in t.he 
''birth-rate. The lower mortality reported in infants under one month-an age 
group which normally makes a large contrihution to total mortality-must 
be borne in mind in assessing the number of deaths by comparing deaths in 1943 

·with the quinquennial average. 

6. At the end of 1943 a c~nsiderable effort was made, by civil and military 
'Illedical authorities, to improve the registration of deaths. Emergency medical 
.wffl'kers were instructed to supervise the recording of deaths by chowkidars 
and to check and a.ccelerate the whole system. The result was an unquestion
able improvement in the collection of mortality statistics and the figures for 
.the first half of 1944, can probably be regarded as reasonably accurate. A 
:graph showing recorded mortality, month by month, is given on page 113. lt 
is significan~ that there was a fall in January 1944, after registra.tion had been 
improved. No doubt the actual number of de>aths fell an this stage owing to 
·the provision of food supplies, but the health situation remained very serious. 
H. the figures recorded in 1943 were a gross under-estimate (e.g., half the 
actual number of deaths) one would expect. that any real fall in the death-rate 
in January would be offset by the greater accuracy of regis'tra:tion, and tha~ 
the result would have been a rise in recorded morliafity. 

7. In spite of the condit.ions produced by the famine, there was no universal 
breakdown in 1943 in the system of recording deaths. We made car6\ful 
inquiries on this point from local officials and other witnesses. After due 
consideration of the available facts we are of the opinion 'that the number 
o£ deaths in excess of the average in 1943 was of the order of one million
·that is, some 40 per cent, in excess of the officially recorded mortality. We' have 
found no valid reason for accepting estimates in excess of this figure. On the 
other hand, the high excess mortality in 1944 mus'!J be added to the toll of 

1The clwwkidar or village watchman is a part-time village servant, nsually illiterate, 
and paid about Rs. 6 or Rs. 7 a month. 
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mortality., On this basis we must conclude that about 1·5 million deaths. 
occurred as a direct resul~ o£ the famine and ~he- epidemics which followed in 
jts train. 

C.-AGE AND SEX MORTALITY 

8. Various views were expressed to the Commission as regards j;he age and. 
sex groups ·on which mortality fell most heavily. In some areas women and 
children appeared to be ~he principal victims, sin<?e many of .iih~ men had 
left home 0 seek employment elsewhere. The destitutes who thronged the 
relief kitchens in Calcutta and other centres seemed to be for the mosb part 
children, women, and old people of both sexes, and mortality among such. ~ 
wandering desti:tutes was high. On the other hand, opinions were given that in 
villages from which little or no migration took place, more men. died than. 
women. The effect of the famine on the age distribu'tion of the population of 
Bengal is a question which deserves careful investigation. In view of errors. 
and omissions in the recording of deaths to which previous reference has been, 
made, it is, however, by no means easy to reach satisfactory oonclusions. The 
data 'available for study include the public health statistics for 1943 and the 
results or various inquiries on sample groups submitted to the Commission. 

9. Male and female deaths reported in 1943" numbered 998,428 and 875,321 
respectively, a difference of 123,107 to the disadvantage of males. Actually 
more ma~e than female deaths are normally reported in Bengal, which is due· 
to the higher proportion of males in the population, and to the excess of male 
births (108 male to 100 female), which leads to more deaths among infants 
of the male sex.l If, however, the average number of male and female deaths 
in the previous quinquennium is compared with the :figures for 1943, it is
found tha.t thA increase in male deaths was 62' 5 per cent, as compared with: 
53·2 pe::: cent in the case of female deaths. The preponderance of male deaths
is confirmed by a sample survey carried out in various rural areas by Mr. 
T. C. Da-s, Lecturer in Social Anthropology, University o£ Calcutta. Of 4,833 
deaths investigated, 56· 7 per cent were male and 42·3 per cent female. The 
same trend is shown in the records of deaths in famine hospitals in various: 
centres. 

10. The excess in male deaths was more marked in the adult age groups, 
Up to 10 years 'the increase in mortality was almost equal in both sexes. In 
the age group 10 to 15, ·the rise in t,he number of male deaths was somewha'li. 
greater than in the case of female deaths, but the difference is not striking. 
In the groups between 10 and 60, 515,290 deaths in males were recorded as 
against 439,273 in females, the percentage increases in mortality over the· 
quinquennial average being as follows:-

• 

Age group 

15-20 

20-30 

30-40 

40-50 

50-60 

Percentage increase over quinguenniar 
average of deaths in 1943. 
Male Female 

98·3 

82·9 

98·8 

103·6 

93•2 

48•8 

59•1 

88•9 

lThe Census Report of 1941 gives 32,360,401 males and 29,099,976 females. 
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11. It must, however, be mentioned that the results of a series of sample 
inquiries in rural areas, analysed by Professor P. 0. lVIahalanobis, Statistical 
Laboratory, Presidency College, Calcutta, are not in agreement with the 
provincial sex mortality data. The investigation covered 2,622 families, 
(10,652 individuals), inhabiting villages in 7 sub-divisions. In the groups as s,c 
whole, the percentage mortality among females in 1943 was higher than the per
centage· mortality among males. (Infants of both sexes below one year were 
left out of the calculation). There was, however, considerable. irregularity in 
the proportionate sex mort.ality in the various sub-divisions, and in some· 
sub-divisions the male mortality, on a percentage basis, exceeded the 
female. The aggrega.te figures are influenced by the data from one sub-division 
in which, for some reason, female deaths greatly exceeded male deat-hs. 

12. As regards mortality by age, the decrease in the reported number' of" 
deaths in infmJts. under one month has already been referred to. The number 
of deaths in infants aged 1 to 12 months increased, but the total deaths under 
one year declined as a result of the reported fall in neo-natal mortality. A. 
large number of deaths occurred in the age groups 1 to 5 and 5 to 10. 'rhe 
number of deaths in old people over 60 was also high, 247,556 as compared· 
with the quinquennial average .of 154,405. Tlw age groups 1 to 10 and 60 and' 
over contributed between them 274,810 o£ the excess deaths in 1943, but since 
the mortality in these groups is normally high, their excess mortality was
slightly lower than that in the intermediate age groups. 

13. Mortality in CalcuUa in 1943 shows different trends from those shown 
by the data for the whole province. The proportionate increase in male and 
female deaths was reversed, the former being 52·7 per cent in excess of ~he· 
quinquennial average and the latter, 72·2 per cent. The percentage increase 
in female deaths exceeded that in male deaths in almost all the age groups. 
'l'he total number of male deaths reported was greater than that of female· 
deaths, buti this is due to the preponderance of males in the industrial popula
tion of Calcutta. According to the 1941 census, males in Calcutta out-
~mbm·ed females by about two to one. 

14. The greatest excess mortality in Calcutta was recorded in the age group& 
1 to 5, 5 to 10, and over 60, the percentage increase in mortality in these groups 
being 223·1, 85·1 and 192·6 respectively. The mortality statistics thus con
firm the impression that women, children, and old people were in the majori1ly 
in the famine-stricken population which sought food and relief in the capital. 
It may be added that the recording of deaths in Calcutta is likely 'iio be more 
accura-te than elsewhere in Bengal, since no dead body can be disposed of by 
cremation or burial without notifying the municipal health authorities. 

15. Finally, attention should be drawn to one factor which may influence 
the records of age and sex mortality in the districts. Omissions in the registra
tion of deaths may not have been equally distributed. in the different age and 
sex groups. We have referred to unrecorded road-side deaths. It is noil un
likely that these included more women and children than men. 

16. The above anaJysis is based largely on the mortality figpres of the 
Public Health Department as they stand.. The quotation of recorded mor'llality 
figures, including digits down to the tens and hundreds, and the cabulation of 
percentages to one place o£ decimals, tends to give a false air o£ accuracy. 
We must ng-ain emphasize that all the figures given are inaccurate and should 
not be regarded as indicating more than general 'trends in morfality. 
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17. We incline to the view ·that in the province as a whole famine mor, 
tality was greater among men than in women. There were, however, ~n

.-doubtedly places suc_h as Calcutta where the reverse was the case·; Assummg 
.the higher male mortalit-y to be a fact, it is by no means easy to suggest reasons 
for it. Possibly men, with larger food requirements th_an women, suffered 
more acutely as food supplies dwindled away to not~mg .. Me.J.! I?ay h~ve 

.attempted, more often ]han women, to remain at work m. spite of . mcreasmg 
starvation, and thus used up their bodily reserves more rap1dly. ~gam, women., 
. and children may have sought relief at food kitchens more readily than men. 
It is known that large numbers of families have been d~prived of their l;r~~d
,·winners and large numbers of women have been left widows. Respons1b1llty 
·for the care of the widows and orphans of the famine has been accepted by, 
·Government as part of the rehabilitation programme. Our tentative eonclusions. 
, ab~ut sex mortality emphasize t•-he extent of the tnsk involved. 

18. A considerable fall in the birth-rate must unquestionably have occurred. 
-This effect of famine is referred to in earlier reports on famine in: India. Thus, 
:it was said that in Orissa in 1866 and 1867, the birth-rate was reduced almost 
to nothing. According to a report on the Madras famine of 1876-7, il'1 9 famine 
-districts the birth-rate fell from 26 per mille in 1875 to 20·3 per mil/1, in 1877, 
and to 13 · 8 in 1878. The number of births in these two years was calculated as 

:being 200,000 less than in two average years. In eert.11in districts the birth-rate 
fell to 4 to 5 per mille. The reported fall in the birth-rate in Bengal in 1943 
from 28·0 (quinquennial average) to 18·8 means a loss of 500,000 to 600,000 
'births. While the accuracy of this figure may be questioned, there is no 
·;reason to doubt that births were gre·atly decreased in the Bengal famine, as 
in earlier famines. The decrease will influence the age composition of the 
population. in future years and t.he curve of population growth. The latter 
will, of course, also be affected by the total famine mortality, and notably by 
'the mortality among females of all ages up to the end of the child-bearing 

••1period. 

19. The falling-off in the number of live births during famine jg presumably 
·due largely to an increase in the incidence of abortion, miscarriage, and still-bil"'ih 

'resulting from malnutrition and disease. It is well known that a woman's 
capacity to bear living children is impaired by malnutrition, while malaria 
frequently leads to abortion. The disruption of family life must also be an 

' operative factor, particularly in the later stages of famine. 

D.-COURSE OF MORTALITY 

''20. In May and June, 1943, the death rate began to rise in the districts 
,'l)f Rangpur, Mymensingh, Bakarganj, Chittagong, Noakhali, and Tipperah. The 
most striking increase was in Chittagong and the neighbouring district of 
·Noakhali, where, after a steep rise in May, the number of aeaths was twice 
the quinquennial average in June, and 3 t'o 4 times t,he average in July~ It was 
in fact in these districts that the £amine first made itself evident. In July 
the reported death-rate was above the average in all districts except Hooghly, 

.'Jessore, and Malda. but tbe rise was o£ a comparatively small order. From 
'August onwards, 'the number of deaths rose rapidly, reaching :its peak in 
.-December. ·The actual numbers recorded monthly are shown below, in com-
parison with the quinquennial average. n will be noted that the :famine 
mortality curve follows the quinquennial mortality curve, which also att:odned its 

-highe;;t poinli in December. This suggests that during the last few months o£ the 
year, the presence o:f famine accentuated the lethal effect of disease present in 

,. lesser degre(' in normal times. 



MORTALITY 

· Number of monthly death8 reported in Bengal from July 1943 to June 1944, 
compa!Ted wtth the average· in the previous quinquennium. 
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21. The death-rate in Calcutta, unlike that in the province as a whole~ 
reached its peak in October, 1943. The decrease in November and December 
was no doubt due i(o .the distribution of food, the increase in hospi~al accom
modation, the be~ter care and treatment of patients, and the removal of 
destitutes ~p camps outside .the citY· 
· 22. Stuqy of the mortality recorded in the various dist.ricts in !Bengal in 
1943 :and 1944, teveal~ some important facts. So~e districts are normallY. 

:surplus in rice supplies, others deficit, while a t,hird group is more or less self
'supporting. · In 1943, the usual order in this :respect was dist,urbed in ·various. 
'ways., Thtis, MidnapoJi'e is normaUy a $Urplus district anQ. was taken as such 
for purposes of the Bengal Government's Procurement Scheme in 1944. In 
1943,.;lhowever, i~\vas; heavily deficit as aresult of the cyclone, which produced 

! famine conditiona and serious health problems in certain· districts before :tlie 
• . great famine began. Again, rice supplies in various districts which are 

'normally surplus,. notably certain districts in West Beng13-l, were reduced as. 
a result of 'the s1wrt crop. No satisfactory information about rice supplies in 
, any districii, in relation to the needs of the population, is in fact available. It 
is thus diffi.cult :l;o compare ;morta~ity and the degree of scarcity district by 
district. Comparison is also affected by the migration of famine victims, who 

1in ge~eral tended to wander from ~he w~rst areas to places where they had at 
IIeast some hope of obtaining food. 
. 23. In spiile of these facts-to which must be· added the general inaccuracy 
!of the mortality ;figure~-certain rough conclusions can be drawn. Early in 
1943, certain districts were regarded as "buying areas" by the Government of 
iBeng~l. These were: Bakarganj, Burdwan, Birbhum, Bogra, Dinajpur,. 
:J~;~lpaiguri, ¥aida,, and Rajshahi. It is impossible to say how far these districts 
were genuinely S1ftplus; in Burdwan, for example, crops in two sub:divisions 

1had been damaged in 1942 and 1943, by· insecb pests and flood. Bull at least' 
scarcity was less. acute in them than in certain other parts o£ the province. 
Chittagong, Dacca, Faridpur, Tipperah, and Noakhali, normally deficit areas, 
were unquestionaply seriously short o£ supplies in the famine year. The excess. 
mortality recorded in these districts in 1943 was in general considerably higher 
.than in the buying area,s. It ranged from 51·1 per cent in Faridpur to 121·0· 
per cent in Chittagong, the excess in Tipperah, Dacca, and Noakhali being 
118·6, 85'7, and 95·9 per cent respectively. In 'the districts declared buyhl.g 
areas, excess mortality ranged from 2·8 per cent (Malda) to 60·5 per cent 
(Birbhum). In none of the others did iii exceed 45 per c"3nt. In the remaining 
districts of Bengal, e4cess mortality exceeded 50 per cent in Mursihidabad (96·5), 
Howrah (71'5), 24-Parganas (7('H), Midnapore (58-1), \Rang[Jur :(55!·4), and 
Nadia (82·4). Of these, M;idnapore was in a special position, while Howrah 

. and 24-Parganas, which are near Calcutta, were subject to the drain of the 
Calcutta demand. 24-Parganas had also suffered to some extent from the 
cyclone. In cert.ain sub-divisions of Murshidabad, the aman crop of 1943-44, 
was a total failure. In the Nilphamari sub-division of Rangpur, t.here had been 
failure of crops for 2 successive years as a result of drought. 

24. Thus, in a very broad way, mortality during the first six months of the 
famine was relai)ed to the degree of local scarcity. Bull in a,lmost all the 
districts, whatever their position as regards production and supplies of rice, 
~here was some increase in the death-rate. The rise in price was general 
throughou£ Bengal and led to starvation even in districts which were nou 
obviously deficient in their total 'supplies. Further, epidemic diseases were 
no~ confined to the areas in which food shortage was most acu'ile. 

25. In the first six months of 1944 there was a general rise in the death· 
c>ste in the distric~s which had not suffered severely in 1943, while iti continued 
on a higli level in most of the latiier. In Birbhum, Dacca, Rangpur, 24 
Parganas, Murshidabad, Maida, and Tipperah, excess moitalitiy in the firstl six 

• 

•• 
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months of 1944 exceeded 90 per cent Tipperah, Rangpur, Malda, and Dacca 
being the wors:f; affected. In all the other districts, except Darjeeling whicli js 
an isolated hill district dissimilar in nature to the rest of Bengal, it ranged 
from 26 to 86 per cent. A very appreciable fall in excess mortality bccurred 
in Chittagong (31·3 per cent, as compared with 204·1 in the previous six 
months), but in Tipperah the death-rate remained extremely high, being 111·3 
p·er cent. in excess of the quinquennial average. Of all districts in Bengal, 
Tipperah suffered most severely during the famine. 

The mortality figures show that almost the whole of Bengal, in greater or 
lesser degree, was affected by the famine and the outbreaks of 'epidemic 
disease associated with it. The extent of the area involved made the problem 
of combating epidemics and. providing medical relief an .enormous one. 



CHAPTER H.-CAUSES OF DISEASE AND MORTALITY 

A.-HEALTH PREVIOUS TO THE FAMINE 

I. In normal times, malaria, cholera, and small-pox are endemic in Bengal 
and serious epidemics of these diseases are of frequent occurrence. The state of 
nutrition of a considerable section of the population was poor. The same can 
o£ course be said of many other parts of India. The calamity of famine fell on 
a ;population with low physical reserves and circumstances were favourable for a 
flare-up of epidemic disease. The· association between heai~h conditions in 
normal times and the high famine mortality must be underlin9d. 

£.--LACK OF FOOD 

2. A high proport.ion of the deaths which took place in the early Btages of the 
famine can best be described as deaths from starvation. It is true that disease 
of some kind or another was usually present in starving patients, adding to the 
seriousness of their condition. Very commonly such patients suffered from 
"'famine diarrhoea", often seen as an uncontrollable ·diarrhoea which led to 
dehydration, rapid weakening and death. Other kinds of disease were also 
frequently present in starving destitutes. There was a considerable excess 
mortality from malaria and cholera as early as July, 1943. The difference 
between death from simple starvation and death occurring in a starved indivi
dual who is suffering from disease is of medical interest, but a negligible 
difference when the broad facts of famine mortality are under considera,tion. 

3. We can perhaps roughly distinguish between two phases of famine mor
tality and disease. During the first months of the famine, the emphasis was on 
starvation, with or without coincident disease, as a cause of death. At a 
somewhat later stage, epidemic diseases took precedence over starvation. The 
peak in cholera mortality occurred in October and November 1943, while in tbe ' 
case of malaria December stands out as the worst month. By the end of the 
year, with The reaping of the aman1 crop, and the provision of food to the famine 
victim~ through the medium of relief kitchens, etc., deaths from sheer starva
tion diminished. When this stage was reached the main medical and public 
health problem became that of epidemic disease, notably malaria. But even • 
when relief measures had been in operation for some time, and adequate food 
-supplies for the province as a whole were available, the recovery of sections of 
the population from under-and mal-nutrition was slow, and survivors belong
ing to the classes affected remained in a poor state of health. Throughout the 
famine the provision of suitable nourishment to patients in famine hosp:tals 
was of primary importance in treatment, although it was in the early sta,<?,es 
that the problem of resuscitating cases of starvation by suitable therapeu-tic 
measures was most acute. 

C.-DISEASE IN CALCUTTA FAMINE HOSPITALS. 

4. Epidemic diseases were prevalent among famine victims in Calcutta as 
iri other parts of Bengal. For ex~,tmple, investigations carried out in Calcutta 
toyrards the end of 1948 showed that some 40 per cen£ of destitute patients 
harboured malaria parasites. But in general the picture seen in the Calcutta 
emergencv hospitals from August to November 1943 was that of acute starva
tion and its effects. Many of the patients in the hospitals were picked up on 
lihe streets in a state of extreme weakness and collapse, often on the point of 
death,- .ThoX .~ere for the j;Jost p~rt .emaciatAd to such a degree that the 
descnptwn hvmg skeletons was JlJstrfiablE' Weight was often r<lduced by 

lJ~ 
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as much as one-third of the normal; that of men who normally weighed 120 to. 
130 lbs. Iell to 80 to 90 lbs. When this degree of emaciation is reached, as 
Alexander Porter points out in his book "The Diseases of the Madras Famine of 
1877-_8", "life is held by a slender thread which the least untoward circumstance 
is sufficient to snap." 

5. Many suffered from mental disorientation, showing a very marked degree· 
o£ apathy and indifference to their surroundings. When taken to hospital, s~ch 
patients made little effort to help themselves and. received medical attenf,Ion 
with an indifference which sometimes amounted to passive obstrucijon. They 
did not care how dirty or naked they were. Those with famine diarrhoea wouldi 
repeatedly soil their beds and pay nb attention to the protests of the attendants. 
In a few cases maniacal symptoms were present. The mental state of many • 
starving destitutes indeed sometimEl"s disconcerted workers in famine hospitals, 
who were not aware that it was a pathological condition induced by starvatior... 
There was some tendency to regard starvation cases as needlessly dirty arrd 
uncooperative and, since they made little effort to help themselves, not worth 
helping. Actually, the clouding of the mind induced by starv[ttion cleared in 
a few da;ys, if the patient: could be rallied by suitable diet~ry and medical treat
ment. 

6. The exact causes of so-called "famine diarrhoea'' are at present unknown. 
They may include the following: 

(a) Unsuitable food which is not digested and leads to irritation of the intes• 
tine.s. The spectacle of starving destitutes ransacking refuse bins was common 
in Calcutta during the height of the famine. 

(b) I1r1pairment o£ the digestive functions of the intestines, and actual anato
mical changes in the intestinal wall, due to the consumption of a diet grossly 
inadequate in quantity and defective in quality. 

(c) Infection with dysenteric organisms. 

A high death rate from "dysentery and diarrhoea'' has been reported. in 
earlier famines in India. In the nineteenth century, the term ''famine. 
aiarrhoea'' was often used. If the recorded mortality from dysentery and 
diarrhoea during the course of earlier famines is studied, it is found that the 
number of deaths ascribed to this cause rose and fell according to the severity 
of famine conditions, that is, the degree of starvation. A similar phenomenon 
is observable in the mortality statistics of Calcutta during the second half of 

~~---194&~Woon---the_iamin._e___was_at its worst, famine diarrhoea was perhaJ;s the 
most formidable problem with which the memcat-relief-~:igs.-had~to__dJJal.~~ 

7. Many patien& showed famine oedema or dropsy, the dropsical swelling 
often masking the gross underlying emaciation:. Dropsy invariably makes its 
appearance under famine conditions; for example, it was widely prevalent in 
the under-fed population of Central Europe during and just after the last war. 
Protein de:ficiency is usually considered to be the chief cause. In the Bengal 
famine victims, it was often associated with anaemia. An interesting observa
tion was that malaria not infrequently developed in patients who had rallied 
after a few days' stay in hospital. The temperature would rise and malaria 
parasites would be found in the blood. This may be explained in two ways: 
ei~her. ~he parasite was unable to multiply in a starved body and revived oogether 
w1th Its host. or during the phase of starvation, it_ was present as in the later 
febril_e stage, but. owing to the low sta£e of the· patient, produceu no febrile 
reactiOn. 

Anaemia was prevalent in patienus in famine hospitals at all stages of the 
famine. This was no doubt largely due to the combined effects of under-nu'tri
tion and malaria. 
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8. The treatment o£ cases of acute starvation cannot be considered in Jet.ail 
m this report. A research unit in Calcutta, financed by the Indian Research 
Fund Association, made a study of this subject and published a brochure 
entitled "The Tveatment and ;Management of Starving Sick Destitutes ", which 
contains much useful information. The essentials of treatment are :the provi
sion of nourishment in suitable form and good nursing. Nutritious food must 
be administered at :first in small quantities and t.hen in gradually increasing 
amounts as the patient recovers. Good results were obtained in cases of severe 

·inanition by the ihjection of "pro~ein hydrolysate'', .an extract of meat con
. taining protein in pre-digested form. Disease present in starving patients must 
of course be appropriately treated. ~ 

9. Many collapsed cases admitted to the Calcutta hospitals died within a 
few hours. Probably no form of treatment could have saved tliem. Some-

. times very weak patients survived for a few days ii1 hospital and appeared to be 
rallying when they suddenly died. This phenomenon, which was observed. by 
Alcxnnder Porter in the ·Madras famine of 1877-8, illustrates his remark that in 
the circumstances "life is held by a slender thread". , 

10. Starving destitutes did not show vitamin deficiency diseases, which are 
usually associated ~ith chronic malnutrition, wit.h the emphasis on qualitative 
rather than quantitative defec~s in the diet. The rarity of such diseases 
throughout the famine was somewhat surprising. In general, the condition of 
destitubes in Calcutta-and no doubt in other centres-in the early stages of the 

.famine was indicative of acute starvation, into which they had fallen within 
the space of 2 to 3 months, and not of prolonged under-nutrition. The desti
tutes who lefti their homes to seek relief were not simply short of food. Th<iy 
had _no food. This is consonant with other facts on record about the onse~ of 
thf' famine. 

D.-DISEASE TAKES PRECEDENCE OVER STARVATION. 

11. From about December onwards, there was a change 1n the. clinical picture 
seen in famine hospitals. Most of the beds were filled with cases of malaria. The 
number of cases of famine oedema gradually diminished during the early months 
of 1944. Cases of acute starvation and extreme emaciation became relativeJ.iy 
rare. Patients in general were thin and weak, and obviously required p~enty of 
nourishing food to restore them. to health. The majority were anaemic. There 
was, however, a genuine improvemen~ in the state of nutrition. Cases of 
dysentery were ft·equent, but the "famine- diarrhoea.'' which was so serious a pro
blem in the earlier part of the famine, largely disappeared. Scabies a skin 
disease, became almost universal among destitutes in famine camps· and hospi
tals. In many cases the greater part of the skin surface was involved iri the lesions 
of scabies, complica~ed by impetigo and localised septic infection. The epidemic 
of scabies was probably due to various causes. . In ~he :first place, conditions 
o£ life among destitutes, e.g., lack of clean clothing, lack of opportunity £or 
washing, overcrowding or close contact in famine eamps, etc., facilitated the 
transmission of the infecting agent. It has also been suggested that lack of 
(lil for inunction of the skin was an important factor. Secondly, ~he unhe~lthy 
state of the. skin itself, resulting from malnutrition, perhaps reduced its re. 
sist.ance to secondary infection. It is worth adding that healthy famine relief 
workers sometimes coniracted scabies in the course of their work and that in 
general the disease in destitutes responded to the familiar treatmenii with sul-
phul' ointment. ., . 

12. Another condition which was common in famine hospitals was ":£;ropic~1 
ulcer" or "Na.ga sore", an ulcer of the skin and subcutaneous tissues usually 
situated in the anterior aspect of the lower part of the leg or the ·ankle. It 
usually begins with some slight wound or abrasion which refuses tio heal. In 
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,normal times tropical ulcer is common amoug plantation labourers who are in a 
ikJOr state of nutrition and anaemic as a result of malaria and hookworm. Pre
tmmably malaria and malnutrition were responsible for its prevalence during the 
Bengal famine. 

A good deal of Kala-&zar was seen in the famine hospitals and some doctors 
think that its prevalence increased in 1944. There were a few cases o£ cancrum 
<>ris-a distressing condition in which tissues in the neighbourhood of the mouth 
putrefy and are destroyed. In the Russian famine of 1920, cancrum oris was 
widespread, but for some reason it was not common in, the Bengal famine. 

It was anticipated that with the onset of the cold weather there would be 
numerous deaths from pneumonia. This, however, did not occur; there was 
very litt.Je pneumonia. Again, eye-disease of various kinds often results from 
malnutrition , and vitamin deficiency, but eye-disease was rare in patients in 
:famine hospitals and out-patient clinics. The relative absence of vitamin defi
ciency disease has previously been mentioned. This again was contrary to 
~xpectation, since a high incidence oi such disease had been prophezied as 
acute starvation gave place to more chronic malnutrition. In fact, 1he picture 
of disease in tihe Bengal famine failed in many respects to conform to the 
anticipations of doctors and nutrition experts. 

E.-EPIDEMICS 

'(i) Mortality. 
13. Severe epidemics of malaria, small-pox and cholera were associated with 

phe famine. The malaria season in Bengal normally extends from July to 
December. A severe and widespread epidemic, begmning in June, oecurred 
~luring the latter half of 1943, reachin,g its peak iii December and continuing in 
J944. From July to December 1943, 479,039 deaths from malaria were re
~orded, an excess of 266,208 deaths (125•1 per cent) over tJhe quinquennial 
,:average .. In the. first 6 months of 1944, malaria mortality figures were of the 
:S.a~e o~der; 400,901 dea.ths were recorded, which was 223,664 deaths (126·1 per 
cent) above the· average. Excess deaths from malaria aceounted for 41·5 per 
cent of excess deaths in 1943 and 53·0 per cent of excess deaths from January 
tG June 1944. In December 1943, the reported deaths from malaria were 202·6 
pf'r cent in e~cess of the quinquennial average. 

14. Certain districts suffered more severely than others. The largest num
ber of malaria deaths was recorded in Nadia, Murshidabad, Mymensingh, Farid
pur, and Tipperah. . As regards percentage increase over the quinquennial 
average, Howrah, Murshidabad, Dacca and Tipperah head the list. While in 
general mortality from malaria was excep'tlionally high in the admittedly deficifi 
districts previously mentioned, the epidemic affected. all districts in greater or 
lesser degree. 

We. realise that. the figures of malaria mortality are likely to be inaccurate, 
and more inaccurate in 1943 than in 1944. For the certain diagnosis of malarh, 
which may be confused with other fevers, a blood examination is necessary mJd 
~he proportion of cases in which this was done was of course infinitesimaL The 
figures, however, suffice to show that a mos£ formidable epidemic of malaria 
was associated with the famine, and indicate its general course. Bengal is 
normally a very malarial province, having in fact the highest incidence of 
inalaria of any province in India except the small province of Coorg. But no 
-epidemic approaching in severity that of 1943-4 has occurred within its recent 
history. · 

15. 'rhere was no abnormaJ rise. in mor£ality from cholera in the first half 
nf 1943. The epidemic began in July and reached its peak in Octooer-lfovem
ber. In Benga\ March and April are normally the months of highesil pre
valence. After November there was a gradual fall in cholera dea~s, and by the 
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end of May 1944 they declined almost to the normal level. The total number 
of deaths from cholera reported from July 1943 to June 1944 was 218,269, thaj 
is, 309·7 per cent in excess of the quinquennial average for .1938-42. The whole 
of Bengal was involved in the cholera epidemic and there was no close correspon
dence between cholera mortality and general mortality. The greatest number 
o£ cholera deaths was reported in ;M;ymensingh, Dinajpur, Bakarganj, Tipperah,. 
nnd Noakhali. 

16. As compared with malaria and c.holera, small-pox was a relatively un
Important cause of mortality in 1943. Reported deaths numbered 22,005, the 
quinquennial average being 7 ,991. A severe e1pidemic, however, began in 
December 1943 and raged during the first half of 1944, reaching its peak in 
March and April. From June onwards it declined. During the months January 
to June 1944 the number of deaths from small-pox was 125,471, that is,· 118,8411 
in excess of the average. Some 28 per cent of .the excess mortality during this 
period is accounted for by deaths from small-pox. 

(ii) The relation Of famine to the epidemics: 

17. A famine-stricken population is a sick population. Famine means not only 
lack of food in the quantitative sense but also lack of essential food constituents 
which are needed for bodily health. The functioning of every tissue and organ 
in the body is impaired by insufficiency of food. Susceptibility to infection may 
be increased, and resistance to disease when contracted will be reduced:. Attack
ed by the same disease, an ill-nourished and debilitated individual is more likety 
to succumb than a healthy one. The former's res.ponse to treatment is likely to 
be unsa.tisfactory. and recovery, if recovery takes place, prolonged. The disor
ganization of life produced by famine furthers the spread of disease of various 
kinds, including the major epidemic diseases. We have estima:eed that there 
were soine 1·5 million deaths in excess of the, average in 1943 and the first half 
of 1944. It is impossible to sepa.rate these into groups and to assign a, proportion 
to starvation and under-nutrition, another proportion to epidemie disease, and 
yet another to non-epidemic disease. The famine and its effects. on the life. of 
the people must be held generally responsible for the high excess mortalitY) 
recorded under all the headings in the moillality tables. • 

18. The relation between epidemics and famine requires, however, more 
df>tailed discussion. The Commission was specifically asked to report on the 
causes and prevention of epidemics in famine. We must also inquire how far 
mortality in the Bengal famine could have been reduced by effective public 
health measures. The problem of famine disease' and its prevention was dis~ 
cussed by the Famine Commission of 1901 whose views, given below, are worthy 
tlf close attention : · 

"Before we consider, as required by our instructions, 'in what manner the 
famine affected .the death rate of the various provinces and districts' and enquire· 
into 'the causes of any variation', it is necessary no explain our opinion of the 
connection with famine of the different diseases which commonly appear in its 
course, viz.; _fever, cholera, dysentery and diarrhoea., and small-pox. The last 
is inconsiderable, and only so far connected with famine as v,accination falls 
into disuse owing Jo the engagement of the vaccinating f;taff on other duties. 
Dysentery and diarrhoea are peculiarly famine diseaseij!, directly caused by in

. sufficient and unwholesome food or by reduced powers of digestion and assimila-
tion as the result of continued privation. Again, it is practicaUy impossible to 
prevent the outbreak of cholera when large masses of men are collecued together 
in the hot weather under famine con.ditions: but ~fficient organization, ana 
careful sanitary arrangements can siiay the spread of the, epidemic and when 
~hese precautions are not taken, a considerable share, au any rate, o:f the re
sultanil mortality mus'fl be deemed to have been prevenliible. Of fevers it ~an 
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only be said that they often are in origin climatic, but that their fatality is· 
owing to the reduced power of the people to resist them, largely due to famine." 

HI. The severe diarrhoea which complicated many cases of starvation is un
questionably a famine disease. Dysenteric organisms were found to be present 
in some 30 per cent of intestinal fluxes in destitute patients in Cabutta, but 
it must be remembered that a large percentage of the population is infected 
with sucl::. organisms in normal times. Even in infected cases, the condition of 
the intestines induced by starvation. may have been an important etiological 
factor. Though its underlyi&lg pathology is aj; present obscure, "famine 
diarrhoea" may be regarded as a genuine clinical entity, and an important cause 
of mortality in the Bengal famine. It could have. been prevented only by pre
venting the famine, and its effective treatment. in collapsed and emaciated • 
cases, was extremely difficult. 

20. The fatality rate of almost any serious disease is like~y to be h:wreased .by· 
undernutrition and starvation. We have, however, no satisfactory mformation 
about hospital fatality rates in the case of the major epidemic diseases during the 
famine. Lack of food may also facilitate the transmission of disease by increas
ing susceptibility to infection. In the case of small-pox, there is no evidence· 
that this factor is operative. The epidemic during the famine can be ascribed 
to social disorganization which increased opportunities for contagion, and to th.e · 
unprotected stafie of the population, that is, the insufficient proportion v~ct·
nated. The small-pox epidemic could have been largely prevented by Wldes
pread vaccination in previous years and up to the time when it flared up. 

21. As regards cholera, other factors may be involved in epidemics asso
ciated with food shortage and famine. In the conditions produced by the famine· 
there was, of course, every opportunity for the pollution of water supplies and) 
the spread of the- disease through obvious channels of infection. But; apart 
from this, two possible causes may be mentioned. In the first· place, food· 
shortage and famine make people more careless about what they eat and drink, 
and opportunities for infection are thereby increased. Secondly, the acia' 
secretion of the stomach tends to be diminished in people who are short of food .. 
Jt has been suggested that while the healthy stomach with its normal secretions 
may act ?S a barrier against the cholera vibrio, which enters the body by the 
mouth, the stomach of an ill-fed individual provides a less effective ''acid
barrier':. This, however, is speculation and is not based on satisfactory scientific· 
evidence. 

We agree with the views of the 1901 Commission that much of the cholera 
mortality "must be deemed to have been preventible". Apart from the disin
fection and purification of water supplies, public health workers- have ~o-day ali 
their disposal another weapon against cholera in the shape of cholera vaccine. 
A cholera epidemic can be checked, even in a famine-stricken population, by·· 
familiar sanitary methods and b~1 the inoculation of vaccine on a wide scale. 
We shall inquire later whether the anti-cholera measures in the famine were 
in fact' adequate and efficient~ 

22. ')'he relation between malaria and famine is a more complicated pro
blem. As regards fatalitiy, medica,l witnesses told us that destitutes attacked 
by malaria often failed to respond to appropriate treatmenii and succumbed 
readily to the disease, while healthy people attacked by malaria in the same· 
area recovered after treatment in the usual way. This would conform to the 
views of the 1901 Famine Commission and of earlier Famine Commissions on· 
"feve:s" and famine. Malaria is the mos£ prevalent and lethal of the "fevers'' 
both m normal and famine times in India. Fulminant epidemics of malaria 
?ave often been.asso~iated with food scarcifiy and famine. To give one example, 
m 1897, an ep1demJC of fever, occurring in famine districts in the Cenllra1 · 
Provinces, was the subject of a special inquiry. The theory waR advancPd thaii 
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the fever was of a "special:ly malignant, type" but this was not supported by 
the majority of observers. "Almost all the medical officers employed agreed 
in holding that the fever was ordinary malaria fever, which, though it attacked 
all classes more or less, was specially fatal only in the case of those who had 

· suffered from privation.' '1 

Fever epidemics in typical 1ndian famines due to drought have followed a 
:somewhat different course from malaria in the Bengal famine. They have tended 
to occur after the famine had been relieved, when the long delayed rains had 

. arrived a"iidthe people were returning to th~ir normal village occupations. 
During the height of a "drought :famine", the parching of the land checks 
mosquito breeding. "The rainfall, which occurs after a few years of drought 

• is often excessive, giving rise to floods, and this in itself. usually creates cir
. cumstances :favourable for the transmission of malaria. There are other 
·epidemiological factors which may play a part in such outbreaks. The yearf1 
·of drought preceding an epidemic may so lower anopheline density and longevity 
that little or no malaria transmission takes plnce for several consecutive years. 

·The absence of malaria transmission during such prolonged periods allows the 
·immunity of the population to fall to a low level, especially in the younger 
.. children, many of whom may never have been exposed to malarial infection. 
In malaria epidemics, the mortality among children is. often exceptionally 
severe and forms a high proportion of total mortality. Widespread destruction 

<of cattle may result in the deviation of cattle-feeding anophelines to man"2
• 

S. R. Christophers, in his investigations of the epidemiology of malaria in 
the Punjab, studied the relation between famine and the disease.3 He noted 
_that, of twelve great epidemics of malaria which devastated the Punjab in the 

·:iutte'l· half of the nineteenth century, seven followed seasons of famine or acute 
scarcity. Taking the price of food stuffs as an index of scarcity, he found a 
high correlation betweeJ+ scarcity and mortality from fever; the epidemics of 
1870, 1872, 1878, 1879; 1881, 1887, 1890, 1892, 1900 and 1908 all occurred during 
periods of high prices. He found, however, an equally high correlation between 
:famine and rainfall a!,ld concluded that' "even .if scarcity is in reality involved 
in epidemic causation, we should noii expect to find it acting in the absence 

· of the necessary factor of rainfall. We must not look for the effect of famitte 
in this respect in the famine districts all the time of the famine. for at this time 
the essential factor, exQ!£lss of rainfall, is abse.nt". In the Punjab, years of 
. scarcity or famine were usually followed by excessive ra.infall and p~riods of 
· high prices .. 

23. These observations do not throw much light on the epidemiology ·of 
malaria in the Bengal famine. In Bengal there was no preceding drought 
follo':~d by heavy rain~ and indeed in the water-logged delta of Bengal climatic 

·conditiOns can have little effec£ on the breeding of mosquitoes. Mosquitoes 
cou.ld thrive. when the :famine was at its height and the epidemic raged at this 

· perwd. Itl .Is, however, significant that so experienced and distinguished a 
malariologist as Sir Rickart Christophers should h'ave regarded :food scarcity ann 

·famine as being possible factors in ihe genesis of severe malaria epid~mics. 
As in earlier .famines, Hl has been suggested that the malaria which cause'd 

so ~any deaths ~n t_he Bengal fa:t;tine was of an exceptionally virulent type. A 
.statwnary. malana.-rtd~en populatiOn acquires some degree o£ immunity 'to thR 
local stram or strams of malaria parasite. H a new strain is introduced 

1 :Seport of the Indian Famine. Commission, 1898.; 
~ 1 R. Passmore and T. Sommerville, Journal of the Mahria Institute of India 1940 • 
. 3,447. . . . . . 

8 Proce~dings of the Imperial Conference, Simla, 1909. 
"Malari~t in the .Punjah ".-Scientific M~moirs of the Go,•ernment of India. mo. 46, 
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_immunity is weakened and the new strain may be highly virul~nt. In Bengal 
.circumstances were propitious for the dissemination of unfamiliar strains; 
there was considerable migration of sections of the population in certain areas, 

.and previous to the famine there had been an influx of refugees from Burma, 
many of ·whom were malarious and may have been the carriers of exotic strains. 
It is very difficult, from the evidence available, to reach a satisfactory conclu
·sion ort this point. We may, however, suggest :that the high mortality rate 
from malaria can be largely accounted for without pre-supposing any change 
in the .virulenGe of the infecting organisms. ~l'his opinion, tentatively expressed, 
is similar to that of previous Famine Commissions. 

24. Malaria control in Bengal by the prevention of mosquito breeding. or 
·the destruction of adult mosquitoes is a formidable problem for which no solution 
has as yet been found. Anti-malarial measures of t,his nature were impossible 
·during the famine. The only way of mitigating the epidemic was by supplying 
.anti-malarial drugs in abundance and by trea,ting as many patients as possible. 
The main responsibility of medical and public health authorities was to provide 
facilities :for treatment. \Ve shall revert to this question later, but it may be 
·said at once that the responsibility was inadequately fulfilled. 

25. An attempt has been made in the preceding paragraphs to discuss the 
\relation between famine and epidemic diseases. The subject should not, how
, ever., be cl~sed. without reference to our present lack of knowledge o~ .all ~he 
'factors concern~d in the rise and. fall qf epidemics and their htt,i'ir;ictiori. The 
~C:roonian Lecture of Professor W. W. C. Top ley entit.led "Th~, Biolok)' of 
'~pidemics", given before the Royal Society in 1941, brings out. the complexity 
'of the problem. It may be difficult to account satisfactorily for the cause and 
;~ourse of epidemics even in- a well-fed static human population, even indeed. 
·~ a clo~ed colon;y- of e::cperimental animals. To do so in the case of a socially 
drsorgamzed famme-strrken population is an impossible task. 
' ' ' 

:l' 



·CHAPTER III.-MEDICAL RELIEF AND PUBLIC HEADTR WORK 

A.-HOSPITALS AND STAFF. 

· · 1. The steps taken by the Government of Bengal, with the as.gistance o~ 
the Government of India and the military medical authori~ies, to meet the 
grave medical and public health situation created by the famine will be briefly 
described. During the earliest months of the famine some use was made of 
the A.R.P. medical organization, which had at its disposal a certain nu~ber 
of beds in existing hospitals and emergency A.R.P. hospitals. In the middle 
of August 1943 arrangements were made for doctors to attend to destitutes 
eollapsing in the streets of Calcutta from starvation, and to provide hospital 
flccommodation for, t:lwrn. By the ewl of i:)eptember, over 2,000 emergency beds 
had been opened in Calcutta and its suburbs for the treatment of sick destitutes. 
and medical staff was recruited for the emergency hospital:s and wards. The 
A.R.P. medical organization in the city was pressed into service. During the 
same months orders were issued by Government to district authorities sanc
tioning the opening of emergency hospitals in such places and on such a scale 
as the emergency demanded. By January 1944 it was reported that some· 
13,000 beds were available and the number in July 1944 reached 18,250. These 
were provided largely by the construction of Relief Emergency Hospitals con· 
taining 100, 50 and 20 beds according to local necessity. In the early months 

-of 1944 "satellite treatment centres" were opened in association with 1,400 
dispensaries, for the treatment of patients in villages remote fron1 dispensaries. 

In November 1943 military medical resources were placed at the disposal 
of Bengal. Military hospitals, 16 in number and situated in various centres 
throughout the province, provided 2,100 bed!~ and some 50 mobile military medica] 
units were organized. The latter were subsequently replaced by civil units when 
the military personnel was withdrawn. Mobile units, staffed for the most parii 
by medical students, were also organized by the Bengal Government. In 
February 1944, the number of such units was about 250, but this was later 
reduced to 80 owing 'to the return of the students to colleges. 

2. Steps were taken to transfer district and subdivisional hospJtals from 
the control of local authorities to that of the Provincial Government, in order 
to improve their efficiency. In June Hl44, 11 hospitals had been taken over 
by the Provincial Government, 44 were on the point of being taken over and 
negotiations for the transfer of the remainder were in progress. 

3. The Director General, Indian Medical Service, visited Bengal during 
the first week of September, 1943, and made arrangements for the distribution 
o£ milk through the Indian Red Cross Society; an appeal for funds for this 
purpose was made in the same week by the Vicerine. At a meeting of the 
Nutrition Advisory Committee, Indian Research Fund Association, held in Delhi 
on October 1st and 2nd, 1943, the famine in Bengal was discussed and imme
diate arrangements made to establish a research unit in Calcutt!:t to study 
methods of treating cases of starvation and famine disease. Early in October 
·there werfl consultations in Delhi ·between the :Minister :for Public Health and 
Local Self-Government, Bengal, a:nd the Departrhent of Education, Health and: 
Lands, Governmenu of India, about the health and. medical requiremenfs of 
Bengal, and efforts were made by the latter to obtain doctors and nurses for 
fami~e work. The Direcfur-General, I .. M.S., newly appointed in October, and the 
~ubhc Health Commissioner with the Government of India arrived in Bengal . 
m the first week of November 1943 to advise and assist in the organization of 
medical relief and public health measures. Other visiting experts during 1943 

124 
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included the Director or Medical Services in the Army, the DirectQr, Malaria 
. _Institute of India, and the Director of Nutrition Research. 

4. In November 1943 an I.M.S. officer was made available to the Bengal 
<Government for the post of Dire~tor of Public ~ealth to replace, in the int-eres~s 
.of efficiency the provincial serv1ee officer prevwusly employed. Seven LM.S . 
. officers wer~ released from military serv1ee, and returned to Bengal for duty 
.at various dates during the first half of 1944. They were mostly employed 
.as Civil Surgoons. The mi~itary authori~ies, in November _1943, l~nt the 
:services of one Assistant Director of Hygiene, 10 Deputy Assistant D1rectors 
.of Hygiene, and 56 medical officers for employ~ent as .health office_rs in s~b~ 
divisions. A senior officer was appointed as Medical Adviser for Famme Relief. 
The Assistant Director of Hygiene was concerned with general supervision, 
ihe Deputy Assistant Directors of Hygiene assumed the duties of Assistan& 
Directors of Public Health in various parts of the province,· and the medical 
·Officers were employed as health officers in sub-divisions. The duties of the 
:additional health staff included the improvement of village sanitation and disin
fection of water supplies, the carrying out of inoculations and vaccinations, the 
.treatment of malaria cases, and the supervision of the work of the subordinate 
public healt'h staff. They were also instructed to ensure the prompt reporting 
•of vital statistics to the Director of Public Health. Before they proceeded to· 
·the districts the officers were given a brief course of instruction at the Health 
'Unit in Singur, an organization attached to the All-India Institute of Hygiene 
'and Pubic Health. 

At the end of May 1944 it beca-me necessary, owing to military requirements, 
-to withdraw part of this staff, but two Deputy Assistant Directors of Hygiene 
;and 40 mil.itary sub-divisional officers were left with the Government of Bengal 
iu give time £01 arrungements to be made to replace them. 

5. There was great difficulty in obtdining enough civilian medical officers. 
,of satisfactory calibre to meet the emergency. Other provinces were approach
ed to supply medical officers, but since the medical cadres of all provinces 
'had been depleted by the release of medical officers for service with the 
·army, little help was forthcoming. The Central Provinces provided 2 medical 
officers, and the Government of Burma lent the services of 27 doctors who 
were in India awaiting the reconquest of Burma and return to their own duties. 
Th~ attempts of. the Government. of 'Bengal to recruit medica1 officers within 
·the province were far from successful. It was found that doctors were 
creluctant to serve in rural areas under the conditions produced by the famine, 
and moreover the pay offered was not attractive enough. There was a general 
increase in sickness among well-to-do people who could afford to pay for 
medical treatment and hence good money to be made in private practice. Up· 
-to February 1944 some 100 doctors-a quite insufficient number-were ~recruited. 
At the instance o£ the Government of India rates of pay were increased in 
March, 1944, and by the end of June 328 doctors had been obtained for famine 
medical work. T'his was about half the number which the Government of Bengal 
·estimated to be necessary. 

6. There is a great shortage of nurses in India in normal times, the reasons 
for which need not be discussed here. In the whole country there are only 
-some 7,000 trained nurses, which works qut as one nurse for every 56,000 of 
-the population. A large proportion of these are at present serving with the 
army. During the famine the problem of obtaining additional nurses was 
insoluble. Neither Provincial Governments nor missionary organizations were 
able to help. The only way to meet the emergency was to obtain untrained 

·male and female attendants, put them in hospitals and hope that they would 
learn something about nursing from the instructions of the doctors and practical 
'experience. Clearly such attendants cannot be described _as nurses in the 
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usual sense of the term. The medical work of famine hospitals was handicapped! 
th:r;oughout by· the lack of satisfactory nursing staff. 

. 7. The sweeper is a functionary of vital ·importance in Indian. hospitals, 
performing the es~:;ential tasks delegated to him by the custo~s of t~e cqu~t~•
His services were of particular importance in emergency hospitals without sam· 
tary appliances or drainage. Great difficulty w~s encountered in obtaining 
sweepers for the famine hospitals. There was a shortage of sweepers in Bengal. 
owing to the demands of the military and the swollen population of Calcutta. 
'fwo· hundred sweep·ers were recruited in the United Provinces...,-a number 
altogether insuflicient to meet requirements. Although their pay was m~arly· 
double that of Bengali sweepers, a,nd the difference led to discontent among 
the latter, some o£ the U. P. sweepers deserted after brief service.. In the early
:r:q.onths of the famine, when many patients were suffering from diarrhoea and. 
beds aJ}d wards were continually befouled, the shortage of sweepers was almost 
as great an obstacle to the efficient running of hospitals as the shortage of 
doctors and nurses.· The problem remained unsolved. throughout the famine. 

B.-MEDICAL SUPPLIES. 

8. The lethal epidemic of malaria made quinine preparations and substi-
tutes tlie most important of all drugs during the emergency. In peace time· 
the normal consumption .of quinine in India is about 200,000 lbs. In 1943 
some 179,000 lbs. of quinine and 20,000 lbs. of cinchona febrifuge were allotted 
to Bengal. In 1944, 65,000 lbs. of quinine, 30,000 lbs. of cinchona febrifuge, 
500,000 quinine_ ampoules and 382 million tablets of mepacrine and quinacrine
were supplied to the province. The latter are recently introduced synthetic 
prepara.tion,s, resembling the German preparation "atebrin". Mepacrine has
been widely and successfully used by the army in the Burma campaign. Large 
amounts of anti-malarial drugs were in- fact supplied to Bengal during the 
famine and the epidemic of m&laria which continued throughout 1944, the cost 
of those distributed free in 1944 being no less than Rs. 21 ,00,000. 

9. One million sulphaguanidine tablets were sent from the United Kingdom 
under arrangements made by the Secretary of State. The main use of sulpha
guanidine tablets is in the trf'a-tment of bacillary dysentery. The effect of this, 
dr1,1g on cholera is a.t present under investigation. 

10. The following supplies of vitamin tablets and preparations were obtained: 
one million compound vitamin capsules from army stocks; 50,000 vitamin 
Bl tablets from local stocks; one million vitamin B1 tablets and one million 
halibut oil capsules by air from the United Kin,gdom, the despatch being arr:mgecl 
by the Secretary of State : one million halibut liver oil capsules presented by 
B0ots Pure Drug Co.; 700 gallons of shark' liver oil from supplies in India. In 
the second half of 1944 a further supply of 2,900,000 composite vitamin B 
tablets was expected from England. 

11. The civil emergency hospitals, mobile units, etc., had to be supplied 
with drugs, blankets, sheets, disinfectants and other necessary articles. This 
was the responsibility of the Government of Bengal. The military units which 
came i~to action a~ the. ~nd of 1943 were fully equipped, but eg_yipment for ,the 
expans10n of certam m1htary hospitals was later provided by the Government
of Bengal. Additional drugs were also supplied by the civil authorities to 
medical units after the initial stage. Food. supplies for military hospitals were 
a civil responsibility. · 

Existing hospitals in Bengal were in general poorly equipped and there 
Wa!'f 8 deficiE?DCy ,in the pro_vince- of most medical supplies, SO that there was 
little to build on .in the task of creating hospital ~ccommodation. After 
November·_ 1943 _the problem of. medical relief .w11s taken up in earriest~ 
and by degrees the supplies require([ hy the llOS!)itfllR wer<:> obhtinefl Hni' 
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distributed-no easy t•ask under war conditions. Needless to say, the standard 
of equipment of ~he emergency hospitals was not high, but in general it suffi
ced for the care and treatment of destitutes. The Government of India made 
available in November 1943 the services of the officer in charge of the Calcut£a. 
Medical Store Depot, his duties being to advise on the r·rocurement of medical 
supplies, and to assist in their storage and distribution, pending the comple
tion of satisfactory provincial arrangements for these purposes by the Govern
ment of Bengal. A Centre Store Depot was opened by the Government of 
!tengal in May 1944. The military undertook the distribution of medicali· 
supplies, and after their withdrawal in April 1944 fresh difficulties wer.e 
encountered. In May the Government of Bengal reported that medical supplies. 
were adequate but that there was a breakdown in the distribution arrangements. 
in some areas. ,. 

C.-ANTI-EPIDEMIC MEASURES. 

12. The number of vaccinations against small-pox and inoculations againsft 
cholera carried out monthly from July 1943 to May 1944 is shown below. The, 
figures are those of the Director of Public Health. 

1943 Vaccinations 
July 
August 
September 
October 
November 
December 

Total for July-December 1943 

1944 
January 
February • 
March 
April 
May 

Total for January-May 1944 

114,167 
84,167 
71,224 
72,781 

167,160 
463,738 

973,237 

Vaccinations 
1,776,166 
3,335,542 
5,139,101 
7,303,137 
5,700,030 

23,253,976 

Inoculations 
721,615 
609,306 
568,142 
762,019 
61Q,367 
610,854!-

3,882,393' 

Inoculations' 
945,436 

1,141,880 
2,605,882 
4,339,636 
2,595,186 

11,628,020 

By the end of May, 1944, according to these figures, over a third of the· 
population had been inoculated against sma<ll-pox and about one-fifth against; 
cholera. It was one of the duties of military and civil medical officers employed 
in famine relief to carry out inoculations and vaccinations. After very consi
derable delay, some 1,000 sanitary assistants were recruited by t)le Governmell.t 
of Bengal for this purpose. By October 1944 the number of inoculations and: 
vaccinations reported had reached 18 and 32 millions respectively. 

13 .. Bleaching powder is essential in combating epidemics of cholera. It is. 
needed to disinfect clothing, the houses in which cholera occurs, and water 
supplies. Bleaching powder has been in short supply in India during the war 
and early in the war was placed under the control of an officer of the Govern
ment of India, the Controller o£ Heavy Ohemicals. Suppliefl required by 
Provincial Governments, local bodies, etc., c.ould be obtained only by application 
to this officer. In the emergency in Bengal this proved a cumbrous procedure, 
and indeed in tbe early months of the cholera epidemic little attempt was made
by the Governmtlnt or local bodies in Bengal to secure the nece'ssary 'bleaching 
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powder. ln November, 1943, at ~he _instance of the Publ~c Health .coJllllli,s
"sioner, the Controller of Heavy Chcm1eals pla~ed 50 tons at the d1sposal of 
. the Director of Public Heal ph. 

14. The water used for domestic purposes in rural Bengal comes from tube 
-wells, tanks and rivers. Cholera is readily spread by infected tank and river 
water. Tube wells, when in proper order, provide a safe source of water supply 
~ do not require treatment in a cholera epidemic. Unfortunately a .1~&& 
!'Proportion of the tube wells in BE~ngal-one estimate giver: to the Comm1~s1on 
. was one-third--were out of order. Tht:: sinking, maintenance and repair of 
these wells are the tesponsibility of the District and Union Boards, the necessary 

. funds being supplied partly from their own resources and partly from Govern
, ment grants. Owing .to the war the price .of the materials required for tube 
wells has risen steeply and local Bodies, with the limited funds at their disposal, 

• ':were unable to kt•ep the wells in a satisfactory ~:~tate. It may be add.ed that 
. there is no regular ,system for the inspection o.nd repair of tube wells, and 
no capable engineering staff, and the state of the wells under the local bodies 

· may be ascribed as much to indifference an~ inefficiency as to look of money. 

15. The severe .~lera epidemic made the repair of tube wells a matter of 
. urgent· public .health importance. The deficiency of wells in proper working 
order naturally increased the use of tank and river water and thus facilitated 

• :eholera infection. In November 1943 the Governm&nt drew the attention of all 
District Boards to the vital need of ensuring uncontaminated water supplie'> 

· and called for information about the numbers of derelict tube wells and the 
, quantities of materials required to put them in order. The I!ractical results 
· of this step were negligible. In January 1944 the Government sanct.ioned the 
•· expenditure of 1,500,000 rupees for the repair and maintenance of tube wells. 
' Owing, however, to difficulti.es in obtaining materials and transport, and other 

causes suggested above, work on tube wells did not begin until two months later. 
"By August 1944;.some 10,000 tube wells had been repaired in the various ways 
·needed to make them service&ble and a source of safe water supply. 

D.-DISTRIBUTION oF :FooD 

16. In famine food is the most important medicine and hence a reference, to 
the provision of foo(l to famine victims will not be out of place in this section 

· of our report. During the .second half of 1943, from August and September 
· onwards, a large number of kitchens for the free distribution of cooked food were 

opened throughout Bengal. The number reached 6,625 in the beginning of 
November and it was reckoned that during this month about 2·1 million people 

· were being fed daily. According to figures supplied by the Government of 
~Bengal, some 110,000,000 free meals were provided; this includes meals supplied 

after the Midnapore cyclone· in October 1942. Free kitchens were also set up 
by charitable agenmes in both Calcutta and the mofussil, with the emphasis 
strongly on Calcutta, where d1stress was most evident to the well-to-do and 

· ,voluntmy relief workers easily obtainable. Nearly half the kitchens in Calcutta. 
were run by charitable organizations. 

17. Doles of uncooked food were given on a wide scale in the districts, the 
number of recipients reaching 257,000 in November 1943. Apart from free 
d(.'tle~, foodgra!ns were s~ld at cheap rates to the poorest sections of the com

. mu~uty. Dun~g the perwd of greatest distress, 1,801 cheap grain shops were 
sellmg foodgro,ms to about 492,000 families, i.e., over two million people. 

· There were also canteens selling cooked food a-t a cheap rate and it was reckoned 
that 120,000 people took advantage of them over a· long period. 

18'. The quantities of !ood supplied as free doles of uncooked grains or in 
- the form of gruel at thE' k1tchens were very meagre. In a. circular issued by 
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the Government of Bengal on August 20th, 1943, the following scale was laid 
down:-

Gratuitous relief-
(a) Free gruel at 2 chataks (4 oz.) of foodgrains per head~ 
(b) Uncooked foodgrain doles per head per day. 

(i) 4 chatacks (8 oz.) for adults who normally do manual work. 

(ii) 3 chatacks (6 oz.) for other adults, and 

(iii) 2 chatacks (4 oz.) for minors aged 2-14. 

It was added that "expectant and nursing mothers and if possible growing 
children should be given 50 per cent. more than the above, pref~rably as a 
second meal". In Calcutta foodgrains :for gruel kitchens were pro;1ded by the 
Department o:f Civil Supplies, ·which put a Heiie£ Control Officer ~n. charge .of 
the ki.tchens. In a note dated August 28th the. Departme~t of ~1v1l Supplies. 
prescribed a rate of 3 chatacks (6 oz.) of foodgrams per capzta daily, 

In September, when the supply position had somewha~ improved, it waS" 
decided to increase the quantities of food given as gruel and doles. A correc
tion slip to the original instructions was issued on September 21st, by which'
the quantity of grains in the gruel was raised to 8 oz., while the allowances· 
of uncooked grains for classes (i), (ii) and (iii) became 12, 8 and 4 oz. respec
tively. Government did not receive any reports from District Officers expressing· 
their inability to introduce the new allowances for want of adequate supplies" 
ana presumably these were issued without delay throughout the districts. 

The gruel supplied in the kitchens usually consisted of a mixture of graiml'; 
in which millets predominated. In Calcutta equal quantities of rice, bajra~
jowar and dhal were included. Some of the charitable ,organizations suppliedl 
more rice in the gruel when they could obtain it. Small quantities of· other 
ingredients such as vegetables, spices and sugar were also usually added to 
the mixture. The gruel as issued did not at the best suppl;y more than 600-800 
calories for adults and about half this number for children. The millets, 
nctably bajra, were unfamiliar and unpalat,able food and it was widely stated 
that they were so indigestible that they produced intestinal irritation, diarrhoea 
and death in numerous destitutes. 

• 19. Towards the end of 1943, the gruel kitchens were gradually closed down 
and the feeding of destitutes in poor houses, homes, orphanages, etc., assumed 
importance. The scales of diet varied from district to district. In .some places 
they were reasonably generous; for example, in the Contai sub-division of 
Midnapore a scale for destitute homes was introduced in December 1943, 
providing for an adult 16 oz. of cereals and 4 oz. of dhal, the whole diet 
yielding more than 2,000 calories. In April 1944, the question of diet scales was 
~aken up by Government. U wa11 found on investigation that the calorie value 
of the diet in relief institutions was in general much below requirements and 
the Public Health Department recommended the foJlowing generous scale:-

For Adults 

Rice or rice and wheat • 

Pulses (Dhal) • • • • • • • 
Non-leafy vegetables (Potato, Turnip, Brinjal, 

etc.) • • • 
Leafy ve~eta.bles 'cabbage, aag, amaranth, 

etc.) 
Fat and oil . • 
Salt and condiment 
Fish 

16 ounces= lib. (wheat not to 
. exceed 8 oz.) 
3 ounces. 

6 ounces. 

2 ounces 
2 ounce"."' 
In sufficient quantity. 

2 ounces. (If not possible 
every day, at least every 
other day.) ' 
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dd
.C!hildren below 12 years should get milk as available aooording to the following scale in 

a 1t10n to a proportionate amount of an adult's diet :-

For ages 2-5 • 

'For ages 6-12 
12 to 16 ounces. 

16 to 20 ounces. 

Pregnant and lactating mothers should get over 12 to 16 ounces milk dllily in addition to 
an adult's diet. · 

E.-HosPITAL FEEDING 

~0. It has been remarked tha~ in hospitals the provision o£ a good diet was 41 
a v~tal part of treatment. The d1etary treatment of cases of acute starvation·.is 
a d1ffie~lt problem which was studied by research worker~ in Calcutta. Recom
men~atiOns based on these findings were passed on tt;> hospitals throughout 'the 
pr~vm~e. It was. observed that sta't'ved. patients not infrequently refused tho 
.tl:md diet. appropriate to their condition anl!l begged for ~ large meal of rice. 
\Yh?n tl:us was re£1,1~ed they sometimes apsconded. Alexander Porter reports 
s.1m1lar occurrences in the l\;:(adras famine of 1877 -~ . 

. 21. The ord~nary hospital diet provided for debilitated patients in famine 
watds and ho~Ritals wa~ .by no means perfect from the standpoint of nutrition, 
b.u~ the conditiOn of patients consuming it usually improved and they put on 
Weight.. The. standard of diet was not uniform in all hospitals and places. There 
':"ere drfficult1es of supply and some doctors in charge o£ famine hospitals made 
httle effort to overcome those and provide tbe best diet possible in the circum-

,§tan.ces. But on the whole the famine hospital diets were not unsatisfactory. 

F.-MILl{ 

22. The distribution o£ evaporated and dried milk was undertaken by the 
Indian Red Cross Society. At the beginning o.£ September 1943, the army 
'handed over 200 tons of milk to the Society, and with this eupply distribution 
'was begun in Calcutta and the districts. Subsequently, generous consignme~1ots 
\vere received £rom abroad, notably from the United States. By September 
-1944 some 1,850 tons of processed milk had been supplied to Bengal. Distribu
'tion was carefully organized and the milk .reached those who were most in need. 
1f:t was giv:en largely to infants, young children up to 10 years and expectant 
~nd nursing mothers at gruel kitchens, and in hospitals, destitute homes·, 
famine camps and orphanages. 

At the kitchens it proved invaluable for children who were too ill to take the 
gruel. "A 'rigid rule was made that the milk must be consm;ned at the kitchen 
itself, in order to avoid the pos.sibility of its being sold by rooipients. Relief 
workers in general were struck by the improvement in under-nourished destitute 
children which took place when they were given mUk for a few weeks. 

23. Transport of milk supplies from Calcutta to the districts presented con· 
siderable difficulties in the early months of the famine. These were alleviateJ 
when military transport became available for· relief work. Hundreqs. o£ t,)n& of 
milk were transported to outlying places with speed and reliability. We !M()td 
with pleasurs that at one point the United States Air Force co-operated by 
:flying some tons qf milk to Dacca, in response to an urgent call £rom th!il District 
Magistrate. To .~cilitate distribution in the districts the Indit~.n Red Cross 
Society in 1944 ap;poin41ed 18 paid .~gent&. This arrangement was found to be 
lil1$1'8 sati.sfootory than entrusting distribution ~o District Magistrates, over· 
burdened by other work. 
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24. The quantities of ~vaporated and dried milk distributed in Bengal monthlt, 
from September 1943 to June 1944 were as follows:- ' 

Calcutta 

Tons 
1943-Septem:ber 15 

October 15 
November 15 
December 10 

ll944-January 10 
February 10 
March 10 
April 11 
l:J(I.y U·5 
JLJne U·ii 

.. 

Mojussil 

Tons 
33 
56•75 
68 
120·5 

125'5 
122•5 
121•5 
121•5 
208 
157 

To the Surgeon-
a eneral for. 
hospitals 

Tons 

50 
25 
25 
17 
17 
20 



CHAPTE:ij IV .-THE FAILURE TO. PREVENT HIGH MORTALITY. 

1. An objective account has been given of the measures taken ~o provid-e 
J?edical relief, check epidemics and supply food to the famine-stricken popula
tlon. Th~y are by no means unimpressive, at least as regards t,heir scale. A 
very cons1derable effort was made by the Bengal Government to succour "!:,ho 
millions of people affected by famine and disease. But clearly .the various 
measures taken were on the whole unsuccessful, since the excess mortalit,y 
according to our estimate mav have reached 1·5 millions. 'rhe causes of the 
failure must now be critically ~xamined. • 

A.-FAMINE AND HEALTH SERVICES IN GENERAL 

2. In the story of the events leading up to the famine it has repeatedly been 
pointed out that only action, taken before a certain stage in the descent into 
catastrophe was reached, could have fully retrieved the s.ituation. This is 
equally true in the health sphere. Once the position as it existed in August and 
Septemb!:J1' 1943 had developed, with some millions of people starving, socially 
disorganized and already a prey to epidemic disease, rw health service, however 
well-staffed and organized, could have prevented heavy mortality. 

W.e must. however, inquire whether, at the various stages o£ the fami.ne, it 
would not have been possible to reduce mortality by more effective health 
measures. 

B.-PREVIOUS DEFECTS IN TB!E PUBLIC HEALTH ORGANIZATION 

3. If a public health organization is to be capable of meeting emergencies, it 
must reach a certain degree of efficiency in normal times. In Bengal the public 
health services were insufficient to meet the normal needs of the popul:;~tion and 
the level of efficiency was low. The same can of courEJe be said of public health 
organizations in all parts of India, but that in Bengal was below the standard of 
certain other provinces. The Department of Public Health and Local Sell· 
Government (Medical) under the charge of a Minister, is responsible for publie 
health. At the centre there is a Director of Public Health, who at the time 
of the famine was an officer recruited from the Provincial Service. (The post is 
not a "reserved" I.M.S. pos-t, though it may and has been filled by I.M.S. 
officers). The provincial health department includes 6 Assistant Directors of 
Public Health, 2 concerned with school hygiene and malaria research respective
ly and 4 for superintending public health w~k in the 4 Divisions.! Previous to 
the famine, three special Assistant Directo'EI had been recruited, two for work 
in subdivisions of the Midnapore district badly affected by the cyclone, and one 
for public health work connected with A.R.P. and Civil Defence. In the 
malaria section thP-re ~:tre an engineffi', an entomologist and a qualified ass-istant. 
Other officers in the provincial health department include the Director of the 
Public Health Laboratory, the Superintendents respectively of ·the Bengal 
Vaccine Laboratory (for cholera vaccine), the Bengal Vaccine. Institute (for 
small-pox vaccine), Maternity and Child Welfare, and Vital Statistics, and an 
Inspector of Septic Tank Installations. In numbers the provincial health ser
vices wAre at about their usual strength in 1943. A post of assistant malario
logist was unfilled and there were two vacancies for epidemiologists. 

4. Public health work in the districts is the responsibility of the District 
Boards. In each district there is a District Health Officer, half of whose s~lar.r 
is paid by Government, but who is actually a servant of the District Board. 

1The Burdwan Division, the Presidency Division, the Rajehahi Division and the Decca 
·and Chittagong Division. · 

132 
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Subordinate health workers in the districts are also .servants of the local Body. 
The health organization in rural Bengal in general may be illustrated by des· 
cribing the organization in a typical districir-Dacca. The population of Dacca 
is some 4·5 millions and its area 2, 738 square miles. There is a District Health 
Officer at district headquarters on a salary grade of Rs. 300-20-500 per month, 
the present holder of the post having reached his maximum salary in 1932. ·The 
district js divided into 32 health circles, thP poptilaiion of which varies from 
60,000 to 250,000 and the area from 36 to 174 square miles. In each health 
circle there are 3 subordinate health workers, viz., a sanitary inspector, a health 
assistant and a medicine carrier. In addition some 100 vaccinators are appoint· 
ed temporarily for about 6 months in the year. The pay of the sanitary inspec· 
tors i'l Rs. 50-5-70 per month, with a travelling allowance of Rs. 15, house 
allowance o£ Rs. 3, and office allowance o£ Rs. 3. The health assistants are no£ 
on a salary grade, their pay being fixed at R.s. 22 per month with Rs. 5 travelling 
allowance and Rs. 2 house allowance. The medicine carriers receive Rs. 17 per 
month, while the vac0inators get from ·Rs. 12 to Rs. 20 according to their ex· 

· perience, during the period of their employment. This is the normal organiza. 
tion, without reference to additional staff employed during the famine. 

5. Clearly one sanitary inspector, even with the help of a health assistant, a 
ntedicine carrier and a few temporarily employed vaccinators, canno~ deal ade· 
quately with the health problems of a population which may exceed 200,000 and 
inhabit an area of over 150 square miles. Further, touring in rural Bengal iii'l in 
general slow and not infrequently interrupted during the rains. This makes the 
work of the local health staff more difficult and also reduces the amount of super
vision which can be exercised over their work by the District Health Officer. 

6. In 11ddition to inadequate staff, there were other defect& in the health 
organization in Bengal which were repeatedly brought t(') the attention of the 

, Commission. Steps have since been taken to remedy a few of these, but the 
use of the past tens.e in the paragraphs which bllow does not imply that much 
reform has as vet been carried out. Since the district health staff was in the 
employ of the "local Bodies, the Director of Public Health had no disciplinary 
control over them and no powers of !'!election or transfer. Re could not dismiss 
or transfer a lazy and inefficient health officer. In the case of an emergency he 
had no powers to mobilize the limited resources of health personnel in th~ 
province. He could indeed give technical advice, but advice might not resufll 
in action. \Vhen epidemics occur, swift and drastic action is necessary. No 
gener&l could conduct a campaign without full control of the forces at his 
'disposal. 

7. The pay and prospects of District Health Officers were not conducive to 
efficiency. They usually remained throughout their entire careers in the districts 
to which they were first appointed, 4aving reached the maximum grade of salary 
long before retirement. Transfer from one district to another never occurred, 
so that the refreshment brought about by changes in work and environment was 
absent. Senior appointments to which District Health Officers could aspire in 
the provincial health department were few in number. Professional contacts 
were lacking and the officers fell out of touch with recent developments in the 
field of public health. The result was that they tended to get into a rut and lose· 
the enthusia:sm necessary for successful work in the health sphere. 

~rhe pay of subordinate members of the service wn:s. insufficient and had not 
been adjusted in accordance with the rise in the cost of living. Financial allo£. 
ments for, travelling on the part of all the staff. were often inadequate. In view 
of the farge areas to be covered, it was particularly important that Disuricfi 
Health Officers and their subordinate staff should have adequate facilities foF 
touring. In one district, the Commission was informed that no travelling allow
!lnce had been pai<l for 15 months previous to the famine. The part-time 
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'Vaccinators were very poorly paid and were forced to do other work in order il<>' 
live. In the circumstances ~ack o£ drive and limited achievement on the pa-rt • 
o£ the rural health services were only to be expected. 

8. Anoth,er fMtor of importance was the position of the district heal.tb 
personnel as employees of the local elected bodies. Such bodies are often 
swayed by party ··politics and technical officers in their employ tend to geii 
drawn into the political sphere. The Commission learnt of instances in which 
District Health Officers and the subotdinate health staff were employed in 
activities other than public health, including political activities. The District 
l:IGalth Officer was often at the beck and call of the Chairman of the District, 
Board .. It has been claimed that District Boards are likely to understa':ld: 
local needs better than Government experts. This may be true as regards
some of the responsibilities of District Boards, but it is not true as regard!!· 
public health. The general public has not yet become "health conscious''. 
Renee it was difficult or impossible for local elected bodies to understand the
modern public health movement and its requirements and obligat:ons. 

C.-VITAL STATISTICS 

9. Reference has already been made to the inaccuracy o£ vital statistics: 
in Bengal as elsewhere in India. Anothen point o£ importance in connection 
with the famine was the delay in their compilation. Under the system opera· 
Mve in 1943, the village chow7ddar sent his mortality report to the Union Board" 
uffl.ce. The President o£ the Union Board was responsible for collecting the figures 
from the various villages in the Union and forwarding them to thanaJ head:. 
quarters, where they were collated by the sanitary inspector and in due eoursB· 
sent to the District Health Officer. In some districts they were sent tio Sub
Divisional Officers and not to sanitary inspectors. In 1943 tlre Director of Public· 
::ijealth had two officBs; one in Calcutta at which he himself worked, and anoth-er 
in Rajshahi which housed his statistical staff. Part of the public health staff was: 
removed to Rajshahi from Calcutt::t in 1942 as an A. R. P. measure. The 
result was that it took many months for the health expert of the Provincial1 

Government to receive information about the trend of mortality in the districts .. 
The usual period was 3 to 6 months; in .the. case of certain districts, consider• 
ably longer. In November 1943 no figures for total deaths in 5 districts later· 
than December 1942 were available in the office of the Di:rector of PublioJ
E:ealth. The latest completed figures for any district were those of ApriT 
194.3. The reporting of outbreaks of certain epidemic diseases was somewhat 
more rapid. When the President of the Union Board was informed by t,he· 
village chowkidar of an outbreak of small-pox or cholera, he sent on the informa
tion by postcard to the sanitary inspector at thana. headquarters, who sent iu to· 
the District Health Officer, who sent it to the Director of Public Health. 

In such circumstances it was impossible £or the Director o£ Public Health 
to maintain vigilant watch over the health 6£ the population and f,o give timely 
warning of deterioration and the need £or urgent action. A health departmenlt 
in such a position is seriously handicapped when an emergency arises. 

The most serious block in the sluggish channel by which mortality records 
reached the Director of Public Health was at the Union Board offices. In 
January 1944 an attempt was made to hasten the flow by removing the·· 
opstruction and making 1'\anitary inspectors responsible for collecting 'figures 
froln chowkidars. This produced some acceleration, which was not however 
.uniform throughout the province, since many delays still occurred in certain 
districts. 

D.-PREVIOtJS DEFECTS IN HOSPITAL SERVICES 

10. Curative medicine in Bengal suffered £rom much the same disabilities 
as :preventive medicine. Nearly all hospitals and dispensaries ill the districts 
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were financed by local bodies; only in Dacca was there a large hospital 
supported out of provincial revenues. The Surgeon General, an I.M.S. officer, 
is in general responsible for curative~ medicine throughout the province; In 
each district there is a Civil Surgeon,' who is a Government officer and appoint
ed by the Government on the advice of t.he Surgeon-General. Assistant 
Surgeons in charge of Sub-Divisional hospitals are also on the provincial cadra 
while sub-assistant surgeons in charge of small hospitals and dispensaries in 
the rural areas are employed by local bodies. B.efore the war some of the 
Civil Surgeons in Bengal were I.Mi.S. officers, but during the war the large 
majority of these were withdrawn for military service. Their places were taken 
by officers in the Bengal Medical Service, usually promoted Assistant Surgeons. 
A number of Indian Medical Department medical officers had also reverted to 
military duty, their posts being filled by provincial service officers. The total 
strength of all grades of the medical services in July 1943 was 425 against a 
sanctioned strength of 510, a shortage of 85. The number of Bengal Medical 
Servbe (Upper) officers was 125 oompared with a sanctioned strength of 166, 
while the corresponding figures for the Bengal Medical Service (Lower) were 
255 and 273 respeetively. Recruitment to full strength in both grades previous 
to famine was delayed by a decision to employ only officers above military age, 
and also, in the case of the senior grade, by questions relating to the communal 
distribution of posts. In November 1943 the order restricting recruifmen£ to 
candidates over military age was withdrawn. It may be observed that the 
Bengal Medical Services generally had not been very seriously depleted, except 
as regards I. M. S. and I. M. D. officers. Recruitment from the Bengal Medical 
Services into the army had not been extensive. 

11. While the Surgeon-General was nominally in control of Civil Slfrgeons 
and Assistant Surgeons, disciplinarv action against an inefficient and ~lis
obedient officer coilld be taken only through Government and was a lengthy 
process. Civil Surgeons in turn had little power of control over the subordinate 
medical staff in the distriot, which looked to local bodies for orders and policy. 
According to the usual procedure, all additional expenditure on the part of the 
Provincial Government had to be sanctioned by the Finance Department. 
Delay in administrative procedure which may have been of relatively little 
significance in normal times proved serious in the famine emergency. The 
fh:iancing o:f hospitals throughout the districts was the responsibility o:f local 
Bodies. The general organization of the medical services and hospitals was in 
fact such as to render mobilization and development to meet the emergency 
extremely difficult. 

12. In the opening months of the famine Civil Surgeons in general were 
not aware of, or at least did not report, the development o:f a critical situation 
'in their districts. Their lack of knowledge o:f what was happening appears to 
have been partly due to inability or disinclination to tour their districts. There 
seems to have been lack of eontact and co-ordination between Civil Surgeons and 
District Magistrates in ~rtain districts with regard to the medical emergency 
created by the :famine. The Surgeon-General stated in evidence that the 
medical authorities at provincial headquarters did not become aware o:f the 

. existence of unusual conditions until August 1943, when sick destitu_tes began 
_to throng the streets of Ca]cutta. 

13. In general the standard of efficiency reached by Civil Surgeons and sub
ordinate medical personnel left much to be desired. Discipline and sense of 
duty were defective and morale low. This is in comparison, not with an ideal 
standard, but with standards in certain other provinces in India. Many of the 
Civil Surgeons had obtained their appointments at a late stage in th.eir careers 
after years of service in a subordinate position. Hence they were not suited to 
take vigorous initiative when initiative was required. The hospitals through· 
out Bengal, with certain exceptions, were poorly equipped and badly run. 
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Representatives of the District Boarda who appeared before the Commis- ·• · 
sion ascribed the inefficiency of the r~ral publi-c health and medical. Rervice~ 
to financial stringency. The income o£ District Boards has not increased part 
passu with the increasing demand for expenditure on road~, wate~ . supply, 
publici health servicee, hospitals, etc. Their powers o£ taxat1en are hm1ted and 
they depend largely on grants from ·thE> provincial revenues .• The Provincial 
Government themselves suffered severely from financial stringency for many 
years and were not able to provide adequate funds for public health and • 
medical purposes. There can be no doubt that lack o£ money, both from pro
vincial and local revenues, was a serious obstacle to the development and 
maintenance of public health services and the provision of well-equipped hos
pitals, but this does not excuse the. state· of affairs revealed in 1943 when the ..t 
health and medical services were called upon to deal with the famine emergency· .. 

E.-THE FAMINE PERIOD 

14. In view of the state of medical and public health organizations in 
Berigal before the famine, it iA scarcely surprising that they failed to rise to 
the occasion. On the health side, no satisfactory attempt was made during the 
early months to deal with the situation; there was in fact almost a complete 
breakdown of health services, affecting both the centre and the periphery. 

15. Oholera .. -At this time the need for the inooulation of cholera vaccine on a 
wide scale was urgent. 'l'he Bengal Vaccine Institute 'normally produces 500,000 
doses of cholera vaccine per month, and abundant supplies of cholera vaccine, 
amount·ing to 12·5 million doses, we~e available in India as a whole. In spite · 
of thi!, adequate quantities of vaccine were not available in th3 districts 
ilhroughout the critical months of 1943, and in general cholera preventive work 
during this period was unsatisfactory. At the end of the year, with the help 
and stimulus of the military medical organization, the anti-cholera campaign 
by means o£ inoculation on a large scale wa& begun in earnest. It was prose
cuted with vigour throughout the first half of 1944, during which· period the 
epidemic was brought under control. ' 

The repair of tube wells, urgently recommended by Government to loral 
Bodies in November Hl43, was not begun until many months later when ilhe 
cholera epidemic had waned. While due weight must be given to the difficulty 
of obtaining labour and m::.tterials, the long delay reflects little credit on. t.he 
engineering section of the Public Health Department and the local authont1es 
-concerned. 

16. Small-pox.-As regards small-pox, no widespread epidemic, calling for 
urgent action occurred in 1943. 'l'he chief failure was the insufficient number of 
vaccinations carried out previous to the famine, which meant that the population 
was inadequately prott)cted against an epidemic of small-pox. Reference must, 
however, be made to the delay in appointing additionaJ, workers for carrying out 
vaccinations and other public health work In August, 1943, the Director of · 4 

Public Health put forward a proposal to Government for the recruitment of ·!0 
doctors and 10 sanitary inspectors for anti-epidemic work. Nothing resulted. 
In November, plans were formulated for dealing with health problems on a 
wider scale. It wae decided, in view of the difficulty in obtaining qualified 
doctors and trained sanitary assistants, to engage untrained matriculates and 
give them a brief course of training. After some unneceseary delay due t9 an 
attempt to adhere to the communal ratio in selection. these were recruited nnrl 
trained and by January 1944, 736 were at work in the districts. 

17. During 1944 the vaccination-of the population was pushed forward with 
great energy. One witness remarked to the Commission that the achievement 
represented by the vaccination figures could scarcely be equalled in any 
country in the world, even in Russia. It must, however, be noted that the 
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small-pox epidemic was not brought under c?ntrol unti! June 1944. This ma.y 
be accounted for in various ways. Most Important IS the low percen~age of 
the population vaccinated when the epidemic began. Mention mu~t, however, 
be made of the possibility that some of the lymph used had lost 1ts potenc~. 
Until the beginning o£ the epidemic . most of the lymp~ used was prepared 1n 
Bengal; later lymph was obtained from all over India to. supplemen~ lo;-al 
supplies. Lymph has a short active life. Again, the techmque of. vac:matwn 
may have been to some extent faulty; the . unqualified. workers. ~e?~m~ed by 
Government received only a brief training. Another obvious poss1blltty IS ~hat 
the workers engaged in vaccination did not in fact carry out .a~l the vaccma
tions entered in their returns. Care was, however, taken by m1htar~ and other 
medical authorities to check the accuracy of their records and httle or 1; 0 

evidence of wilfull exaggeration was detected. It must o~ course ?e borne m 
mind that there was no segregation of small-pox cases and abundant opportu- • 
nities existed for contagion in the prevailing social circumstances. 

The vaccination campaign was unquestionably a most praiseworthy effort 
on the part of the military and civil public health organization. There was at 
first considerable resistance on the part of the public to vaccination and inocu
lation. One military officer engaged in the task was assaulted. Sometimes 
men would allow themselves to be inoculated or vaccinated, but would object 
to their womenfolk receiving the same treatment. Much tact and ingenuity 
were applied to bring home the necessity for protection against disease before 
its appearance. Public meetings were held in thanas and conferenc~:;s with 
local influential officials arranged. Vaccinations and inoculations were often 
given at centres for more popular relief measures, e.g., the distribution of food 
or clothing. Roads leading to markets were picke'ted and wayfarers induced 
to accept preventive treatment. By degrees prejudice was dispelled and 
people learnt to submit willingly to the procedure . 

. 18. ~he military sub-divisional health officers played an important part in 
this as 111 other forms of health work. They superintended the work of the 
subor~inat~ health st~ff and st~n.mla~ed the latter to unwonted activity. They 
·occupied, m fact, a p1votal positiOn 111 the emergency health organization. We 
-shall refer later to the permanent need for sub-divisional health officers as part 
~o£ the health services of the province. 

19. Quinin~ . ......:The distribution of anti-malarial drugs was thoroughly un~atis
factorr Pre;wus to th~ Japanese war supplies o£ quinine needed by' hospitals 
and d1spensanes were purchased from Government by the local bodies concerned 
and quinine for private patients was obtained through ordinary commerciai 
channels. The ~onqu~st of Java cut off the main .source of world supplies of 
q~mme. Accordmgl~ It t;ec~me. necessary to ration quinine in the various 'pro
vmces and regulate Its d1stnbut10n. In Bengal, the Director of Public HeaHh 
was responsible for the distribution of quinine to the districts, while District 
Magistrates were in charge of distribution within the district. 

In 1943, reasonably good supplies were available with the Government of 
Bengal, but a large proportion of these failed to reach the districts. -The 
officer who was Director of Public Health up to November 1943 stated in 
evidence before the Commission that demands for extra quinine were not re
ceived from the Di&trict Magistrates, and accordingly additional supplies were 
not sent. Within the districts quinine was not satisfactorily distributed and 
w::ts found to be in short supply as the malaria epidemic rose to its peak in the 
iater months of the year. One difficulty with regard to quinine distribution 
was.its very high price in the black market, which reached Rs. 300 per pound. 
Not only famine victims but also well-to-do people were suffering from malaria; 
t.l1e la{.ter were prepared to pa.y substantially for treatment. When quinin:e 
was sent to the districts it had to proceed under an anned guard, and when It 

/ 
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re.ac~ed dist~ict hea~quarters was placed under lock i"ind key in the local gaol. A 
D1stnct Magistrate m need of quinine had to arrange for the armed guard to pro
ceed to Calcutta. A more convenient arrangement would have been for an armed 
guard to set out from Calcutta with stocks for several districts and visit thexn 
in turn. Naturally these precautions to secure the inviolability of consign-
ments o£ quinine, no doubt necessary, did not oil the wheels of distributiom. 
The situation was reached at which there was a large and urgent demand for 
quinine, stocks were available in Calcutta and the districts and patients with 
malaria were dying for want of quinine. It was reckoned that in November-
1943 there were about 43,000 lbs. of quinine available in Bengal undistributed. 

20. Later the distribution of anti-malarial drugs was improved. Civil 
Surgeons were made responsible for distribution in districts in place o£ Districi> 
Magistrates. Ultimately anti-malarial drugs became available for malaria 

• patients in· hospitals and dispensaries throughout the province. BU:t even M 
late as the second half of 1944, in spite of numerous efforts, the generarl distri
bution of quinine was far from satisfactory. Quinine remained a substance of 
high financial value and the temptation to those who handled it to make s~les 
on the black market remained. The Director or Pu"k>lic Health stated pubhcly 
in December 1943 that ''a vast quantity of quinine issued by the Gover~mer;t 
had gone into the black market." He added that there was a bigger marguJI 
of profit on the sale of quinine than on the sale .of mepacrine and that. ll'l!'· 
scrupulous dealers were carrying on propaganda against the new eynthetHl 
drugs so that the public might keep on demanding quinine. 

21. The crell.tion of hOSpital servi<:es.-Reference has alre11dy been made to 
the sum total o£ achievement in this importantl branch of famine relief. A large 
number of emergency hospitals were constructed and staffed, in spite of many and 
serious difficulties. Previous to the famine, hospitals were not popular in rural 
Bengal. People were reluctant to enter them as in-patients, which is scarcely 
surprising in view of the low str:mdard of nursing: In many hospitals there were 
no night nurses or attendants and a patient might die at night without attention. 
It is greatly to the credit of ilhose responsible, for the creation of the famine 
hospitals that the latter become popular, largely because they ptovided- better 
medical care and nursing than had previously been available in local hospitals. 

22. Certain criticisms o£ the emergency hospital organization must, how-. 
ever, be made. During the early stages- of the famine, when things were at 
their· worst, progress was slow. Conditions in certain famine hospitals at this 
time, notably the Behala hospital in Calcutta, were indescribably bad. Des1;i.
tutes picked up in the streets were usually taken to" the Bek\la hospital in 
the first instance. Visitors were horrified by the state of the ward~ and 
patients, the ubiquitous filth, and t.be lack of adequate care and treatment, 
in spite of their appreciation of the efforts of the nursing superintendent who 
was striving, against formidable odds, to alleviate these ·conditions. In the 
districts little was done during the early months. On September 20th, 1943, 
the Government issued general instructions to District Magistrates and Civil 
Surgeons, giving them full authority to build additional hospitals, to open up 
new wards in existing hospitals, and recruit the necessary additional staff. ThB 
districts were in fact given carte blanche to spend what was needed for 
emergenc-y medical relief. The results were meagre. The hospita1 situation in 
the districts in 'the early stages of the famine is illustrated by the following 
extract from a report presented to the Commiosion : -

"Hospital accommodation was entirely .inadequate to· start with, both ln 
town and country. Moreover, it was only in some of the larger towns that 
any proper hospitals existed. The condition of patients was usually appalling, 
a large proportion suffering from acute emaciation, with :famine' diarrh.oea. 
It was exceedingly difficult to improvise additional hospital accommodation, or 
to secure medical. and nursing staff. · Sanitary conditions in nearly all tem
porary indoor institutions were very bad to start with, owing to the insanitary 
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habits of the inmates, lack of sweepers and inefficient supervision and manage-
ment." 

23. In ·November after the visit of the Viceroy and the arrival of the military. 
there was a change in atmosphere. Medical officers of the Governme'flt ofi 
India and Bengal and military medical officers, working in collaboration, t{Jok: 
the health situation in hand and drift was replaced by drive. Careful plans. 
were drawn up for the construct,ion, equipment and staffing of wards and hos
pitals and these wert' circulated to the districts. Under strong pressure the· 
district authorities began to move. In a number of districts-Dacca and) 
FaridpU:r are examples-progress in hospital construction ws.s rapid. and by 
J anuar.y Hl44 the necessary hospital accommodation was available. In some, 
however, &everal mouths elapsed before effective action was taken. Such• 
delays were due to v~iiou:s causes, including difficulties of supply a,nd defects in. 
the administrative machinery, and insufficient initiative on the part of the Distric~; 
Magistrates and Civil Surgeons concerned. There was also some lack of know
ledge of the requirements of different districts. When plans were made certain, 
dis~ricts were singled out as being most severely affected by the famine and1 
t~€Ir need for fami_ne hospitals received special attention. As we have seen, a, 
h1gh excess mortahty occurred in practically all districts during the first half· 
of. 1944, so Jhat there was an urgent demand for medical relief almost every
where in the province. 

24. The obstacles encountered in getting the famine hospitals constructed!; 
and in working order are vividly described in the reports of touring medical offi-
cer~; presented to the Commission. In one place there would be difficulty ii1 
finding contractors and materials for building; in another lack of necessary 
drugs and equipment, in another shortage of satisfactory staff. Problems of· 
transport a11d distribution were by no means entirely solved with the coming of 
the military. Many Civil Surgeons were unable or nnwilling to exercise ade-. 
quate supt>rvi'lion over the work of hospitals in their districts by frequent tours 
or ~nspection. The· old sub-divisional hospitals, pressed into the service of' 
famine relief, were found to be in many respects unsatisfactory. The opening· 
of "satellite treatment centres" in association with dispensaries was on the 
whole an unsuccessful venture. The dispensary doctors, who had in-patients to. 
look after in small emergency hospitals erected in the neighbourhood of dis" 
pem:aries, did not give adequate attention to the "satelljje centres". 

25. The docton; recruited for famine work were in general of poor calibre;: 
Th~ir training had given them little knowledge and experience of ho;;pital or
ganization and litt.le sense of duty and discipline. The young Indian army 
officers employed in medical relief were far more conscientious and efficient and:' 
did excellent work under difficult conditions. The poor standard of the civilian· 
doctors must be ascribed largely to defects in their medical education. The· 
army doctors had a very similar educational background, but after graduating 
had learnt orderly habits, discipline and teamwork as part of their military 
training. The difference between army and civilian doctors, which struck many 
observers during the famine, is hopeful in connection with the future deVE•lop-' 
ment of medical services in India, since it shows that the stands.rd of the medi
cal profession could be decisively raised in a very short period by changes in, 
medic9.l education. 

26. Up to November 1944, 25,551 and 203,702 patients were admitted t,o 
famine hospitals and wards in Calcutta and the districts respectively. I<, or the· 
mofussil hospitals these :figures are from December 1943, but in the case o£ the 
Calcutta hospitals some admissions previous to that date are included. The 
number of deaths was 8,912 in Calcutta and 22,992 in the districts, 34·8 and' 
11·3 per cent. respectively of total admissions. These are very high hospital 
mortality rates and reflect the serious condition o£ the patients who recei-ved' 
medical care. They also reflect the inadequacy of treatment in many hospitals,. 
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The higher death rate in the Calcut~a hospitals can be explained in various 
·.ways: in general the condition of destitutes who reached Calcutta from the 
dist·ricts during the famine was bad, and many were picked up in the streets 
.in a moribund state and taken to hospital to die; in Calcutta most of the desti
.tutes who were seriously ill reached hospital, while in the mofussil a larger pro
portion of such destitutes probably died without receiving hospital at~ention; 
~he most acute phases of the medical emergency in Calcutta were durmg the 
.months August to November, 1943, before the effort to put medical relief on 
a satisfactory basis . was fully initiated. 

27. Pro~incialization of District H.ealth Services.-'ITi.e famine emergency 
1'evealed the serious defects of the public health organisation in the districts. In 
··certain other provinces, nota:bly · Madras; an improvemen_i in· the efficiency of 

• ·health services has been produced by pladng District Health Officers on a pro
·vincial cadre under the control of the Director of Public Health. The provin
cialization of district health services in Belilgal was strongly urged by the Publ!c· 
lJicalth Commif':sioner with the Government of India, in November 1943, and at 
•thi~ stage the Government of Bengal was on the brink of action in the matter. 
'l'he District Boards learnt, however, of the proposal to deprive them of the con

:trol of their health officers, and on December. 21st a deputation of chairmen of 
··District Boards met the Hon'ble Minister for Public Health and Local Self Gov
ernment and protested agoinst the impending move. The reasons for the pro-

;posoJ, the gravity of the puhlic health situation, the necessit·y for vigorous and 
.immediate action, were explained to the delegates who, however, argued strong
;~y in support of the status quo. The Government acceded to their wishes, but 
obtained an assuranc6 of complete co-operation with the Director of Public 
·Health and a promise that the rates o£ pay for health personnel laid down by 
'Government would be restored and enforced throughout the districts. An op
,portunity was thus given to the District Boards to prove their mettle under the 
·old system. 'rhe Government asked the Director of Public Health to watch t.he 
·£ituation and report any fmlure to !nlfil the assurances given.,. Subsequentl 
rreports of the Director of Public Health showed that the state of district health 
•organizatioim remained unsatisfactory in many respects. 

In 1\fay 1944 the Governor General issued a Public Health (Emergency 
Provisions) Ordinance which gave power to take over the administration of 
health services. No 8t\tion has, however, been taken with regard to the district 
,health organization. The Commission hos recommended that District Health 
~fficers in Bengal should be enlisted in a provincial cadre, public health in 
Bengal being reorganized alon,g the lines laid down in the Madras Public Health 

.Act, 1939. 

F.-HEALTH SERVICES IN BENGAL AND OTHER PROVINCES. 

28. A critical account has been given o£ the defects o£ the medical and pub
'lic health services in Bengal and of their general failure to cope with the situa
-tion created by the famine. We do not wish to imply that such defects are 
peculiar to Bengal or that medical and health services in all other provinces, 
·.faced with similar emergency, would necessarily have acquitted themselves 
rbetter. I11 certain provinces, medical and health services are organised on a 
more efficient basis than the Bengal services; in others they are no£. All 
may deem themselves fortunate in having escaped the severe test to which those 

··cOf Bengal were put. 

G.-DESTITUTE KITCHENS. 

29. Tha methods of feeding followed in the free kitchens hlwe been severely 
··e.riticised. There is no doubt that the quantity of food provided was below 
·normal requirements-it was in fact a starvation ration. Apart from quantify, 
1cthe food was unsatisfacrory in nutritive quality, e.g., in its content of protein 



THE FAILURE TO PREVENT HIGH MORTALITY 14:1 

and vitainins. It was widely stated that the :tn~fa~iliar m.i~ets usually includ
ed in the gruel caused many deaths .. In the d1str1cts ree1p1ents had o~ten t<> 
walk 2-3 miles to obtain their 800 calones or less. The management of k1tchens 
was not always what it should have been; abuse and corruption were far fro~ 
infrequent. 

On the other hand, the supply position during August to November 1943. 
made it difficult to provide a more satisfactory ration. There can be little 
doubt that the fr.:e kitchens run by Government and relief agencies, in spite of 
their shortcomings, did in fact save a large number of lives. Organized on a 
wide scale, they at least provided some food to many thousands o£ starving 
people. Many of the destitutes who made use of them could not, at least at 
the time when they first received relief in the form of food, have tolerated large 
meals. It is probable that most of the deaths ascribed to the inclusion of bajra • 
and other millets in the gruel occurred in destit.utes who were very weak and; 
ill when they came to -the kitchens. In the Circumstances the swallowing of 
badly cooked gruel containing unfamiliar millets might produce intestinal irrita
tion and precipitate famine diarrhoea and death. There is no evidence that, 
this happened in any considerable number of starving destitutes. Those in u. 
less desperate condition are unlikely to have suffered serious ill effects by con
suming grains which are the staple -food of many millions of healthy people iu 
I~d1a. ln other parts of India, healthy rice-eaters ha:ve been able tio take millet& 
Without untoward results, beyond some intestinal discomfort during the iirsii 
days or weeks of the change. In general reports of the ill effects produced by 
thfl gruel supplied by the kitchens seem to have been greatly exaggerated. 

H.-RECOVERY AND THE FUTURE. 

30. If an individual who has suffered :from famine is freed from disease andl 
given the right sort of food, physical recovery is usually rapid and complete. 
1'he rapidity with which starved children retur1;1ed to normal when they were 
properly cared for and given good f0od often astonished relief workers. Th& 
restorative effect of milk was particularly striking. A child admitted into a 
horne in a diseased and emaciated state could be transformed in a few months 
into a healthy nnd happy child, without any permanent physical scars. 

While under ;.;uch conditions individuals could quickly recover from th& 
effects of starvation, it must be emphasized that in general the famine may 
produce serious after-effects in the sphere of public health. 'rhere was 
still much malnutrition among sections of the population in 1944. An impetus 
may have been given to various diseases previously present in BengaL :For 
sorne yea~s tuberculosis has be('n on the increase and the .famine has probably 
hastened Its spread; while we could obtain no evidence on this point, the de
duction seems justified from what is known of the epidemiology of tuberculosis. 
Rala-~zar ma;y. also .have become more prevalent. Again, the famine provided 
malaria paras1tes w1th remarkable opportuniHrs for extending their rooge and 
the malaria probl6m is likely to be most formidl}ble during the coming years. 

31. In the circumstances considerable effort is needed, first to restore health 
to the low pre-famine level, and next. to bring about general improvement~ 
Health conditions in Bengal are likely to remain abnormal until the end of 
1945 or for a longer period and the need for the additional organizations created 
for famine work has not disappeared. :Further it is essential, in the interest of 
future development, that what has been gained should not be lost. We have 
re£errerl to the inadequacy of the medical and health services in normal times. 
No doubt there may be certain hospitals opened during the famine which sre 
now no longer needed in the plfJ,ces in which thay are located, and some of the 
additional health workers employed on special tasks in various famine areas 
may now appear to be super:fluous. But Bengal as a whole needs more hospitals 
and health workers and every effort should be made to turn over the temporary 
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,famine and medical relief organization to the permanent service of the province
l!'or example, 40 military officers were still employed at the end of 194:4 as 
,sub-divisional health officers pending their replacement by suitable civilian cfli· 
.,eers. The military personnel cannot be indefinitely retained and it is important 
.j;hat these posts should not fall vac,ant. The sub-divisional health officers pl"OV·. 

·ed of the greatest value during the famine. It may be added that there are 
$4 sub .. clivil:lions in Bengal and a health officer in each sub-division is a reason-

.. ~ble cbjeetive. ' 
It is not the responsibility of the Commission ip define long-term health 

J)oUci!3s in Bengal. We have recommended that District Health Officers should 
·Come into a provincial cadre because this seems an immediate necessity. The 
reorganization of health and medical services in India is being considered b;y the 
Health Survey and Development Committee, and the report of that Committee 

• will he available to guide the Government of Bengal in the future development 
·of curative and preventive medicine. 

I.-GENERAL APPRECIATION .. 

.32. The Bengal famine resulted in high mortality the basic cause of which 
was lack of food. 'The lethal <Jpidemics of malaria, small-pox and cholera were 

.associated in various ways with the famine and its disruptive influences on 
aocial life. 'l'hE' health situation which arose in 1943 was beyond the control of 
'any health and medical service. The health and medical services in Bengal 
·were, however, unfitted to meet the emergency because of defects in organiza
ttion and inadequacy and inefficiency of staff, and. some of the mortality which 
'occurred could have been prevented by more vigorous and timely measures. 
During the famine period up to November 1943, there was almost a complete 

1breakdown in the health services. In November the atmosphere of defea,tism 
·was partially dispelled and much effective work was subsequently done in the 
·medical and public health spheres. Even· at this laller period, however, there 
·were many unnecessary delays and failures. The story is, in fact, throughout 
•one of belated efforts to bring the situation under control. This is said with 
full understanding of the numerous and formidable difficulties and £u11 apprecia· 
•tioil of all that was eventually done :to o:veroo~e them. 
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1. The diBastrous effect on the population of Bengal of lack of food has been 
described in detail. We shall no:w briefly inquire into the health position in 
the rest of India during the same period. During 1942-4 the food situatiol). in 
~various parts of the country gave rise to anxiety. Local shortages of various 
kinds of food occurred, and districts, in Bombay and Madras suffered from 
·drought and came under the operation of the Famine Code. In general appro· 
priate steps WE'rE: taken by. the governments concerned to prevent hunger and 
{Jatastropbo was avoided. It is, however, important to ascertain whether t.he 
food situation in India otJtside Bengal has had any obvious effect on public 
health. 

A. B.:RTH RATE. 

2. The recorded birth-rate in British India remained steady at about 34 per 
mille from· 1920 to 1940. In 1941 it fell to 32·1 and in 1942 to 29·4. In 1943 · 
there was a remarkable fall to 25·6, a decline being recorded in all provinces. 
()f the major provinces, the largest recorded falls occurred in the following: 

Province Birth-rate 
1938-42 

Birth-rate 
1943 

Difference 
per cent 

-. --- --·----------~--:---,-.------- ----. --------.-.. -----
Bihar 

B11ngol 

BJmbay. 

Punja@ 

Assam 

Un,ited Provir.ces 

28·6 

28·0 

37·2 

40·3 

26·5 

31•5 

18•2 -10·4 

18•8 - 9·2 

29•7 -7··5 

33·0 -7·3 

19·6 - 6·9 

24·9 -6·6 

RelatiYel;y insignificant falls were recorded in the Central Provinces, Madr!J,s, 
O.ri8sa and Sind. 

Sinue population pressure has been held responsible for ail the woes of India, 
a fall in the birth-rate must be regarded as an occurrence of grea~ importance. 
With a population of 400 millions, a birth-rate of 34 per mille would add 
13,600,000 babies to the population every year, while a rate of 26 per mil~e 
would add only 11,400,000 babies. The difference js 2,200,000, which is a 
very substantial difference. To the question whether the fall is a real one 
or a product .o£ statistical omissions and fallacies we can only reply once more 
that vital statistics in India, whatever their inaccuracy, do indicate trends in 
the vital indices. Sources of error remain relatively constant from year to 
year. It can legitimately be concluded that a real £all has occurred, but its 
cause can be only a matter for speculation. Tn Bengal the fall in 1943 cttn be 
largely accounted for by the famine, but that occurring in other provinces is 
les.s easily e~plained. One of the major factors, in certain provinces at least, 
must be recruitment to the army and the transfer of male workers from rural 
to industrial areas usually without their families. If this is the main c:wse, 
it shows how strong the impact of the war has been ·on social life in India. 
There is ·litiile reason to suppose that, outsid:e Bengal, shortage of food hn.s 
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been an important factor in the reduction of birth-rate. 1:hus, a striking fall 
occ:urred in the Punjab, which certainly has not suffered from food shortage_.. 
whwh has; in fact been more abundantly supplied with food than ever before. 
In th~ Punjab there has been heavy recruitment of young men for the army. 
ln Bihar, where considerable industrial development has taken place, the 
recorded fall was greatest. In general no relationship can be elicited between 
the degree of fall in the various J>rovinces and the prevailing food· situation 
during 1942 and 1943. 

B. DEATH RATE. 

3. The deatJ:! rate returned for India in 1942 was 21·2 per mi~le, the lowes~ 
on record. Smce the decade 1911-20, in which the recorded death-

• rate was about 34 per mille, there has been a fairly steady decline, with annual 
:fluctuations. In 1943, ther~ was a rise to 23·4, an increase,. of 1·1 ,per mille· 
over the Hl38-42 average. This is largely accounted for by famine deaths in 
Bengal, but significant increases were reported in Orissa and Madras as 
follows:-

Orissa, • 

¥adra,s • 

Death-rate 

1938-42 

26·8 

22·5 

Death-rate 

1943 

30·9 

25•5 

4. The Punjab sho~ed a rise from 24·6 to 25·4, the main cause of which 
:vas a serious epidemic of malaria. In all other provinces thele was a decline 
m 1943. A fall in the birth-rate must in ordinary circumstances lead to a fall 
in the_ death rate, since infant deaths make a heavy contribution to ·total 
mortality. Thus a rise in the death-rate in ~he age groups above infancy migh~ 
he masked by a reduction in the number of infant deaths. Leaving aside, 
ho":ev~r, possibilities of this nature, it is clear that in the greater part of 
India In 1943 ·no gross deterioration in health conditions, reflecting itself in rise 
in ~he death rate, took place. The famine in Bijapur in Bombay was success
fully handled and there was no abnormal mortality. 

5. The province of Orissa demands more detailed consideration. Orissa is 
a surplus province as regards rice but purchases of rice by agents and merchants 
from Bengal during the free trade period pushed the price almost up to, the 
Bengal level, so that in parts of Orissa, ns in Bengal, the poor could not buy 
enough food. The total recorded number of deaths in Orissa in 1943 was 
233,584, an increase of J 7 .g per cent over the quinquennial .average of 
198,150. In the district of Balasore, bordering on Bengal, the increase in 
mortality was 40·7 per cent: In this district· 1,105 deaths from starvation were 
recorded, but many of the victims were destitutes from B.engal. The rise in 
the death-rate in the province as a whole was due largely to epidemics of 
cholera and malaria, but there was also an increase in the number of deaths 
reported under the head "dysenter:v and diarrhoea·•. During the months 
August to December, 11,194 death~ were recorded as against a quinquennial 
average of 7,563. The Director of Public }[ealth, Orissa, in giving evidence 
before the Commission, expressed the opinion that the increased mortality m 
Orissa in 1943 was due to food shortage, migration within the province, and the 
influx of destitutes from Bengal. Some of the latter died in Oriss-a and more~ 
over they carried with them epidemic diseases which spread ·among the Oriyas. 
An increase in vitamin deficiency diseases was observed in 1943. The Direc
tor of Public Health also laid stress on the poor quality of the diet consumed 
by the b1:1lk of the population in Orissa, even when rice is available in suffici
ent quantiMes. There is a serious shortage o£ milk, fish, pulses, and vegetables, 
and in normal times standards of nutrition are low. · 
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6. Much of the excess mortality in Madras in 1943 can be ascribed to the 
severe cholera epidemic. The relation between cholera and food shortage 
has been discussed in a. previous section. The Director of Public Heal~h, 
Madras, informed the Commission that the cholera epidemic in 1943 spread 
from district to district in the usual manner of such epidemics. The very 
severe outbreak in Malabar waned in August 1943, without any improvement 
in the food situation. He felt that the appearance and spread of the disease 
could be explained on epidemiological grounds without particular reference 
to food scarcity. The famine in the Ceded Districts, which affected a 
large population, was kept under control by the operation of the Famine Code 
and was not accompanied by exceptional mortality. The .economic condition 
of the people in this part of Madras is low even in the years intervening 
between recurrent famines, and in famine years the reduction in malaria inci
dence due to drought may offset other inimical health conditions. Study of 
mortality rates in the deficit district of Malabar, where rice supplies ar.e short 
and the population has been strictly rationed at a low level of intake, shows 
that mortality was well above the average during the first 6 months of 1944 and 
that the increase was most marked in the age groups 5 to 10 and 10 to 15. 
The Commission is not in a position to make a detailed investigation of vital 
statistics in Madras with reference to the possible effect of the food situation 
on mortality. That task is the responsibilty of the Provincial Health Depart
ment. The effect of the food situation on health in Madras (as elsewhere in 
India) requires most careful watching, but at least• it can be said that Madras 
has passed throug\h the crisis of 1942-4 without catastrophic results in the 
health sphere. 

7. No satisfactory. mortality statistics for Cochin and Travancore are avail
able for study. Evidence was present.ed to the Commission in Travancore of 
a fall in the weight of infants at birth and a fall in the weight o£ elementary 
school children, records of earlier years being used as the basis of compari.son. 
It seems probable that under-nutrition and malnutrition are responsible for the 
change observed. Here again it is essential that the health authorities should 
keep a vigilant watch on health conditions and report any evidence of deteriora-
tion. · 

8. In Bihar there were no abnormal health conditions in 1943 and the death 
rate was below too quinquennial average. In 1944 severe epidemics of malaria. 
and small-pox broke out in North Bihar and the serious public health situation 
in this a,rea was ascribed to malnutrition by certain nevvspapers and political 
leaders. The Commission had no opportunity of visiting Bihar to study the 
position. No evidence has however been put before it in support of the view 
that the outbreak of epidemic disease was associated with food shortage and 
malnutrition. 

9. While there 1s no statistical evidence that food shortage had •led to a 
serious increase in mortality outside Bengal and Orissa, it must be emphasized 
that the study of mortality rates is a crude method of inv.estigating the .effect 
of thE: food situation on health. The possibility that the health of certain 
groupH in the population has been adversely affected cannot be dismissed. 
During r.ecent years some sections have consumed" more food than before the 
war. The high price of grain has enabled villagers to pay their dues by selling 
a smalfer proportion of t.heir produce than formerly, and thus retain more for 
their own use. Large groups of workers in industry are being paid high wag.es 
which allow them to increase their intake of food. In some industrial areas 
cereal supplies for workers are heavily subsidized, while in others very substEm· 
tio1 dearness allowances, which more than cover the increase in the price of 
grain, are being paid. On the other hand there are groups whose wages have 

no£ risen proportionately to the rise in the cost of living, e.g., lower middle 
class people in clerical and other occupations. and their health may hnvc 
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suffered through restriction in diet. In a brood survey of health conditions, 
deterioration in one group may be masked by improvement in another . 

. 10. Special reference must be made to the high cost and scarcity of protec
~ive foods such as milk, fish and vegetables. The intake of such foods on 
:the part of the poorer classes in general is lo:w in normal times. Among· 
certain groups it has been further reduc~d by high prices. Lower 
middle class families cannot afford to buy protective foods even in the 
limited quantities to which they were accusto:rood before the war. '!'his is 
bound, in the long run, to lower standards of health and careful investigation 
would probably reveal that some deterioration has already taken place. It is 
of the utmost, importancs that the food problem of India should not be regard-
ed solely as a problem of providing enough cereals and distributing them equi
t~bly so .that everybody gets enough to eat. The objeetive · mus:b be the provi
Sion of a well balanced diet containing protective foods in adequate amounts. 

11. Recommendations.-The Commission recommends that District Health 
Officers should be brought into a provincial cadre under :lihe control of the 
Director of Public Hea1th, for reasons which have been made clear in the 
preceding chapters. With regard to the status and duties of health officers, 
we are of the opinion that. legislation along the lines o£ the JY.(adras Public 
Health Act, 1939, is desirable. We do not !eel it incumbent on us to make 
speeific recommendations about the reorganization of health and medical 
services in general, which includes such questions as the status of subordinate 
health personnel in the districts. The nature of the health and medical 
organization required to meet the needs of Bengal is a problem for detailed 
consideration by experts. We have referred to the Health Survey and Develop
ment Committee which is concerned with the hea.lth problems of India anil will 
deal with provincial requirements and organization in respect of medical and 
health services. We have no doubt that the Governmenh of !Bengal will give 
their full attention to the recommendations of this Committee. 

12. We commend the steps which are being taken to provincialize hospitals 
at district and sub-divisional headquarters.. The sta~e of local hospitals revealed 
by the famine indicates the need for this measure. 

• 

• 

13. Our terms of reference include "the provision of emergent medical 
relief and the emergent arrangements for the control of eP.idemics in 
those areas and in those aspects in which the presen£ syst:em may be 
found to be faulty". These questions have been de alii with in the chapters on 
"D.eath and Disease". We have shown that sa.tis£actory "emergent medical 
reHef'' depends on the existence of a satisfactory organization in normal times. 
This . applies, not, only to Bengal, but to the whole of India. Apart from any 
possible danger of a recurrence of famine, the need for the improvement and .~ 
development of health and medical services in Bengal is indeed obvious. 

14. In conclusion we may add that, whatever future advances are planned, 
~he need for the existing emergency medical and health organization will 
persist until the end of 1945, and possibly for a considerably long,er period. 
We may further point out, that non only should there be no premature re'firench- f 
ment, but that full use should be made of developments during the famine as a 
foundation for further progress. 



PART III 

fOOD ADMINISTRATION & REHABILITATION 
IN BENGAL 

DHAPTER I.-THE SYSTEM OF SUPPLY AND DISTRIBUTION 

A.-SUPPLIES AND PRICES AFTER THE FAMINE. 

L The famine of 1943, ended with the harvesting of :the aman crop in 
December of that year. This crop was probably the largest in the history of 
BengaL The following table shows the acreage and yield of the aman crop 
r.eaped in December 1943, as compared with that of the preceding two years 
according to estimates made by the 0-overnment of Bengal: 

The Aman Crop 
Acreage Yield 

Year (in million (in million 
acres) tons} 

i941 16·91 7•40 
1942 16·21 5•02 
1943 18•18 8•53 

According to these figures the aman crop acreage increased by 1·27 million 
'acres in 1943, as compared with 1941. The figures are, however, not compar
able because the method of estimating the acreage was changed in 1943. As 
we have explained the normal acreage assumed for statistical purposes 
in the past does not agree with the acreage as recorded in the 
£ettlement records and in consequence there has been a systematic under
estimation of the acreage of the aman crop.l We have been told that in 
preparing the estimate for the aman crop reaped at the end of 1943, an attempt 
was made to correct the acreage figures with reference to the figuresc given in 
the settlement records. The revised acreage is, however, still below the settle
ment figure of 19 ·22 million acres and hence we think that probably it is even 
now an under-estimate. We understand that with a view to obtaining accurate 
agricultural statistics the Government of Bengal have recently sanctioned two 
:Schemes: one, a plot to plot enumeration of all crops and the other a random 
'Sample survey of the jute, a-man,. and the lkUS crops. It is proposed to con
tinue both surveys for a period of three years and then to decide on future policy. 
The cost is heavy, being Rs. 43 lakhs in the first year and Rs. 31 lakhs in each 
of the two succeeding years. We trust that as a result of this large expenditure 
.accurate figures of acreage will be obtained. 

:2. As we have said, the aman crop reaped in December 1943, was an 
.-excellent one. During 1944 the supply position was satisfactory and the Govern
·Il1ent of Bengal were able to accumulate, by tlie end of the year, a reserve stock 
of over 600,000 tons of rice and paddy in terms of rice. It is unlikely that 
the whole of the surplus passed into the hands of the Government and if that 

'be so, the carry-over at the beginning of 1945 wa.s in all probability equal 
'to several weeks' supply. The aman crop reaped in December 1944, was no~ 
as good as the bumper crop of the previous year and according to the estimates 
prepared by the Government of Bengal, the yield of the former is less by 1·44 
million tons than that of the latter. It is probable, however, that this reduc
tion will be offset by the increase in the carry-over at the beginning of 1945, as 
compared with that at the beginning of 1944. 

1 Para 9 of Appendix II. 

147 
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3. The bumper aman crop was the principal fac~or in the restoration of 
<'.Onfidence and the fall in prices during 1944. There were also other factors. 
The Government of India undertook the responsibility of providing Bengal with 
a supply of rice sufficient for the needs of Greater Calcutta during 1944. This 
was obtained from other parts of India under the Basic Plan. This arrange
ment was made in order to help in the restoration of normal conditions by 
taking the Calcutta demand completely off t,he Bengal market. In 1943 the 
Calcutta demand had been the largest single disturbing factor in that market. 
Rationing was introduced into Greater Calcutta in 1944. Employers whose em·
p1oyees number a thousand or more, were prohibited from purchasing rice and 
paddy for supply to their employees except through Government. Rice mills were 
brought under control and prohibited from selling rice except to the procurement 
organization of the Government, or under permit, to a limited number of approv-

• ed wholesale dealers. All e.mployers of labour supplying foodgrains to their 
employees were prohibited from having in their possession, excep~ under permit, 
more than two months' requirements of rice and paddy. Consumer stocks were 
limited by an order forbidding any person, other than a producer or a trader 
licensed under the Foodgrains Control Order, holding more than 20 maunds of 
rice and paddy without a. permit. Exports from surplus districts were prohibited. 
A procurement organization was established for making purchases on behalf of' 
Government in order to meet the requirements of the deficit areas, for making 
supplies to employers of labour who were prohibited from making private pur
chases, and to build up a provincial reserve. Finally, 'the organization for the 
geHeral enforcement of food controls was developed during the year. 
. 4. The system of -price control by the fixation o£ maximum prices, 
mtroduced in August 1943, continued during 1944. These prices were success
fully lowered at relatively short intervals. Two sets of statutory maxima are 
now in force in different areas of the province. They are as shown below: 

Price per maund. 

Rice. Paddy. 

Wholesale traders 
Rs. a. P· Rs. a. p. Ra. a. p. Rs. a. P· 
13 8 0 and 14 12 0 7 8 0 and 8 4 0 

Agriculturists 12 12 0 and 14 0 0 7 4 0 and 8 0 0 

On the reaping of the aman crop market prices fell sharply from the abnormar 
levels of 1943. Thereafter they remained fairly steady until about August 1944, 
when there was a further fall. At the end of the year they were approximately 
at the same level as at the end of 1942. 

B.-CoNDITIONs IN THE I:r.rMEDIATE FvTURE 

5. Conditions in Bengal during 1944 were specially favourable in two res
pects. One was the bumper aman crop reaped in December 1943, and the 
other was the special arrangements made by the Government of India for supply
ing the needs (rice) of Greater Calcutta from other parts o£ India. It is neces
sary to realize the exceptional character of these two factors and to be sure that 
food administration in Beng>JJ is so organized, that it will function effectively 
under less ftwour?ble conditions. It is true that there is a tendency :for 'the 
rice acreage to. increase-this may be maintained in view o£ the prevailing prices 
-bull Hi is unlikely tha:t the yie1d per acre of the aman crop during 'the next 
few years will be as high as iii was in December 1943. Again, lean years con· 
t;equent on poor aman crops appear to occur regularly in Bengal. The sequence 
in the past has been 1928, 1936, 1941 and 1943. It cannot be said when the 
nsxt lean year will occur. We may hope that it will be long in coming, but 
it would be imprud·ent to assume that such an event will not happen before-
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imports o£ rice frDm abroad once again become available on the same scale as 
'before the war. 

6. The supplying of rice for Calcutta from other parts of India in 1944 was 
:recognized at the time to be a special arrangement. It has since been decided 
that this arrangement will not continue in 1945, and allocations under the Basic 
Plan will be made to Bengal in the same manner as to other provinces and 
-states, that is, with reftlrence to their actual need for imports. This does not, 
of course, mean that Calcutta will not receive supplies from other parts of India. 
As regards wheat the necessary allotments will be made. In respect of rit>,e the 
'needs of Bengal will be reviewed at appropriate intervals by the Government 
of India, in consultation with the Government of Bengal, and allocations, if 
:necessary, made from the stocks available to the Government of India under 
the Basic Plan. In making these allocations due regard will be paid to any • 
-special circmnstanees arising in Bengal from its proximity to the war zone, as 
well as to the special needs of other parts of India. It is, however, clearly 
necessary that Bengal should make the fullest use of its own resources. During 
194~ n~uch was done towards the improvement of food administration in Bengal. 

- ~atronml? of Calcutta was a major advance. The results of procurement have 
bem;t satisfactory and Government have been able to build up a large reserve 
·Of ~lCe and paddy. But there is still room for improvement in the organization 
whrch has been developed for procurement specifically and :for the enforcement 
of controJs generally, before it can be regarded as adequate to meet more 
di:ffi~ult conditions than those prevailing during 1944. We shall now consider 
the nnprovements required. 

C.-URBAN RATIONING 

7. Apart from Greater Calcutta which includes bhe cities of Calcutta, 
Rowrah, and ·30 other municipal towns, with .a total population of about 4 
millions, the only towns in which a true system of rationing has been introduced 
are Chittagong and Kurseong. In a considerable number of other towns 
"partia:I rationing" s·chemes are in force. These, however,. are not true. ration
ing schemes for, every person, in addition to the ration he draws from Govern
ment supplies, is fre.e to obtain further foodgrains from the ordinary retail shops. 
'There is also no restriction on private trade in rationed foodgrains. What these 
·schemes seek to assure is a minimum ration, generally of 2 seers per adult 
person per week, and even that is not guaranteed, for it is liable to he reduced 
if Government stocks are inadequate. 

8. \:Ve attach great importance to the rationing of the urban population and 
Bengal, in this matter, has lagged considerably behind many provinces. \Ve 
no:te- that aven Dacca, a town with a population of over 200,000, has not been 
rationed. 'vVe recomn1.end that the Provincial Government should undertake as 
rapidly as possible the rationing of every truly urban centre. Many of the 
srnall municipal tow-ns in Bengal are in reality only overgrown villages and 
jnclude within their boundnries a considm:itble amount of agrietJltmal land. 
We do not suggest that these small towns which are, strictly speaking, not urban 
areas, should be rationed. It would not be worth while. What we propose is 
that the rationing of towns with a population of about 25,000 or more should be 
carried out as quickly as possible and that, there11,fter, in the light of the ex
perience gained, a decision should he taken whether towns with a smallAr 
popu]·ation should also be raticmed. 

D.-ENFORCEMENT 

9. The Foodgrains Control 'Order.-We regard this Order as a most importanli 
weapon in the armoury of food administration in Bengal, for it is the only 
means by which the stocks in the hands of traders can be watched and contro11Ad. 
It has, however, not been administered efficiently in Bengal. We consider that 
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immediate steps should be taken to enrorce the provisions of the Order strictly. 
This will ,entail drastic action, for the registers are at present encumbered by the 
names of thousands of persons who are not traders by profession. Originally, 
licences were not granted to new entrants in the trade, or to those who had 
been in business for less than three years, unless the District :Magistrate wa~ 
satisfied that a public purpose would be served by granting the licence. In 
).\fay 1943 when free trade was introduced into the Eastern Region, these 
restrictions were removed and orders were issued that the licensing authority 
"should issue licences freely to new entrants to business and to those who have 
been in the trade, irrespective of the period during which they have been in 
business, provided the applicants are able to satisfy the licensing authority 
that they have made arrangements for carrying on business, and possess storage 
accommodation, and have an <"office where accounts will be kept and burliness 
;transacted". We understand that this step was taken because of the great need 
for obtaining the maximum amount of supplies from outside the province. The 
result was the issue of thousands o£ new licences. In one district -which a, 
Member of the Commission visited, out of 3,500 licensees over 2,000 had not 
submitted any return for many months. In these conditions efficient adminis
tration is impossible. We consider it very important that drastic steps should,; 
be tttlren without delay to restore order out of this chaos. 

10. Emba:rgoes.---.,The enforcement of embargoes round surpfus districts pro
hibiting the export of rice and paddy, except under permit, presents special 
difficulty in many parts of Bengal because of the large number of rivers and 
khals. Control of transport by rail and river steamer is a simple matter and1 

that of movement by road does not present great difficulty. But the control 
of country boat traffic, when that traffic, as in Bengal, travels by innumerable 
rivers and hhals, throws a heavy burden on the, administration. There is little 
doubt that cordons round many of the surplus districts are not effective because 
the country boat tmffic is not properly contr@lled. And yet procurement wilT 
suffer unless these cordons are enforced strictly. A large staff is essential but 
an increao;e in staff will not of itself solve the problem. The staff, particularly 
t~e supervisory staff, must also be provided with adequate transport, f,hat is-, 
with launches, if success is to be achieved in controlling country boat traffic. 
I? the riverine districts of Bengal, launches are just as essential for the effi
cwncy of administration as are motor cars in areas where communication is by 
r9ad. We realise the difficulty of obtaining launches for the civil administra
tiOn under conditions imposed by the war, but we trust that it will be possible
for arrangements to be made by which a reasonably adequate number of launches 
are made av!l'il~ble to the Government o£ Bengal. It should then be possible 
for the Provmcral Government to enforce these cordons effectively. 

E.-REQUISITIONING 

11. We attach great importance to requisitioning. We consider it essential' 
'that Government should be prepared to undertake requisitioning as and when 
necessary, whether from traders or from producers, if the flow of supplies is not 
maintained by voluntary sales. If it wer~e practicable to adopt in ;Bengal mono· 
poly procurement schemes on the lines of those in force in Bombay and Madras, 
requisitioning as a separate measure would be unnecessary. The compulsory 
sale of the levy quota in Bombay and the assessed surplus in M;adras is a form 
of requisitioning. It is Lhe impracticability of adopting such schemes which 
makes requisitioning in Bengal a matter of such importance. 

12. One point should be made clear at this stage. When we speak of requi
l!itioning from the producer we are not thinking of requisitioning from the 
cultivator who has a small sUrplus over and above his own need-s. That, we 
regard as not only impr101cticable but also dangerous. The compulsory purchase 
of the surplus of such a producer is only possible where means exist for making 
a reasonably correct estimate of the crop he has reaped and of the needs. of 
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himself and his family. In Bengal the agency for making such an assessmen~ 
does not exist. What we contem_2·late, therefore, is not the requisitioning of 
the surplus of the small, but of the large cultivator. In practice, requisitioning 
will be limited to holdings with an acreage above a prescribed minimum. 

13. If requisitioning is _to be successful it must be prepared for in advance. 
This is particularly necessary in Ben!Sal where, o~ing to the absence ?f villa?e 
records and a village revenue establishment, partwulars are not read1ly avml
able as reg::trds large cultivators. We understand that the. District Enforcement 
Sta.ff has been directed to collect information, but, so far as we could learn, little 
progress has been made. It is important that plans for requisitioning should be 
kept in readiness. What is required is a list of large cultivators so that, should 
requisitioning become necessary, information will be ready at hand as regards 
potential "hoarders". It will be impossible to prepare these lists in secret and 
we think it would be a mistake to attempt to ma.intain secrecy. If Government 
are prepared to undertake requisitioning it is desirable that the public should 
not be kept in ignorance of Government's policy and should realise why requisi
tioning may be necessary. Like every other activity of food adn1inistration it is 
essential that the policy of requisitioning should have the support of public 
opinion. Only then can it be successful. The hoarder must not be in a position 
to rely upon public sympathy. Public opinion must make him realize that 
hoarding grain is anti-social. Indeed, the more village opinion condemns the 
holding up of stocks the less need there will be for requisitioning. We attach, 
therefore, importance to propaganda directed to explaining Government's policy 
in regard to requisitioning. 

14. Although occasions may occur in which requisitioning on a wide scale 
may be necessary and indeed imperative, we trust that these will be rare or 
absent. We regard general requisitioning as an extreme measure that should 
be resorted to only in a grave emergency such as that arising from an excep
tionally ,poor crop. On the other hand, we regard individual requisitioning as 
part of the normal procedure of procurement, that is to say, as a measure which 
should be taken whenever, in an area, the flow of grain to the markets is 
slowing down owing to large cultivators holding back their stocks. This policy 
has been adopted with success in other provinces, for instance in the Central 
Provinces and Madras. In the main rice producing areas of Madras, as in 
Bengal, procurement normally depends upon voluntary sales by the cultivators. 
Usually, no difficulty is experienced during the months immediately following 
the harvest. Later in the year, however, the flow of grain slows down and 
at such times the Grain Purchase Officers have been authorized to resort ·to 
reqursitwning. We understand that requisitioning,. or even the thr~.at of 
requisJtioning, of the surplus stocks of a relatively small number of individuals 
usually has the desired effect. The practice is that the cultivator whose grain is 
requisitioned is given the option to enter into a voluntary contract for the sale 
of his surplus withip a reasonable time after the service of the requisitioning 
notice. This procedure has worked satisfactorily and, in the large majority of 
cases, the cultivator sells his grain voluntarily and compulsory acquisition proves 
unnecessary. 

15. We understand that the Bengal Government are considering a proposal 
that the large cultivator should be brought within the scope of the Foodgrains 
Control Order. We support that proposal. Although we have recommended 
,that ~ists _of large cultivators. should be prepared, we recognize that their pre
paratiOn, m the absence of village records showing the areas held J)y inaividual 
cultivators, will not be such a simple operation as would at first sight a.ppear. 
Extensive and intensive inquiries will be necessary and if the lists are to be 
accurate the work of the staff engaged on the inquiries will require close super
vision. Finally, even when the lists have been prepared it will be necessary, 
prior to the issue of requisition notices, to decide which cultivators have hoarded 
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their stocks. This will necessitate further inquiries. There is an administra-
tive advantage, therefore, in a procedure which places upon the large cultivator 
the duty o£ submitting returns. It is also possible· that an obligation to 
submit ret-urns may of itself discourage him from holding back his surpl)Js grain. 
He will realize, provided there is an adequate inspection staff, that he is under 
continual observation. Again we understand .that .the large cultivator is some
limes also a trader and that, by reason of being a producer, he evades the 
provisions of the Foodgrains Control Order. We recognize, of course, that the 
number of cultivators who are required to submit returns should not be un
wieldy. It has been suggested that the numbers would not be too large if a 
limit of 25 acres was adopted, that is to say, if those who cultivate 25 acres or 
more of land were brought under the scope of the Order. 

16. Requisitioning of stocks may be necessary not only in the case of the 
large cultivator; action may also have to be taken _against the trader. Bu~ 
such action will not be possible, except in a haphazard manner, unless up-to-date 
records of stocks are maintained. This can only be ensured by the efficient 
administration of the Foodgrains Control Order to which we have already referred. 

]!-,.-RICE MILLS 

17. nice mills consti~ute a most important part of the procurement 1llachine, 
for they form "bottle necks" through which paddy, except in so far as it is 
hund-pounded, passes in order to emerge as rice. Their efficient use in procure
ment schemes therefore is of .the greatest importance. Tn Madras, Bombay, and 
the Central Provin0es rice mills are under official control. We were not able to 
visit the rice-producing· areas in Bombay and the Central Provinces, but from 
wnat we heard from official as well as non-official witnesses, we are satisfied :that 
the system of offieial supervision has been a success in those provinces and that 
the co-operatior1 oJ the rice millers has been obtained. In Madras we were able 
to visit two of the important rice purchasing centres, Bezwada and Tanjore, 
and had the opportunity of acquainting ourselves with the working of the system 
in that province. There too official control has operated with ease and success. 
The main rice surplus areas of Madras are in the north and south deltas and 
comprise seven districts which are well supplied with rice mills. Practically all 
the pmeh?lBm; by the official purchasing agents, Grain Purchase Officers, are 
lnf•(le from the mills in these districts. 'rbe Grain Purchase Officers, who are 
selected Deputy Collectors belonging to the Provincial Service, are five in 
number aml each is in cha.rge of a separate area. During the period December 
1942 to October 1943, the purchases made by these officers amounted to 721,000 
tons, and during the ten months from November 1943 to August 1944, to 700,000 
tons. The staff employed is not large and consists of 5 grain Purchase Officers, 
5 Grain l'vfovement Officers, 29 Tahsildars and Deputy Tahsi~dars, 66 Food 
Inspectors, :Marketing Assistants, Grain Purchase Supervisors, etc., and 166 
Clerks. · 

'l'he cost to Government is very low. At the Bezwada centre the cost (exclud
ing pension~) is about 3 pies per maun,d of rice purcha-sed, while that at Tanjore 
is only about 1 pie per maund. Again, milling charges are not high, being 
about 11 annas a maund, including profit, in the southern delta, and about one 
anna less in the northern delta. The mills are closely supervised by the Grain 
Putchase Officers' st-aff throughout all the milling processes in order to ensure 
that, quality is rnaintained and the under-milling order complied with. 'T..l.J e 
visited severr:tl of the mills and found rice, both in store £tnd in the course of 
production, to be of good quality. We understand, however, that at an earlier 
stage the quality of rice obtained from the mills and distributed by the Grain 
Purchase Organization, left much to be desired. 

18. An important feature of the scheme is the manner in which storage 
d1fficulties have been avoided. Monthly quotas are allotted to defioit districts, 
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,certain Indian S~ates, the Defence Services, and the Railways, and are distri
buted among the Grain Purchase Officers. Each of these officers, therefore, 
knows the monthly demands which he has to meet and regulates his purchases 
irom the mills accordingly. Deficit districts are supplied by merchants selected 
by District Officers and these merchants are also allotted monthly quotas. The 
merchants apply to the Grain Purchase Officer and deposit the cost of the rice 
in advanc.e. The Grain Purchase Officer arranges with a mill for the delivery 
Df the consignment at the despatching point where it is inspected by the mer
·chant. The miller is paid after the n1erchant has accepted the consignment. 
The same procedure is followed as regards purchases for the Indian States, the 
Railways, and the Defence Service;;;. The Grain Purchase Officer accepts no 
l'esponsibility for transport but he keeps the railway authorities informed o:t 
probable despatches and assists the exporting merchants as far as possible. The 
:system has worked successfully. Storage accommodation, beyond that provided 
by the mills, has not been found necessary and the demands for transport have 
·been spread out uniformly throughout the y.ear. 

19. In Bengal, rice mills are under the control and supervision of the Chief 
Agents and it is they who are responsible for the inspection of the milling pro
cesses, for taking delivery of the rice and for making payments. The Bengal 
Rice Millers' Association gave evidence before us and it is clear from what they 
told us that the rice millers are suffering under a sense of grievance. They said 
quite frankly that they object to being placed under the control of other members 

.of the trade, that is the Chief Agents. They urged that if the rice milling in-
dustry must be controlled by the 8tate, control should be exercised directly 
through Go>~ernment officials and not through private firms. '.rhey reg:1rded this 
,as a matter of principle and maintained that the prese}Jt system was bound to 
lead to friction and misunderstanding. It is ""ssential that the full co-operation of 
the Bengal rice millers should be obtained and, after our visits to other provinces, 
we have no hesitation in recommending that Bengal should, as regards the 
,control and supervision of rice mills, fall into line with other provinces. \Ve 
re~;~lize that the Bengal Government fear that Government oftieers vvill not be 
ilble to d.eal with the rice miller as efficiently as the Chief Agents have done, 
but if Government officers in other provinces are able to accomplish this task 
with success we see no reason why Government officers in Bengal should not be 
able to protect Gov.ernment interests and at the same time deal fairly with the 
mills. The rice millers made no complaint against the Chief Agents indivi
,dually. It is of course possible, indeed probable, that their vic'.vs are influenced 
by ciruumstances in which, rightly or wrongly, they feel that they have not 
had a fair deal at the hands of the Chief Agents. We realise that personal 
differences between the mlllem and the Chief Agents may have strengthened the 
former's view in favour of direct relations with the Government instead of 
through the Chief Ag.snts. But, quite apart from the possibility of individual 
cases of friction and misunderstanding, we take the view that the proper course 
is for the mills in Bengal to be brought directly under official control. As we 
have said, we see no reason, in the light of experience in other provinces, why 
officials in Bengal should not be able to exercise efficient supervision and control 
.over rice mills. 

20. In relation k; the ;;:!~e nf the ~rop, th·,; mtmber of rice mills in Bengal is 
sr.oa1l as compared with that in Bombay, Madras, the Central Vrovinces, Sind, 
and the Punjab. Fmtbm·, in Bengal the mills are unevenly distributed. The 
surplus rice districts in West Bengal are well provided with mills and a large 
number are concentrated in and around Greater Calcutta. On the other hand, 
~the majority of the surplus districts in East and North Bengal are badly provided 
with mills. For instance, Khulna has only nine very small mills, and Jalpai .. 
gm'i only seven, of which only one has a capacity of over 500 mannos a clay. 
Baka.rganj, another heayy surplus district in East Bengal, has 64 mills but only 
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12 have a capacity of over 200 maunds a day. We understand that the Bengal 
Government are considering a proposal for the better distribution of rice mills 
either by ~he transfer of existing mills or by the erection of new ones. We 
ngree that a better distribution of mills would be advantageous from the point 
of view of procurement. There is one point, however, to which special atten• 
tion should be drawn. Hand-pounding of rice is a village industry of consider• 
able importance in the rural economy of the province. Roughly one half of 
the market supply is dehusked by manual labour in the villages. We attach, 
importanc~ to the maintenance and extension of village industries. Hand
pounding of rice is a small industry specially suited to rural conditions in, 
Bengal; it provides employment for a large number of landless persons and 
serves as a subsidiary means of livelihood for the smaller cultivator. We-

• accordingly recommend that in any plan for increasing the total output of 
milled rwe as opposed to one for redistributing existing mills, the existence Q! 
this important village industry should not be overlooked. 

G.-MONOPOLY PROOUHEMENT 

21. Schemes under which :the producer is required by law to sell the whol0· 
or a part of his surplus grain to Oovernment are in operation m s~veral of the 
provinces and states in India. An otlicer of the Food Department of the 
Government of India, who recently made a tour of the provinces and states in 
which "monopoly'' schemes are in operation, has made the following obser
vations in his report:-

"It is interesting and important to observe that in those areas which have
gone forward towards a Government monopoly, there is not one single
instance where any doubt is felt that the basic principle is right. In no case 
is th~re any thought of withdrawing even to a minor degree. On the contrary, 
the tendency is quite the reverse and in virtually every case the determined 
policy is to go forward to make the monopoly more complete.'' 

\Ve visited several provinces and states in which "monopoly" schemes are 
in force and our inquiries point to the same conclusion. Where such schemes 
o.xist they appear to be working on the whole satisfactorily, though no doubt 
they will be further improved as experience is gained. The advantage of 
"monopoly'' procurem.ent is that it enables the aut•horities to ensure a morfl 
<>.Qui table distribution of th0 available food resources. We shall now describe the
~;chemes in operation in the Madras and Bombay Presidencies and then decide, 
in the light of conditions in Bengal, whether they are suitable for introduction 
into that province. 

22. Bomba.y.-The failure of the voluntary system .. ~Up to the spring 
of 1944 procurement operations in the Bombay Presidency depended upon 
voluntary sales by the producer. During 1943 District Officers made purchases 
locally. Purchases were, however, not, on an extensive scale and in the autumn 
of that year the Provincial Government came to the conclusion that if black 
markets were to be eliminated and the food resources of the Presidency equitably 
distributed it was essential that a more extensive scheme of procurement should 
he adopted. They, Lherefore, nnnounced their intention to purchase 10 per 
<lent of the millet production and 25 per cent of the rice production. The 
scheme was of a "voluntary" character and cultivators were under no· obliga
tion to sell any portion of their produce to Government. The scheme was only 
partly successful and the quantity procured fell short of the target figure. This 
was attributed to lack of co-operation on the part of the big landlord and the 
large cultivator. The ... failure of this scheme led the Bombay Government to 
adopt in the spring of 1944 a scheme of monopoly of purchase and distribution. 
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23. The Bomba~ Monopoly Scheme . .......,The main elements of this scheme are......, 

(a) a compulsory and graded levy from the cultivator of a portion of his
surplus grain; the levy quota must be sold to Government; 

(b) a Government monopoly of purchase of whatever the cultivator sellE~o 
over and above the levy quota; 

(c) strict control over movements; and 
(d) a Government monopoly of distribution in ail rural and urban areas. 

In 1944 the scheme was introduced into three districts. In spite of certain: 
difficulties experienced in its actual working, it was considered to have worked, 
successfully and it has been decided to extend the scheme, subject to certain 
!J!Odifications in the method of calcul'ating the levy, to all areas in the province 
where rice is not the predominant crop. 

No private trade in a monopoly foodgrain is allowed except that the producer 
is permitted to sell, within the village, retail quantities for the bona fide con-
ilumption of the buyer and his family. All movement beyond the village 
boundary is prohibited except under permit. Government is entirely respon·· 
j;lible for distribution and both rural and urban areas are rationed. In the rural. 
areas family ration cards are issued to those who have no stocks and those 
whose stocks are inadequate to last them till the next crop is reaped. Rations 
are drawn from controlled shops, and in the rural areas these shops are so, 
situated that no villager has to go more than 5 miles for his supplies. 

The District Officer, with the assistance of the revenue staff-this has been 
strengthened considerably-is in charge of the pr.ocurement and distribution" 
operations. In most districts purchases are effected by Government offic.ers 
directly from the producer. In some districts, however, co-operative societies. 
are entrusted with the task of making purchases and in others, traders ar<~ 
employed as purchasing agents on a commission basis. 

Under the system of land revenue administration in Bombay, complete and: 
up-to-date records are maintained by the village accountant for each village and: 
it is primarily on the basis of these records that the levy is calculated. The 
prices paid by Government for the grain purchased from the cultivator are fixedi 
and remain in force for the whole crop year. 

24. Madras.-The District of Malabar is a heavily deficit area in regard to 
rice, the staple foodgrain. Formerly it drew a larg.e proportion of its supplies 
from Burma. The Madras Government have not been able to supply rice to 
the full extent of the needs o.f the district and in order to ensure a satisfactory 
distribution of the total supplies available from internal and . external sources, 
a scheme of monopoly of purchase and distribution was introduced i!l the dist
rict in October 1944. The main features of this scheme are two. First, the· 
cultivator is required to sell the whole of his assessed surplus, not only a pro~ 
portion of it, as in Bombay, to Government at the notified price, and secondly, 
the entire population of the district is rationed. 

No priva.te trade whatsoever in monopoly foodgrains is permitted and all 
movement beyond the village boundary is prohibited. In view of the shortage of 
supplies, the ration has been limitPd to 12 ouncec; of foodgrains per adult 
per day instead of the normal figure of 1 lb per adult, per day. This standard' 
of 12 ounces has also been adopted for the purpor,;e of determining the quantity 
which the producer is allowed to retain for his own consumption.! As in Bombayc 
'the District Officer is in charge of procurement and distribution. Purchases 
nre, however, not made by Government officers but by local traders acting as 
government agents. The distribution of foodgrains to the licensed retailers. 

llt is understood that this amount has recently been increased. 
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is also made by approved local traders. '£he assessment of the surplus with 
each producer is made hy the village accountant under the supervision and 
direction of the district revenue staff. The prices paid to the cultivator for his 
eurplus produce are fixed qy Government. 

25. For the successful working of a monopoly scheme on the lines of those in 
:.force in Bombay and Madras, it is imperative that Government should posse8s 

an agency which can (a) prepare a. reasonabLe and accurate assessment of the 
flrop rea.ped by each cultivator; (b) can purchase and collect the quota due from 

·each cultivator or in the alternative, supervise and, if necessary enforce the 
~Male of that quota to approved purchasing agents; and (c) can undertake the 
distribution of supplies to the whole population other than those who grow 
.sufficient grain for their own needs. In B@mbay and Maelras (and in other pRrts 

·of India where similar monopoly schemes are in operation), the foundation for 
1.l1is agency exists in the form of a highly developed revenue administration . 
. As we have explained in Chapter II, this administration consists of, nrst a 
r.evenue staff in each village or group of villages charged with the maintenal'we 
nf village records, and secondly, a staff of revenue officers whose duty it is to 
Bssist, supervise, and control the village staff. There is no such staff in Bengal, 

·nor can it be brmJght into being within rt reasonable time. Its recruitment and 
r-raining would certainly be a matter of years, and we are of the opinion that any 
fl.ttempt to improvise su.ch a staff within a short time would result in failure. 
Tt is not only a question of appointing and training th011RRnds of officers. The 
~:ubordinat.e revenue stnff in the provinces of Bombay and Madras has been in 

•.existence for many years and possesses great influence nnd anthorit.y among the 
villagers. But that influence nnd authority cannot be acquired itl a day. And 
finally there is the question of cost. The charge would be a very heavy one. 
We see no prospect, therefore. of the successful introduction into Bengal of 
monopoly schemes of purchase on the lines of those in operabion in the 
,provinces of Bombay and Madras. 

26. In Orissa, and the Central Provinces am1 Berm·, schemes are in operation 
which, while they do not require the producer to sell the whole m· part of his 

'surplus grain to Government, create in favour of Government a limited 
monopoly of purchase over the marketable surplus, that is, over that pa.rt of 
the crop which the produeer brings for sule to thLl market. Under these 

·schemes, as in Bongul, sales hy the producer are voluntary. Where they 
·differ from the Bengal system is that Governmcmt acquire not only a monopoly 
·Of purchase of all the rice produced by the rice mills but also a limited mono
poly over that part· of the marketable surplus which does not pass through the 
mills. We· shall now describe these schem.es and then consider whether they 
are suitable for introduction in Bengal. 

27. Orissa.-The scherne which ha,s been in operation in Orissa since the 
l1a.rvesting of the rice crop in 194.3, nims at directing the flow of all rice and 
yJaddy sold in wholesale quantities into the hands of Government. It has three 
'3Ssential features. First, the prices of rice and paddy which the producers are 

, entitled to demand and receive, have been fixed for the whole o£ the crop year. 
Secondly, purchase or sale by any person, whether a cultivator or n:ot, of any 
quantity of rice or paddy exceeding 10 maunds in any one transaction has 
been prohibited unless ii be by or to a Government agent.l Thirdly, no person 
holding a licence under the- Foodgrains Control Order is entitled to l1old a 
stock of more than 100 maunds of rice and paddy at any one time unless he 
is an agent or a sub-agent of the Government.l The object of the exemption of 
the purchase and sale of quantities up to 10 maunds in a single transaction is 
to enable purchas.es and sales to continue unhampered at the small village 
markets and elsewhere as an essential part or the syst,em of distribution in the 

1It is understood that these limits have since been reduced, 
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province. Purchases are made by agents selected from the trade. Each agent 
makes purchases in a definite area and in order to bring the purchasing agency. 
within easy reach of the cultivator, the ag.ents have been encouraged to appoint. 
sub-agents. The agent is responsible not only for the purchase of foodgTains 
but also for custody, packing, and safe storage. Purchases are, as far as. 
possible, spread over 8 months of the crop year. The District Offic.er is in 
charge of all the operations. \Ve understand that this scheme has been on the 
whole successful and that the target, figure, which includes a provincial reserve, 
has been achieved. 

28. The Central Provinces.-In the rice producing areas paddy is brought~ 
to the mills and rice to the markets bv the small trader and to some exten£c 
by the primary producer. Paddy is eitl1er sold outright to the miller or, after· 
being milled on a commission basis, is sold in the market. In other areas 
where mills are few in nmnber, hand-pounded rice is also sold in t"he market. 
Under normal conditions, rice in the markets is bought partly by local retail 
dealers but chiefly by the larger dealers either for .export to the consuming 
areas, or resale to other dealers for export. The millers are frequently wholesale· 
traders and exporters, but in certain areas they sell their rice in the main 
markets. Normallv therefore it is either at the mills or at the market that rice· 
passes into the han'ds of the Iarg·e wholesale dealer and it is at this point that the· 
Government monopoly of purchase normally comes into operation. The actual 
sanction by which this monopoly is effected is by an order under clause 4 of the 
Central Provinces and Berar Foodgrains (Control of Distribution) Order prohi
biting any person from selling rice at places specified in the Order except to' 
Government or their agents. The monopofy extends only to rice and not to 
paddy. 

When the scheme was first introduced, it was found that, on the issue of an• 
order giving Government the monopoly of purchas.e at an established market, 
sellers, in order to avoid selling to Government at the controlled price, trans-· 
ferred their operations to places outside the declar-ed markets. To prevent this' 
evasion these places were treated as market equivalents and an order passed· 
prohibiting saLes at these places otherwise than to Government. The number 
of such places declared as market equivalents depends upon local circumstances. 
If rice is not flowing freely into the markets (or the market equivalents), re-· 
quisitioning of paddy from the cultivator is resorted to without hesitation. 
Purchase prices are fixed on the basis of delivery at railhead, and for purchas,es; 
in the interior vrices are reduced by the differential necessary to bring ~he grain 
to railhead. Variations are also made to allow for differences in quality. A 
large number of agents drawn from the trade (including the millers) are employed 
in making purchases. Agreements are entered into with the agents by which 
they bind themselves to act as Government ag.ents only and not to trade inde
pendently. The functions of tho agents are to pay for the rice, take delivery 
of it on behalf of Government, bag it, weigh it, mark the bags, and transport: 
it to Government warehouses. The agents work under the close supervision 
of Government officers. A Food Inspector is always present at the time a 
purchase is made either in the market or at the mill and if there is a difference 
of opinion betwe,en the seller and the Food Inspector as regards the quality of 
the rice, the matter is referred to the local Food Officer whose decision is final. 
The scheme l1as worked snccessfnlly in the surplus rice districts of the 
Chl1attisgarh Division. 

29. An .essentia! feature of the schemes in force in the Central Provinces and 
'}rissa is that Government purch8ses are made at fixed prices. We do not, 
however, regard this as a serious objection to the iiitroduction of similar schemes 
in Bengal. Heductions in the ceiling prices at relatively short intervals were 
necessary .:turing J944 in view of the abnormal prices prevailing at the end of 
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1943. Prices have now (the beginning of 1945) reached a more reasonable level 
and it seems to us that the ~ime has come when it is not only poss1ble but also 
-desirable for Bengal to adopt a more stable price policy. Other provinces have 
. followed a policy of maintaining a uniform price level for as long a period as 
possible. In Orissa prices have been fixed for both rice and paddy for the whole 

·Of the crop year and in Madras, the Central Provinces, and Bombay, prices have 
been maintained at a steady level over a long period. It is clearly desirable 
that the cultivator should be assured that Government have no intention of 

forcing prices down to an unduly low level. :Further, it is essential that the 
.acreage under rice should incr.ease rather than decrease, and this can only be 
.ensured if the cultivator is assured of a reasonable price for his gTain. It is also 
:to the advantage of the rice miller to know that prices will remain steady. 
Apprehensions that pric.es may fall must inevit·ably restrict his purchases of 

• ,paddy and, in consequence, his outturn of rice. Again, a st.able price will make 
·Government relations with the miller easier. We accordingly recommend 
,-tha.t the prices at which purchases on Government account will be made, should 
be :fixed for as long a period as possible. We would prefer that this period 
·should correspond to the crop year but, if that is not possible, we suggest that 
it should be for at least six months. We also consider that the prices should 
not be kept secret. It is desirable that the cultivator, the trader, and the miller 
t3hould know the prices :fixed by Government for their purchases. 

30. We now return to comdder whether t>he sch<nnes in operation in the Ceo
tral Provinces and Orissa are suitable for introduction in Bengal. In, the Cen
·tral .Provinces monopoly purchase by Government extends to rice and not to 
paddy. It will not be possible to maint.ain this distinction in Bengal, except 
perhaps in a few districts which are well supplied with rice mills, because the 
procurement organization purchases large quantities of paddy. No difficulty, 
'however, should be experienced in extending the monopoly to paddy. But it is 
-doubtful whether the f!ystem in force in the Centra-l Provinces is suitable for 
adoption in all districts in Bengal. We have in mind the districts in which 
·commuuication is mainly by water. In these areas, rice and paddy are largely 
bought and sold by merchants who move about. in boats. To Ill large extent the 
boat is the market, and much of the grain is not brought to an established 
market as in tl;lc Central Provinces. In these conditions, it would be difficult to 
prevent evasion of orders prohibiting the sale of rice and paddy at markets or 
market "equivalents", to persons other than Government agents. 'rhe only way 
to prevent widespread evasion would ho by full monopoly. '!'his we consider 
impracticable. Bt.ngal has not the administrative machinery for full monopoly 
procurement, nor do we regard the establishment of such an organization a prac
tical proposition. :Full monopoly purchase also implies full responsibility for 
distribution. And here agfl'in, we do not consider this practicable. Subject, 
howevel:', to the reservation as regards districts in which communication is mainly 
by water, we are of opinion that the system of monopoly procurement in force 
in the Central Provinces may prove suitable for adoption in Bengal. As regards 
the scheme in operation in Orissa, we do not anticipate that any insuperable 
difficulty will be experienced in introducing a similar scheme jn Bengal. 

31. "\Ve are of opinion that Bengal should advance towards the monopo~y 
ideal. We therefore recommend that the schemes in force- in Orissa and in the 
Uentral Prov1nces should be studied with a view to the introduction of a- system 
of monopoly purchase as an experimental measure in a selected district or dis
tricts in B'engal. 

H.-THE PROCUREMENT MACHINERY 

32. The procurement organization which was set up at the end of 1943 and 
was in operation during 1944 consi<;ts of 

(i) a Purchasing Board, and 
{ii) four sole purchasing agents, called the Chief Agents. 
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'l'he .l:'urchasing Board, the functions of which are of a purely advisory; 
'i:lharacter, consi§ts of the Commissioner of Food and Civil Supplies, who acts as 
its Chairman, one representative of, the Railways, two representatives of the 
{)hambers of Commerce, and the four Chief Agents. Its duty is to advise Gov
ernment 011 questions of policy such as the price at which purchases should be 
made, the quantities to be purchased from time to time, and the areas in which 
;purchases should be ffccelerated or retarded. Four firms of standing have been 
appointed as purchasing agents, and districts, in which they conduct their buying 
<Operations, have been allotted to each of them. Their purchases are made a~ 
prices fixed by Government, on the advice of the Purchasing Board and the 
:methods of buying are through rice mills, through sub-agents appointed from 
among the local rice and paddy dealers, and directly through local dealers, co· 
.opera.tive societies and cultivators. T1iis system WffS in operation t.hroughoui 
~\;J44. 

33. It will be recalled that a substantially similar procurement organization 
was set up on two occasions during 1943 and the agency employed for making 
iJUrchases under the ''deniffl" scheme was of the same t~pe. We have explained 
in an earlier chapter our view that this type of organization is not suitable for 
.procurement in conditions of shortage.l In saying this we are not criticizing the 
,manner in which any of the chief agents performed his functions during 1944 . 
.As we have said, procurement, in that year was successful-more successful than 
was expected during the early part of the year. Government were able to pur
'chase over one million tons of rice and paddy, and at the end of the year had 
,built up a reserve of over 600,000 tons. The success of the year's operations 
~e:f:lect the success with which the Chief Agents carried out their tasks. The point 
we are considering is the suitability of this type of purchasing organisation in 
more difficult conditions when measures of coercion may be necessary in order to 
maintain the flow of grain. At first it might appear that a commercial firm with 

.. experience in the buying and selling of foodgrains would be a more suitable 

.agency than a purc~asing organization manned by officials. This, however, has 
not been the experience of the large majority of the provinces. Madras, Bombay, 
·Orissa, Bihar, United Provinces, the Central Provinces, and the Punjab, h:we 
.all preferred an official agency and, as we have pointed out, even more significan~ 
is the fact that when a change has been made, it has been the substitution of 
.an official for a trade agency. 'rhe result of this experience, combined with the 
t'failure of the "private" agency in Bengal in the difficult times of 1943, offer 
lessons which, in our opinion, should not be disregarded, and are conclusive. 

34. We would briefly summarize the reasons for our preference in fll'Vour 
~of an official purchasing agency in the following terms:-

(i) The system of agents selected from the t.rade raises a problem of selec
.tion. It gives rise to jealousy and friction which 0ften lead to difficulties for 
~he agent actually chosen. Such jealousy and friction hinder co-operation 
·between th<3 Government and the trade, which is so important for the success 
of control measures. The views expressed by the Bengal Rice Millers' Associa
tion, to which reference has already been made, are relevant as illustrating this 
rpoint, 

(ii) It is important that the procurement. agency should have the full suppod 
and co-operation not only of the local traders and the rice millers but also of 
public opinion generally. This is particularly necessary when the flow of grain 
into the market shows signs of slowing down and pressure has to be brought 
to bear on the producers and local traders to part with their grain. The public 
does not readily believe that privnte firms are imbued with a spirit of public 
.service and the more difficult procurement conditions become, the more ready 

lPart I, Chapter X, Paragraphs 29 to 32. 
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the pub!iq is to assume tha-t their object is gain at the public expense. It is
just at t;,fie stage when coercion is necessary that lack of confidence in the privat& 
agency ma,y gather momentum and prove very embarrassmg. 

(iii) '!'here is a fundamental difference between normal trading and the pro· 
curement of supplies on behalf of the Government. The latter in the last resort 
must depend on coerciott, in the form of requisitioning. Requisitioning involves. 
t.he use of legal powers which must, be entrusted to responsible state officials and 
not to private individuals. lt can be undertaken more effectively, and with less 
risk of misunderstanding as to its neces~:;ity in the public interest, by officers 
who are part, of the official purchasing agency than by officers who are normally 
outside the procurement organization and are occasionally called in to support 
the operation of that organization. 

{Iv) 'l'htl continuity of an official agency is assured though individual officers, 
may change. A system of agents chosen from the trade, on the other hand, 
involves danger of Jack of continuity. For, should a Chief Agent retire for any 
reason the benefit of his experience and organization in the areas allotted to· 
him is lost and procurement m_ay suffer while a new organization is establish-
ing itself and acquiring familiarity with the work involved. · 

(v) It has been found necessary to buttress the present, procurement organiza
tion, in Bengal by a Government establishment, parallel with that of the Chief 
Agents, for the purpose of supervising and assisting them. Originally, provi
sion was made for a staff of 7 Regional Deputy Directors, one Additional Deputy:· 
Director, 37 Assisi;ant Directors and 'O.fficers of equal standing, and 450 
inspectors., The duties of this very consid<:>rable staff were defined generally as 
being "to supervise procurement operations as well as distribution under the 
scheme,,,, and specific reference was made to the inspection of the stocks pur-
£hased, requisitioning of godowns and stocks, and the control of rice mills. We 
nnderstand that recommendations have recently been made to the Governmenv 
for ilhe enlargement of this staff. There is in addition a considerable estab
lishment, entrusted with the responsibility for the storage and movement of sup
pllPS. Uiven the position thrr:t •lfficial establishments on this scale are necessary, 
we feel they would be more adequately, as well as more effectively, employed if 
they are also entrusted with the duty. of making purchaRes from rice mills and 
local traders. 

35. Fo,· these reasons, we recommend that nn official procurement agency 
be established in place of the Chief Agents. We fully recogni~e the fact that 
careful preparations will have to be made before the change we recommend can· 
be carried out. The transition will not be effected in a ·day; the pace of the 
change-over must necessarily be a matter for prac-tical administration in Bengal. 
We desire to add that there should be no undue delay in taking the necessary 
measures; and having regard to the considerations which we have set out in 
Section F, the procurement of rice from rice mills should be entrusted to an 
official agen~y as an initial step in this process of transition. 

/ I.-ORGANIZATION IN THE DISTRICTS 

36. During 1944, the staff employed in the districts in the administration of 
food and civil Pupplies and connected matters was considerably strengthened. 
In every distric.£ there is an Assistant Director, and under him, a, number of 
Lice~sing aJ?-d ]~eturns Officers, a:nd Inspectors. During our inquiries we gained 
tbe 1mpres~10n ·J~at there was some uncert.ainty as to tlie authority responsible 
for contJ·ollmg th1s staff. According to the orders issued by the Government of 
Bengal early in 1?44, tins staff was placed under the Regional Deput:y (or Addi
tiOnal Deputy) D1rector of Civil Supplies. an officer whose jurisdiction extends 
over a group ,?f districts and who is directly re.sponsible to the Civil Supplies. 
IJepmtment of the Pro;vincial Government. It was also at the same time pro• 
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vic!ed that t.he distri~;t staff was to be "subject to :j;he supervision of the I>istric.ti 
· Magistra:i!e' '. This arrangement reflected the uncertainty prevailing at the time 
about the respective functions to be undertaken by the District Magistrate and 
the Deputy Director of . Civil Supplies. It was expected that the uncertmnty 
would be removed in course of time, as a result of mutual settlement between 
these officers with reference to local conditions; and that some definition of func
tions would emerge as a result of the practical working_ of the aman_ procure
ment scheme. This expectation, however, was not reahsed, and durmg 1944, 
officers, generally speaking, were not clear about their functions and powers . 
. We consider it desirable that, the responsibility for proourement, distribution, 
and enforcement of controls should be clearly defined. 

37. We :think there can be no doubt that the District Magistrate, except for 
·certain clearly specified purposes, should be the authority responsible to the 
Government for food administration in his district, and i;hat the staff employed 
for this purpose should be controlled by an officer or officers subordinate and 
respcmible to him. \ We understand that the Provincial Government have 
recently "decided that the District MagiHtrate, assisted by ~ staff over which he 
will have compl'ete control, shall be solely responsible for all matters concerning 
the ffistnbution, srorage, and movement of supplies within the district fro:t:n the 
point or points at which thev are made available for use within it.. The uncer
tainty as regards the authority responsible for distribution within a district has 
therefore been removed and we need say nothing further on this point .. We 
consider however, that the District Magistrate should also be responsible for the 
enforcement or con~rols within his district, and we recommend that this prin
ciple siioul<l be observed. We agree that in those districts where a spaff 4; 
specially employed for the purpose of making purchases on behalf of Govern
ment, or controlling ~nd supervising :;:uch purchases, the District Msgistrate and 
his sta!f should have no responsibility in the matter of procurement and opera,
tions connected therewith. We suggest, however, .that in districts classed as 
deficit districts, the District Magi~trate should be authorised to undertake pro~ 
cure:n:ent, should this prove necessary, in local surplus .areas in order to. provid~ 
supplies for other parts of the dist,rict. · 

38. 'l'here has also grown .up recently a large staff which, whlle it perforiP.s 
a number of functions relat•ing to the Jute Regulation, .. the Rural Recol).st.ru¢:
tion, and the Agricultural Development Departments, is also employed in. cqn:
nection with the distribution of controlled commodities. We understand_ that 
this consists of 10 A~sista1lt Develop_ment Gomrr:lissioners, oq .Distr\c.J; Dev,elop
ment Officers, 82 Chief Inspectors and Inspectors 'iri Charge'; i54· R~nge lri:spec:
tors, 1,000 Assistant Inspectors, 1,000 Amins, 6,QOQ Devel.oprp.ent . .As~i~tarits, 
and 12,000 {J·art-tin:1e Local Crop R~corders. A considerable propci'rtipn dfjh1il 
staff belongs to the Jute Regulation Departmei1t, and the remainder- represents 
t.he staff sanctioned in 1943 and 1944 for the "Grow More Food" campaign and 
the collection, by a plot to plot. enumeration, _of f.tgricultural statistics . .i' :·The 
':'jute" staff was utilized during 1943 in connection with the food drive,a:nd sub
sequently in relief measures. About the end of 1943, Gove.rnment decided t<;> 
introduce a scheme for the equitable dis:bribution of controlled commediHes. 
-e.g., kerosene, salt, sugar, and in a very limited field, foodgrains, throughout the 
province A:gain, in 1944 Government formulated a scheme for the "modifie<l 
rationing'' of foodgrains in the smaller towns and rural areas. This scheme hes 
~o faT only been broug-ht into force in certain rural areas in the Chittagong Dis
trict•. But, if we understand the position correctly, the intention is to ·intro
duce it as s. relief measure should it become necessary to undertake the distri
bution of foodgrmns at subsidized rates in other parts of the province~ This 
BOheme als) contemplates the utilization of local food committees, the work of 
wtiich will be supervised by the !ute Regulation Staff. It is possible that the 
'functions W'l have referred to are such that they can be combined with advant-
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age itt oue organization but we consider 1t a defect that the staff should be as 
a~ present, .organized independt:mtly of the DistrictJ · Magiswate in a sepa~ate 
nterar(l_h;y directly subordinate to the officer who holds the posts of Chie~ Cori
'lir<>ller df Jute .Regulation, Director of Rural Reconstruction, and Special Officer, 
Buml RatiOning. We have drawn at£'ention more t.p.IW once in our report to· 
the weak'n;ss iu t.he district administration in Bengal arising out of the absence 
of revenue and village establishments similar to those in the ryotwari provinces. 

'Atmrt from the Amins and the part-time Local Crop Recorders, we assume tha.t 
a cousidcralJle proportion of the establishment· to :which :we have referred will 
be retained permau(;lntly. It seems to us, therefore that the existence of this· 
a_taff affords an opportunity for organizing a subordinate administrative estab
~Isbmet:.t. under th? c?ntrol of the Circle, Officers, which will be. of grea.t value 
tn enabhng the District and Sub-divisional Officers to maintain closer contact 
with th..e. 'vi1la9es .. We und~rsta.nd that the whole. quest1on of t:he organization 
of adnumst~ahon m Bengal Is at present. under rev1ew, and we recommend that 
the sugg~st10n we have set out above be borne in mind in any scheme of re
orgaJ uza t'1on. 

J.-0THER MATTERS. 

39. Oo-opera.ti'Ve. Societies~-Although an attempt was made in 1944 to utilize 
co-operative societies as agents for the purchase of grain from producers, lititle 
success was achieved. On the one hand, the co-operative societies attribute 
this·Iack of success to the "unsympathetic attitude" of the employees of the 
Chief Agents with whom they had to deal, whereas, on the other hand, we 
understand that the Chief Agents complain that the societies refused to sell 
paddy and rice at the prices at which 'they (the Chief Agents) were authorized 
to buy. We cannot say what truth there is in these allegations 'allll counter
allegations, but we think it unfortunate that the co-operative societies should 
have this sense of grievance. We consider that no:ti only in Bengal but through
out India, endeavour should be made to develop co-,operative societies as part 
of the procurement organization because they •are perhaps the most effective way 
of obtaining the support of the cultivator in procureJUent operations. At the 
same time, however, we recognize that the rate of progress cannot be spectacular. 
Indeed, there is a real danger in attempting too rapid an advance and the history 
of the co-operative movement, certainly in Bengal, affords a clear warning of 
that danger. An official agency is now operating in the Bakarganj district and 
what we suggest is that a scheme should be worked out for the utilization of the
marketing and agricultural credit soeieties in that district as part of t.he {>rocure
ment machine. We feel convinced that the wise course is to concentra& on a 
p:nticular area and to postpone, except in regard to the few large and welt 
established marketing societies in other areas, any attempt to introduce on a 
wider scale procurement through co-operative societies until further experience 
has been gained. 

40. Oorruption ....... Many persons who gave evidence before us spoke with greati 
concern of the extent to which corruption prevails in connection with food adril.i· 
nis£ra'tiot1 (and other matters) in Bengal. Food adm~is'tration, p~r~iculady .in·· 
conditions created by war, unfortunately offers spemal opportumtles !or . dis
honesty and the atmosphere in Bengal has been chax-ged, for some considerable 
tim~' witb iumours of widespread corruption among both officials and non
officials. · We have little noubt that the conditions prevailing in .Bengal in 1943, 
encourttged tlie growth of peculation and dishonesty a.nd it is possible that this 
e'Xplains wh:1 the evil sMms t~o be more s.erious in that province than in other 
p'a~~s' of l~d,fa . .' 'l'~e dis~ase .demands d.rast~c treatm~nt., ~. cure wi~l. ?Iil_Y be 
effected by· VIgorous act1on m three directwns. ]'Irst, ngorous ~bsmplmary 
actiotn:tga.inst officials of whatever standing guilty of corruption, secondly, st~~ct 
enforcement' of controls and tbe 'punishment of those who break the law, nnil 

i·.' 
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thirdly, the mobilization of public opinion against every form of corruption. The 
eradication of the- evil is necessary for the full recovery of Bengal and for her 
future . progress. 

41. Public Co-opera.tion.-In paragraph 25 of Chapter .x in Part I, we have 
drawn attention to the existence in other provinces of ad hoc advisory bodies 
which have been of assistance to the Provincial Governments in reaching satisfac
tory decisions on matters of food administration and in obtaining support of public 
opinion in executing them. We h:we also referred to the fact that a proposa1 
to set up such a body in Bengal was considered and that Government and the 
Opposition could not agree on its functions. In spite of the difficulties experi· 
enced i1 the past, we recommend that a Provincial Advisory Council should be 
estafilished and tliat it should be composed of officials and non-officials, the !Miter 
representative of producers, traders, and consumers. We also recommend thaii 
Dist~·1ct Advisory Committees should be established for the assistance of loca~ 
food administrations in those districts in which such a; body does not at presen~ 
exist. In particular, we consider tha"t it would be an advantage if a separate 
advisory body were to be established for Greater Calcutta. We are clear that 
the functions of these bodies should be of a purely consultative and a.dvisory 
nature; they should not possess any executive power. The responsibility of Gov
ernment for the maintenance of the supply and distribution of food is to-day no 
less important; {han that for the main.tenance o£ law and order. Government 
must, therefore, accept full responsibility for all measures taken in regard to 
the food of the people and cannot share thatJ responsibility with :food councils 
and committees. We have recommended the formation of these bodies not witb 
the object of absolVing Government and their officers of responsibility for secu
ring and dir-tributing food supplies, but becoose we consider th-at they will enable 
public opmion to play a more effective and helpful part.-in shaping food policy; 
in devising measures and reviewing their execution, and also in assisting to 
remove questions affecting the food of the people from the sphere of party 
politics. 

42. Summary.-Our main recommendations arising out of this chapter are:~ 

(1) The rationing of towns with a population of about 25,000 or more should 
be carried out as quickly as possible, and in the light of the e:xPerience gained, 
rationing of smaller towns considered. 

(2) (a) Immediate stieps should be taken to review licences issued since May 
Hl43 under the Foodgnins Control Order, and to remove from the register of 
licensees persons who~ are not traders by profession. ~ 

(b) Cultivators holding land exceeding a prescribed acreage limit should 
be brought within the scope of the Foodgrains Control Order. A limit of 25 

·acres is suggested as suita:ble. 

(3) Embargoes round the surplus districts should be effectively enforced; an 
adequate number of launches should be made available for the purpose. 

(4) Requisitioning should be . undertaken, as and when necessary, from 
traders and large producers, if the flow of supplies is not maintained by voluntary 
sales. Public opinion should be enlisted in support of requisitioninO' by suitable 
propaganda directed to explaining the policy of Government. "' · 

(5) An official procurement agency should be established in place of the pre
sent system of procurement through Chief Agents chosen from the h·ade. The 
pace of the change-over must necessarily be a matter for pract.ical administration 
in ~erigal. It is desirable, however, that there should be no undue delay in 
talnng the necessary measures. The procurement of rice from rice mills should 
bo entrusted to an official agenc.v as an initial step. · 
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(6) The systems of monopoly procurement in force in Orissa and the Central 
Provinces should be studied with a view to ~he introduction of a system of mono
poly purchase, as an experimental measure, in a selected district or districts in 
Bengal. 

(7) (a) The respective funcjJons of District Magistrates and Deputy Directors 
of Civil Supplies in regard to the procurement and distribution of supplies and 
the enforcement of controls should be clearly defined. 

(b) The District Magistrate should be responsible for all ma.tters con
cerning the distribution, storage and movement of supplies and the enforce
ment of controls in the district. 

(c) In those districts where a staff is specially employed for· making 
purchases on behalf of Government or for controlling and supervising such 
,purchases the District Magistrate and his staff should have no responsibili_ty in 
regard to procurement and operations connected therewith. In other districts, 
the District Magistrate should be authorized to undertake procuremen~,,should 
·this prove necessary, in local surplus areas in order to provide supplies · for 
othe1 parts of the district. 

(8) The existence of a large staff under the Jute Regulation, Rural Reconstruc
tion, and Agricult-ural Departments affords an opportunity for organizing a 
subordinate administrative establishment which will be of value in enabling 
Dis.trict an,d Sub-divisional Officers to maintain closer contact with the villages. 
The possibility of such a. reorganization should be considered. 

(9) It is no longer necessary to reduce prices at relatively. short intervals. A 
more stable price policy is recommended. 

(W)· Co-operative societies should be developed as part of the procurement 
machine. It is recommended that a beginning should be made in the utilization 
of the marketing and agriculturai credit societies in the Bakarganj district ns 
part of the procurement machinery. 

(11) Vigorous action against cormption is called for in three directions. 
Fist, disciplinary action aga.inst officials of whatever standing guilty of 
corruption, secondly, strict enforcement of controls and the punishment o:f those 
who break the law, and thirdly, mobilization o:f public opinion against every 
.form o:f corruption. 

(12) (a) A Provincial Food Advisory Council, composed of officials and non-
offiCials, should be established. Producers, traders, and consumers should· be 
-~dequately repr13sented on this council. 

(b) A oepnrate advisory body for Greater Calcutta .should be established 
ij;S also District Advisory Committe~s in th.ose districts where. they do not at 

)n'esen± exist. . . 



CHAPTER H.-REHABILITATION 
1. Short and long term schemes.-In previous chapters we have described 

the effect of the famine in Bengal and the relief measures taken during the 
emergency period. The first necessary steps were to provide food, to get the 
wanderers back to f,heir homes, and to bring the health situation i.mdel' control. 
By the beginning of 1944, adquate supplies of food were available, the majority 
of wandering destit.utes had returned to their villages, and throughout the year 
the health situation slowly improved, until at its close the death rate was~not 
far above the usual unsatisfactory level. But more is needed to repair the 
damage inflicted by the famine. 

We do not propose to deal here with long term schemes for improving the 
economic condition of the populat-ion. These concern the whole of India and 
will be considered in a later report. In order to remove any threat of future 
famine, far-reaching developments in irrigation, animal husbandry, and 
industry are required. But such developments will take time. Meanwhile 
there is an immediate problem of rehabilitation in Bengal. We obtained 
abundant evidence, both during our tours in rural Bengal and in the examination 
of witnesses, of the need for effective measures to hasten the economic recovery 
of the classes affected by the famine. Such measures should. conform with, and 
ultimately merge into, broader schemes of reconstruction and development. 

2. Resiliora.tion of lands.-Late in 1943 .the Bengal Alienation of Agricul-
• tural Land (Temporary Provisions) Ordinance was promulgated to enable petty 

cultivators who sold their land during the famine to get it back. According to 
the Ordinance, any small-holder who during 1943 transferred agricultural land 
by sale ''for any consideration the amount and value of which does not exceed 
Rs. 250", can apply to the District Officer for restoration. He must satisfy 
the latter that "he could not have maintained himself or his family except by 
making such alienation of such land", and the transferee has the right of 
being heard. The small holder who regains his land· must repay the 
sum he received from the sale in 10 annual instalments. If the small· 
holder so desires he may, however, . instead of applying for a restoration 
order, apply for the conversion of the sale into a complete usufructuary 
mortgage for a period of 10 years. The Ordinance ceased to operafu 
on Marc.h 11, 1944, under the provisions of the Governmen~ of India 
Act, 1935, regarding such Ordinances. A Bill was thereupon introduced in the 
Legislature and passed by the Council; it could not, however, be passed by~ the 
Assembly owing to the prorogation of the latter. On September 7, 1944, 
Government issued a fresh Ordinance embodying the provisions of the Bill. 
Over 7,000 cases were filed •J.nder the original Ordinance. Ou'ti of these only a 
small proportion were disposed of during the period of the first Ordinance and 
in September 1944 the number of pending cases was 6,498. The disposal of 
these, and of further cases• which may be filed, will place a heavy burden on 
District Officers and their staff. Considerable importance must be attached tn 
the settlement of cases with the greatest possible speed. ·· 

Restoration of land is a very necessary part of rehabilitation. No informa
tion iS', however, available as to the number of dispossessed small holders who 
would be entitled to take advantage of the Ordinance. Probablv onlv a small 
fraction have already applied, or win apply, fo~ restoration. MaU:v of those who 
sold their land will find it difficult to ral.se the money necessarv to. pay thf> 
annual instalments, and thus re~ain immediate possession. If they vrefer 'lio 
u:•pl:v for the usufructuary mortgage, they will regain their land in 10 years, 
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udess they can pay off the mortgage debt earlier, but meanwhile will have J!o 
find other means of earning a living. 

3. Expenditure on. rehabilitation.-,Rehabilitation schemes involving the 
expenditure of Rs. 4 crores have been formul~te.d by the Government of Bengal. 
The schemes include the establishment and maintenance of workhouses,_ homes 

· and orphanages for destitutes, free grants for house building, the rehabilit~ti~n 
of artisans, and various irrigation projects. The Revenue Departmen] IS m 
charge of the work of rehabilitation. 

4. W~khouses and destitute homes.---,Jt is proposed ·to centralize relief 
ius·titutions, . at present scattered, into 60 institutions consisting of a workhouse, 
a destitute home, and homes for orphans, deserted children and young women 
with and without children. Workhouses are planned as centres for encouraging 
cottage industries. They will provide work for (a) inmates of destitute homes, 
if any, attached to the workhouse,, (b) such residents of neighbouring areas iiEI 

wish to come and work for a living and (c) for local people who inay take 
materials from the workhouses, produce goods in their homes, and return the 
latter to the workhouse against suitable payment. The kinds of work to be 
carried out iiwiude paddy-husking; cane-work and bamboo work; mat-making; 
spiuning; weaving; net-making; rope-making; toy-making; paper-making; and 
nail-making. Other suitable handicrafts may be suggested by the Director of 
Industries. · 

The care of widows is one of the major problems of rehabilitation, and 
presumably the majority of adults who will' be housed h1, or otherwise assisted 
b:y, relief institutions will belong to this clas'S: ' · 

5. Orphans.-'l'he .number of 01-phans requiring care dose not apper to be 
very accurately known. Preliminary estimates made by District Officers .gave 
a total of over 30,000. but later this figure was reduced to 10,000. The Gov
ernment of Bengal have accepted the responsibility of looking after all famine 
orphans, the Education Department being en.trusted with their care. Volun
tary bodies• will also assist. Any private organization which undertakes the 
c.harge of orphans must, however, submit proposals to the Director of Educa
ti?n for approval and guarantee to feed the children on an approved type rJf 

diet and to educate them in accordance with principles laia down by the 
Director. It is proposed that the orphans should receive elementary edueation 
with. particular emphasis on hand work, and that at a later stage they should 
be given a training in some craft which will provide a means of livelihood and 
render them independent of state aid. 

In August 1944, 11 Government orphanages, with accommodation for abou]l 
1,700 children, had been constructed and occupied, or were nearing completion. 
The bulk of the orphans were still housed in workhouses, temporary orphanages 

·etc., scattered all over the province, their care being the responsibility o£ District 
·Officers. Some· orphanages were also being run by voluntary organisations. 

6. House building.-Expendi.ture of Rs. 10 lakhs 'has been sanctioned for 
this purpose. Free grants will be given to homeless destitutes to enable them 
to re-build their huts. There has been particular need for this in the cyclone
damaged areas,. but els-ewhere also huts need repairing. In the chapter on 
relief We have told hOW famine victims SOld doorR, windO~!S, 1'0otS, etc., ill the 
early stages of the bmine. · 

7. The rehabilitation of artisans.-This is a task of great importance. It 
is proposed to assist workers such as fishermen. weavers, potters, carpenters, 
etc., by subsidies and loans, and 'by the supply of raw ma.terials and trade 
implements at cost price. Fis-hermen suffered severely during the famine and 
their rapid rehabilitation is particularly. necessary in order ~o increase supplies 
of a valuable protective food. Boats, nets and other fishing tackle must be 
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su,pplied to st;;t fishermen who lost their belongings at work again. One 
difficulty which was mentioned to the Commission is the shortage of water. 
proofing material to prevent the deterioration of nets. 

8. Irrigation.-,.Jrrigation Schemes, at a cost of Rs. 100,00,000, are projected 
as follows :-

(a) Rs. 10,00,000 for expenditure on the re-excavation of derelict irrigation 
tanks, mostly in western Bengal. 

(b) Rs. 26,00,000 for the execution of small irrigation projects which do not 
require much expert supervision by engineers. This will be spent by District 
Officers. 

(c) Rs. 64,00,000 for expenditure on the more important irrigation schemes 
which are ready for execution, under the supervision· of the Irrigation Depart-
m@~ -

9. Commern.t on rehabilitation.-Plans have thus been laid for the care and 
rehabilitation uf those who suffered during the famine and considerable sums 
<>f money havt~ been allotte.d for the purpose. It is, however, one thing to 
draw. up schemes and provrde money,, and another to produce satisfactory 
practrcal results. \V e are by no means satisfied with the progress hitherto made 
towards rehabilitation and wish to stress the need for more energetic and co-
.ordinated action. · · 

_ There seems to be some lack of knowledge about the nature and extent of 
the problem to be tackled. Thus it is known that the famine has had 
important effects on village life a,nd ~conomy, but no clear picture of the changes 
it has produced is available. Many small-holders sold their land, and man:~ 
artisans their trade implements and have not the means to resume their norm~~ 
means of livelihood. The numbers involved are, however, unknown. 'There 
has been loss of life which must .considerably affect the availability of labour 
and opportunities for employment. Will the village labourer, on account 
·of the shortage of labour, be better off than before the famine? On a number 
of E)uch questions there is at present no accurate information, and the Commis
t~ion heard many conflicting opinions. Clearly it is essential to make a careful 
study of the whole position, in order to guide rehabilitation policy. Unless this 
can be done expenditure on ,rehabilitation, however, generous, may be mis
directed and thfl results obtained disappointing. 

A strong staff is needed .for rehabilitation, both at the centre and t-he 
periphery. We shall refer shortly to the question of central direction. With 
regard to the actual task of rehabilitation in the rural areas, .we fear that the 
·ordinary district staff, overburdened as it is with other work, will not be able 
to give sufficient time and attention to this important matter. We accordingly 
are of opinion that special officers, trained in rehabilitation work, should be 
appointed. 

While some good orphanages already exist, the present position with regard 
to the care of a large proportion of orphans is by no means satisfactory. Plans 
for their accommodation in Government institutions seem slow in maturing 
and meanwhile the conditions in which many are living leave much to oe 
desired. We would, therefore, emphasize the need for establishing suitable 
homes for all d€stitute orphans without unnecessary delay. We are b_v no 
means satisfied that this task is teing prosecuted with S'llfficient energy. 

It is essential that when privat·e organizations are entrusted with the care of 
orphans,, Government should have powers of supervision and inspection to 
ensure that the necessary standards are reached and maintained. Provided 
such powers are conscientiously exercised, there is every advantage in making 
use of the services of suitable voluntary bodies, supported by subventions from 
Government. Children in a weiJ-run voluntary institution would probably 
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receive more sympathetic attention than in a Government institu.tion. On the 
other hand, voluntary bodies may undertake the care of orphans during the 
wave of enthusiasm for relief work engendered by the bmine, and lose
interest in thei;: charges as the years pass. This possibility -shou_ld be borne in 
mind in enlisting the help of such bodies. 

While -the Revenue Department is responsible for the organization of re
habilitation and the allotment of funds, rehabilitation is also the concern of 
other Departments, e~g., Commerce and Industry, Development, Health, Agri
culture, Fisheries, etc. These departments must, therefore, be closely 
associated with rehabilitation work and the necessary co-ordination between 
them and the Revenue Department, which is directly responsible for rehabilita
tion, must be assured. Secretariat delays, e.g., delays in obtaining sanction, 

• for expenditure on suit~b]e schemes, should be avoided. For the rehabilitation 
of the affected classes, instruments and m::1terials (e.g., seed, fishing boats, 
yarn, etc.), have to .be provided immediately, an:d this demands joint action on 
the part of the various departments concerned. 

Recommenda.tion.-We are of the opinion that a Rehabilitation Commis
sioner, generally responsible for rehabilitation' work in all its aspects, should be 
appointed without delay, with whatever additional staff is necessary both at 
the centre and in the districts. Such an officer would be in a position to initiate 
a survey of the existing situation, with the object of obtaining a clear idea of 
t.he economic and social effects of the £amine, and of t.he measures necessary :to 
repair the damage. His main task would, however, be to provide the drive 
necessary to overcome obstacles and· difficulties, and to ensure that the work 
of rehabilitation was not hindered by lack of contact and co-ordination between 
the various Departments. Drive and co-ordination are needed to speed up 
rehabilitation. 



CHAPTER III.-PROTEC1'IVE AND SUPPLEMENTARY FOODS 
A. THE PRESENT 1.' OSITION 

1. GeneraL-The famhae o£ 1943, was w famine in rice. Typical Bengali diets' 
are composed largely of rice which may provide 80 to 90 per cent. of totat 
calories. While, in the feeding of Bengal, adequate supplies of rice (and of 
wheat, to fulfil·the Calcutta demand) are the primary necessity, the importance 
of other foods must not be overlooked. In the first place, such foods supply 
additional calories and hence a reduction or increase in the quantities available 
influences requirements of cereals. Secondly, the nutritive value cif a diet 
based largely on rice is unsatisfactory. To be adequate for health, st1ch a diet 
must be supplemented by other foods which help to make good the deficiencies • 
of rice in respect of protein, vitamins and minera.l salts. Such foods are often 
called "protective" foods, and include milk and milk products, mea.t, fish, eggs. 
pt-!lses, vegetables and fruit. Vegetable oil (usually mustard oil in Bengal) and 
sweet potatoes are not.. u~ually placed in the protective group, but they have cer
tain useful properties. Sweet pota.toes provide calories and some varieties are rich 
in pro-vitamin A. Vegetable oil, while it contains no vitamins, is a source of" 
fat and the fat content of Indian diets is in general undesirably .low. Further, 
one part of vegetable oil is equivalent, in calorie value, to about 2~ parts of 
cereal so that an assured supply of vegetable oil, sufficient to provide one ounce· 
per capitia daily, would have an appreciable effect on rice requirements. 

2. In nearly all parts of India there is, in normal times, a scarcity of pro
tective foods. The poorer classes live on an ill-balanced diet composed almost 
exctusively of cereals. Intake of protective foods rises with increasing income, 
but even middle class families may consume too little of them. In fBengal, at
the present time, the scarcit·y and high price of protective foods have led to· 
in general reduction in their intake, never sufficient from the ·standpoint of· • 
nutrition. This has affected mainly the middle classes, accustomed to some 
variety in diet. The Commission heard many complaints about the difficulties
encountered by middle class families in obtaining milk, fish, vegetables, etc. 
The scarcity is felt less by the poor, who were used to go without such foods; 
or to consume them only in very sinall quantities. The fact, however, that their' 
intake of protective foods may not have been greatly influenced by the scarcity 
does not indicate that their need for them is less than that of the middle classes. 
More protective roods are required, not only for those who can afford to purchase· 
thPm in reasonable quantities in normal times, but for the whole population of 
Bengal. 

In the case of rice and wheat fairly adequate data about supplies and dis
tribution are available. The position with regard to various non-cereal foods· 
is more obscure. We propose to discuss the situation in the light of whatever· 
information we have been able to obtain. 

3. Pulses.-Pulses are a valuable supplement to cereal diets since they
supply protein and various vitamins. Bengal is normally deficit in pulses. The· 
Government of Bengal were not able to provide the Commission with any 
figures relating to the normal production and import of gram (Cicer ari,etinum). 
Under the Revised Basic Plan nearly 62,000 tons were received in Bengal and' 
the quantity allotted for the period May 1944 to ,April 1945 is 38,000 tons. 
It appears, however, that gram is not a popular pulse in Bengal, and a consider
able proportion of the 62,000 tons remains unconsumed. A small part of the· 
consignment of 38,000 tons was accepted, but the balance was cancelled at the 
request of the Government of Bengal since large stocks were already available: 
in the province. 
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4. Imports of pulses other than gram during the years 1937-40 averaged 
120,690 tons. Under the Revised Basic Plan, Bengal was allotted, in April 
1944, a quota of 70,050 tons of pulses other than gram for the period November' 
1943 to April 1945. Previous to April 1_944, 11,450 tons were obtained by 

·special arrangement from various provinces and states, which were not debited 
·to the quota of 70,050 tons. Roughly spea~ing, a quantity equal to about half 
·the usual import is due to Bengal during the present financial year under the 
:Basic Plan 

The quota as originally formulated included the following: 
Tons 

Dhal arhar (Ca.janus indioas) • 20,300 
Mung dhal (Green gram, Pha.seolus radiatus) 16,200 
Masur dhal (Lentil. Lens esoulenta) • 12,350 
Kheaari dhal (Lathyrus sa.tivus) 20,000 
U,rd (Black gram. Phsseolus mungo) 1,200 

5. The most popular pulses in Bengal are nwsu1· dhal and mung dhal. Of 
·-the pulses included in the allotment, khesari and urd are in no demand, and th? 
• Government of Bengal surrendered the quotas of these pulses. . They asked the 
'Government of India to reduce the quota of dhal arhar by half and raise those of 
masur dhal and mung dhal to 40,000 and 20,000 tons respectively. While these 

·negotiations were proceeeding the actual import of pulses into Bengal was small. 
· Up to November 1944, nothing was received except some quanti~ies of masur 
. dhal from Bihar. · · 

B. The pulse position in Bengal cannot, therefore, to put it mildly, be regard· 
. ed as satisfactory. The Commission, during its tours in various parts of India, 
-observed lack of direction and co-ordination with regard to the supply of pulses. 
ln some provinces there was a glut and in others a shortage, and demand and 

• ·supply appeared to be uncorrelated. Existing difficulties seem to be partly due 
··to lack of knowledge of local preferences for different kinds of pulses. These 
. are important, since local methods of cooking are often based on the use of 
· ~ertain familiar pulses and people may be as reluctant to change their :favourite 
pulse as their staple cereal. There is also some lack of knowledge about the 

·supply and distribution of pulses in normal times. 
It is the task of the Government of Bengal to encourage production within 

·the province of the various pulses which the population requires. The despatch 
· of pulses to Bengal under the Basic Plan is, however, the responsibility of the 
·Government of India and the provinces concerned. The whole position needs tO> 
·be clarified and the exieting chaos reduced to order. 

. 7. l!'ish.-More fish is consumed in Bengal than in most other provinces in 
-India. The many rivers, large and small, which flow through the province 
. abound in fish and the mouths of the great estuaries are exceptionally rich 
fishing grounds. There are also numerous tanks which are a good source of 
fresh-water fish. Both fresh-water and salt-water fish are important; about 
40 per cent of the fish reaching the Calcutta market in 1941 was sea fish and 

-the remainder fresh-water fish. 
During 1943 and 1944 there has been a serious scarcity of fish and prices 

··have been high. In April 1944 the price of common varieties sold in the 
· tlalcutta market was 2 to 3 times in excess of the pre-war level. The present 
position is due to a variety of causes. First, the removal of boats under the 
Denial Policy, and the restriction on the movements of boats, affected the fish
ing industry in the greater part of the estuarine area. Secondly, fishermen were 

. ··among the classes seriously affected by the famine. Considerable mortality 
·occurred amongst. them and many, reduced to destitution, have not yet been 
able to resume their trade. A good many have found other employment. 

·Thirdly, there are difficulties in obtaining motor boats, and petrol and kerosene 



PROTECTIVE AND SpPPLEMENTARY FOODS }71 

for the few motor bvats that are available. Ordinary boats are also in short 
£upply. . Fourthly, there is a shortage of yarn and water-proofing material for 
nets .. _F1ft~ly, _transport of fish from the fishing grounds is affected by the 
:prevmlmg conditions. on the ~ailways, the lack of motor boats and shortage of 
we. Lastly, there Is a considerable militarv demand for fish and ice which 
Teacts on the civil markets. • 

8. The Denial Policy.-An account has already been given,of the removal 
of boats under the Denial Policy. Both large and small boats are used for 
fishing in the estuarine area. In 1942 most of the larger fishing boats were 
taken away and the movement of all boats was restricted. In normal times 
fishing boats may go 10 or 15 miles out to sea. By degrees the restrictions have 
been relaxed. Except in certain localities, boats are now allowed to go up to 
:3 miles from the shore and a number of fishing ·boats requisitioned under the • 
Denial Policy are now in use again. These are being supplied to fishermen 
·€ither free or 011 a hire-purchase system. The provision of lof!ns aud subsidies 
~o fis~ermen to enable them "to buy boats and fishing appa.ratus io au impodant 
1tem m the rehabilitation pr'ogramme. No information is available to the 
·Commission about the construction of new fishing boats. 

9. Motor boa.ts.-Motor boats are not used to any extent in actual fishing 
'Operations in Bengal, which remain primitive and undeveloped. The chief 
£unction of motor boats is the transport of. fish and ice to and from centres at 
which fish is collected. While the numbei~ of motor boats employed in this way 
was not large, those engaged in the trade played a useful part in: supplying :the 
Calcutta market. During 1942 motor boats and launches were requisitioned ,for 
military purposes and have not been returned. Attempts are being made to 
secure their return and to put a few boats, which are lying idle, into commission. 
For running motor boats petrol and kerosene are necessary, and this, it appears, 
involves further difficulties under present conditions. 

It is the Calcutta market which is mainly affected by the lack of motor boats. 
For the provision of fish in villages and towns remote from the main fishing 
.centres and markets, the rehabilitation of fishermen operating in small craft is 
the chief nece~sity. 

10. Nets.-The yarn needed for the manufacture of nets is in short supply 
-and what is available is so expensive as to be beyond the means of the average 
fisherman. Many nets previously in use have perished ~uring the last two :years. 
Water-proofing is necessary to preserve nets and for this purpose coal-tar IS the 
most satisfactory material. In normal times it was transported from Calcutta 
-to the important fishing .ntres, bqt now it is unobtainable. Various local 
tanning materials, such as gab fruit and saran bark, .are used for water~proofing; 
these are reasonably effective if not as good as coal-tar. The Controller of· 
Supplies, Government of India, was approached in June 1944, for supplies of 
coal-tar for the Bengal fisheries. He replied that coal-tar was unprocurable and 
-suggested the use of a preparation of bark called "cutch". 'Supplies of the , 
latter were available in Bareilly in the United Provinces. Cutch cannot be usecl 
for nets once water-proofed with coal-tar, but appears t9 be reasonably satis
factory for application to new· nets. After some delay two wagon-loads of cutch 
were oMained from Bareilly in October, 1944. 

] I. Ice.-· Tee is cssen1inl for i,lw iranspm1; of fish to the Calcutta market. 
Nearly all the ice fact-ories are in Calcutta. Previous to the war, ice factories 
were established at various fish-collecting centres, but most of those within easy 
reach of Calcutta had to close down owing to underselling on the part of the 
Calcutta factories. The present position is that there is little production of ice 
outside Calcutta, while the factories in the Capital cannot meet the military and 
civil ·demand. The Government of Bengal have allotted a quota. of 120 tons 
daHy for military use, a quantity which 1s actually considerably below estimated 
:requirements. The demand for ice in military hospitals in the hot climaile 
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of Bengal is heavy. The Director of Fisheries, Bengal, stated in evidence that 
within 40 miles of Calcutta .fish was being thrown away for lack of ice. Salt. 
for fish pre§lervation is also in short supply. Late in 1944 an Ice Control Board 
was set up, with the functions of controlling the production and distribution of 
ice and of allocating available supplies, and an Ice Controller was ~pointed. 

12. Railway transport of fish, which is affected by the shortage of ice, is by no 
memis satisfactory. Insulated wagons are not available. A number of trains 
carrying fi.sh have been cancelled without nlternative arrangements being made 
for its transport. Trains often run late, to the detriment o1 so perishable an 
article of food as fi10h. Arrangements for loading and unloading fish at railway 
sidings ar•-' defeetive. Railways in Bengal are at. present under heavy strain 
owing to the additional demands imposed by the war. We would, however, 

• ask the Railway Board to do 'whatever is possible to improve and accelerate i;he 
transport or fish. ' 

13. MiU.tary demand.-'fhe amount of fish purchased by the Army in 
Calcutta is only a small fraction of the total quantity estimated to reach the 
Calcutta market in normal times. It is probable, however, that military 
demand has been a serious drain on supplies reduced by the conditions in. thE1 
fir:.hing industry which we have described. In 1944 there was some controversy, 
into which we need not enter, between military and c1vil authorities about army 
purchases o£ fish. Steps are now being taken by the military to develop their 
own sources of supply and thereby relieve the Calcutta market. 

14. Tank flsheries.-A considerable development of tank fisheries is contern· 
plated by the Government of !Bengal. Such fisheries in general, supply local 
demand, so that problems of storage and distribution do not arise. The project 
involves the cleaning of tanks, their stocldng with fish fry, and periodic draining 
to ensure a.eration of the :floor of the tank to prevent the formation o£ poisonous 
gases. As a preliminary experiment, fry is being distributed free in certain 
areas in the Sunderbans to villagers who have cleaned their tanks and embanked 
their paddy fields to make them suitable for fish culture.· It is hoped that the 
encouragement of tank fisheries will considerably increase the fish supplies of 
the province. 

-15. More flsh.-The potential supply of· fish in Bengal is enormous. While 
an increase in the production of milk and meat presents great difficulties, fish is 
there waiting, so to spe~k. to be caught and, eaten. Meanwhile, for reasons 
which we have briefly outlined, fish is scarce and dear. Of all measures design
ed to improve nutrition in Bengal the resolution of the present difficulties in 
the fish trade, and the development of fisheries gen.lly, are perhaps the most 
promising. 'I'he Commission is glad to note that the Government of Bengal 

·ha:ve taken the preliminary step of strengthening t,he Fisheries Department. 
In 1942 the Department consisted of a Director of Fisheries and two District 
Fishery Officers. It is now proposed to employ, in addition to the Director, 
4 Deputy Directors, 8 Superintendents, 32 District Fishery Officers and 90 
Fishery Demonstrators. _ 

The immediate difficulties regarding nets, motor boats,- ice and transport 
do not. appear to be beyond solution. The case for the supply of the necessary 
materinls from within India or abroad is a strong one. We feel that immediate 
steps should be taken by the Government .of Bengal and the Government of India 
to obtain motor hoats, the necessary machinery and materials for the construc
tion of additional ice factories, ,water-proofing material for nets, and whatever 
else is needed for the reorgani7;ation of the fishing industry in Bengal. Military 
and civilian demand could be more amicably adjusted and plans laid to turn 
channels of supply developed by the Military to civilian use when the war is over. 

_ Closer co-ordination between military and civil authorities with regard to fish 
'3npplies is obviously desirable. 
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16. Mllk.-ln the "Report on the Marketing of Milk in India.", publish~d 
in 194() bv the Central Agricultural Marketing Department, the da1ly per caplta 
~onsumption of milk and milk products in Bengal is estimated as ,2·8 oz. This 
'is a low fiaure, which mav be compared with 15·2 oz. in the Punjab, 40·3 oz. 
·in Denmark and 55·6 oz." in New Zealand. The same report gives the daily 
,per ca.pita ~ilk consumption in Calcutta as 3·8 oz. In normal time~ the milk 
·supply of Bengal was in fact grossly inadequate, and a large proportiOn of the 
·urban and- rural populations consumed no milk a.t all. 

During the last two years supplies of milk and milk products have been 
·:reduced for various reasons and prices have risen. In the famine year there 
was high mortality among cattle owing to disease and inadequate feeding and 
0are. Bengal normally imports cattle from neighbouring provinces, but exportr> 
are now prohibited by these pro-vinces. Bihar has recently agreed to the export 

·of a very small number. The slaughter of cattle for meat may also have reduced 
-milk supplies to some extent. Bengal's consumption of butter and ghee was 
normally in excess of production, the balance (some 638 and 12,858 tons in the 
-case of butter and ghee respectively) being obtained from provinces which now 
restrict their exports. In 1944 the Governments of thfi United Provinces. 
Bihar and Madras w~i'~ asked to allot export quotas from these provinces to 

:BengaL As a result 440 tons of butter were obtained from Bihar and 1,837 
·tonR of ghee from the United Provinces. 

The. Government of Bengal have themselves prohibited the export of milk 
-and milk produc.ts from the province except under permit. To conserve the 
-cattle population u Meat Control Order enjoining two meatless days per week 
-throughout the province has been issued. 

17. The increase in the population of Calcutta has accentuated the demand on 
·the city's limited milk supply. Military purchases of milk are of importance in 
•Calcutta, and in other places in Bengal. The Army consumes large quantities 
-of tinned milk, imported from abroad, but freRh milk is also consumed, parti
·cularly in hospitals; actually some 50 per cent of the total military consumv
tion of milk is in the form of fresh milk. In one important town the military 

.-.offtake of fresh milk amounted in 1944 to 102 tons monthly, which must re
present a considerable proportion of the total milk supplies available. Some 
75 per cent of the total military requirement was, however, being provided in 

·the form of t-inned milk. 

18. The total production o£ milk in Bengal can bfl substantially increased 
·only by far-reaching developments in agriculture and animal husbandry. Im
provement in milk marketing is also essential to the ·growth of the dairy industry. 
·Meanwhile the existing problem of scarcity and high price has to be faced. 
Among the immediate measures which would help to relieve the situation are the 

·following: Ali increase in the import of milch cattle and dairy products; pro
'hibi.tion of the use o£ milk for non-essential purposes; a ratloning system whereby 
·infants, young children, and exp0ctant and nursing mothers are given prior 
·claims on available supplies; a reduction in military demand. 

IH. 'Vith regard to imports, we may urge that other provinces should consider 
sympathetically the requirements of Bengal, where· the need for nourishing food 
is particularly pressing, in respect of cattle and milk products. We underst&nd 

·t.hat the Government of Bengal contemplate prohibiting the manufacture of 
luxury articles, such l'J.S ice-cream, for which milk is required. This has already 
been done in Bombay. Such a measure would not, of course, increase total 

·supplies, but it would presumably have some effect towards making mortJ fluid 
milk ·available and reducing its price.. · 

20. The Commission was very favourably impressed by the Bombay 
'Municip'Oll Corporation's scheme for the distribution of milk to infants, initiated 
'in 1944. Under this scheme, which is financed by the Government of Bombay, 
:8 oz. of milk daily can be bought at half price by those entit,led to benefit. 
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The actual cost. of thiH quantity is 1! annas. Milk cards are issued at. Ra.tiou
ing Offices in the different. war~s ~ud. the milk is . issued to ca;rd-holders in the 
early .morning at numerous d1stnbutmg centres, m :return for ca~h payment .. 
The supplies for the various cent.res, bought from. cont\'actors, are mspected by 
.the Health Department of the Municipality to ensure their freedom from 
aduHemtion. At the beginning of January 1945 the scheme was extended to 
include children up to 6 years of ag~ and expectan,t ,and nursing mothers. ~Au 
that time 36,705 milk cards were registered under the scheme and al;>.cut 18,o00. 
lbs. of milk were being distributed daily at 192 centres. 

21. We hope · that other · municipalities in India will follow the lead .of 
Bombay. The first step would be to. discover whether sufficient quantities of 
milk are obtainable and, if they are not, to reorganize the milk supplies o£ the 
municipality concerned in order to provide them. There is nothing to prevent 
card-holdees re-selling the milk at market prices, but it is assumed in Bombay 
that :family affection will ensure that the milk reaches the child :for whom it is 
intended in thP great majority of cases, and little evidence of abuse has been 
obtained. We realize that conditions in Calcutta and Bombay are not the same. 
Milk supplies in Calcutta are probably smaller, in relation to the size of the: 
population, than in Bombay, and :for various other reasons the organizat:on of :1' 

scheme of this nature might tax the resources of the Calcutta Corporation. 
Nevertheless Wfl feel that the authorities in Bengal should give the matter their: 
earnest attention. 

22. Military demand can be reduced by the greater use of tinned milk and 
the development of military dairy farms. Nutritionally speaking, . imported 
tinnod milk is generally superior to local fresh milk and there is no objection to, 
its use in' military hospitals. Soldiers, however, get tired of tinned milk and 
relish fresh milk for a change. The quantity of processed milk which ean be 
made available :for military use in Bengal depends on the supplies of the United 
Natwn~, the distribution of which is a matter of high policy with which we have 
no concern. \V.e can, however, suggest that there is a strong case for relieving· 
local markets in Bengal as· far as possible of military demands for milk. 

23. Meat.-As compared with fish, meat ·is not an important food in normal" 
times in Bengal. Its present dearness and scarcity seriously affect only the 
small section of the population accustomed to consume it regularly. '£he 
reasons for its scarcity are very similar to those which have led to a shortage of 
mille Though the bulk of army consumption of meat has been in the form of 
tinned mea.t and meat imported from other provinces, the military demand 
<?n local supplies has been very considerable. It is now, however, being re
duced. Schemes for breeding pigs and poultry for army purposes have been 
developed and it is anticipated that by the middle o:£ 1945 frozen meat will be· 
available h substantial quantities. . 

Ws ara infor;med that Regional Control Boards consisting ;f civil and mili
tar~ representa;trves have been, or will. be, set up in each division to control 
available supphe,; of fresh meat. The Bengal Government have urged the 
military authorities to reduce Army consvmption of local meat to the greatest; 
extent possible. . ' 

24. Eggs.:-Eggs, always an expensive article of diet, were in 1944 almost~ 
beyond the means of all but the wealthy. The estimated annual production in 
Bengal in 1938 was some 500 million eggs, which works out at less than one 
egg per month per head of IJopulation. Military demand, including the large 
American demand, amounts to a considerable fraction· of tot:JJ production,. 
though the Army, cannot obtain all the eggs it requires. Steps are being take:c~ 
by the military to increase supplies of eggs by the creation of dvck :farms. It 
has befm found that ducks are less liable to disease in Bengal than poultry, and' 
easier to handJe generally. We commend to the Government of, Bengal the· 
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idea of encouraging duck-rew:ing in tbe province, on the basis of the experience 
gaine1l in the military venture. 

The export of poultry and eggs from Bengal is now controlled, no one being 
allowed to take more than one bird and 6 eggs out of the province, except 
under permit. \Ve understand that the Government of Bengal are now taking 
some steps to develop poultry farms and encourage the rearing of poultry in 
~~- . 

25. Vegetables . .....,Both Indian vegetables and vegetables of the European. 
type are produced and consumed in Bengal. The latter grow well anywhere in, 
the province during the cold weather and can be grown in the hills throughout 
the year. In 1944 there was a shortage of all kinds of vegetables for the civi
lian market, and prices in Calcutta. were 2 to 3 times in excess of the pre-war 
level. A larg..~ farm for the production of vegetables for the Army has been • 
created in Darjeeling, a small proportion of its produce being available for the 
civilian market. The Bengal Government have also developed vegetable farms 
in Darjeeling and a scheme has been sanctioned for the creation of farms in 
other centres. It is proposed to put 5,000 acres near Calcutta, and 1,000 acres 
somewhere in East Bengal, probably near Dacca., under cold weather vegetables. 
No serious attempt has been made by Government to control the price of vege· 
tables. 

26. The supply of home-grown potatoes in Bengal is normally insufficient for· 
the needs of the province. The average annual imports from 1937 to 1942, 
which included imports from Burma, were about 62,000 tons. Since 1942 the 
import from Burma, which amounted to 40 per cent of the total imports, has • 
ceased, and provinces which previously supplied potatoes to B.engal have res
tricted or prohibited exports. A small export to Bengal was allowed in 1g44 by 
the Government of Madras, and in ·September 1944, the Government of ;Bihar 
temporarily removed the ban on exports. The shortage of seed potatoes is an 
obstacle to an immediate increase in the production of potatoes within the· 
province. Sweet potatoes are widely grown in Bengal, but no data about the· 
quantities produced are available. Their price in the Calcutta market in 1944 
was one to three annas per pound. Ordinary potatoes were selling at about· 
8 times this price. · 

27. The present scarcity of vegetables of all kinds obviously calls for a vigo
rous "grow more vegetables" campaign. We feel that this is an important 
matter which should receive the special attention of Government. As regards 
~ontrol of price, we would draw attention to the fact that in England the price 
of vegetables has been fix.ed by the Government, although the Government does 
not itself purchase vegetables for distribution, and that prices have been success
fully kept in check. Vegetables are rapidly perishable. If reasonable prices 
[tre fixed and made known to the public, and the public learns to insist on paying 
no more than the fixed rate, opportunities for refusing sale and subsequent 
disposal in the black market are limited. In J?ombay vegetables are sold at 
fixed rates in ration shops. The sa1e of even a limited quantity of vegetables. 
at controlled prices would help to ke~p the general price level down. We have 
little information about the. fruit position; but it appears that fruits, like vege·
tables, are scarce and dear. The quantities reaching the Calcutta ma.rket 
are considerably less than before the war. The scarcity is no doubt due to 
approximately similar causes to those which have reduced supplies of other 
supplementary foods. · 

28. l'4usta.rd oil.-About half of Bengal's supply of mustard seeds .for _the 
manufactur.e of oil formerly came from other provinces. Here again, i:tnporus 
have almost entirely ceased owing to embargoes on export imposea by oth~r· 
provinces. The actual quantity imported annually from 1937 · to 1942 averaged' 
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.about 170,000 tons. This would yield some 60,000 tons of oil, equivalent in 

.calorie value to perhaps 140,000 tons of rice. · 

B.-CoMMENT ON PROTECTIVE AND SUPPLEMENTARY FOODS. 

29. We have emphasized the value of non-cereal foods from the nutritional 
.standpoint. Another point to which attention must be drawn is that the 
aggregate contribution made by such foods to ~he quantitative food needs 
<Of the province is by no means negligible. Pulses, :fish, potatoes and vegetable 
oil are the· most important in this respect. We have dealt with the matter in 
·some detail because we feel that it must be given a prominent position in the 
programme of reconstruction in Bengal. Clearly, there is not one single prob
;lem, but many both lai:ge and small which require solution. Few o£ · these 
,.appear, however, to be insoluble. We would lay immediate stress on the need 

• for the following: an improvement in distribution of pulses on an all-India 
'basis, with particuhir reference to the requirements of Bengal; more motor boats 
ior Bengal and more ice and its better distribution; more potatoes for seed and 

.•consumption:'; an energetic effort to grow more vegetables; Qloser collaboration 
with the military about the question of military purchases. With regard to the 
•last, the establishment of Regionai Control Boards, including military and yivil 
-representatives, to co-ordinate military purchases of various foods, is strongly to 
be recommended. We hope that the efforts of the army to develop its own 

.sources of supply will be intensified and that when the war is over arrangements 
will be made to utilize and develop certain of these sources to meet civilian 

·needs. It may be added that many of the problems considered in this Chapter 
·.concern not only the Bengal Government, but also Governments of provinces 
which normally fulfilled Bengal's demands for non-cereal foods, and the Govern
·ment of India. We are awate that shortage and dearness ·of supplementary 
ioods are not peculiar to Bengal at the present time .. A similar situation exists 
'in many other parts of the country. It 'is, however, particularly urgent and 
'serious in Bengal. 

C. THE SuBSTITUTION oF RICE BY WHEAT. 

BO. In view of the present all-India shortage of rice, the use of :wheat and 
··other cereals in place o£ rice is a question of importanc.e. During the famine 
large supplies o£ wheat and millets were sent to Berigal and helped to relieve 
·food shortage. They were supplied to rice eaters ·through the free kitchens but 
:efforts to persuade people. to eat them in their homes in pl(1ce of rice met with 
little success. Reference has already been made to the unpopularity of bajra 
·.and other millets. Wheat is somewhat more acceptable, but in general is 
consumed with reluctance by habitual rice-eat'ers. When in Bengal, we were 
informed of the difficulties of increasing the offtake of wheat and we visited nume
-rous grain. stores in which quantities of wheat, mainly in the .form of atta, were 
•det'eriorating for lack of demand. In Travancore we found a similar situation. 
It may be added that from the standpoint of nutrition, the partial substitution 
•of rice by wheat is a good thing, since wheat is richer in protein and certain 
.,,itamins than rice. · 

3L The reasons why little progress has been made in increasing the consump
·tion of wheat by rice-eaters may be briefly analysed. Wheat as a staple food 
'is eafen in two principal forms: as bread,· or as unleavened cakes, known as 
chwppa.ties. In .this country bread is eaten only by well-to-do people and 
·-balreries are confined to towns and cities. The domestic baking of bread is 
unknown, excepu posstbly ·in limited areas in the North-West. To make 
-chappaties an iron grid. is needed, and it takes skill and experience to produce 
& light and palatable .chappat!i. The poor rice-eater does not possess the 
>Decessary iron utensil and if he did would not know -how. to use it. Further, 
ohappaties as a food differ in bulk and consistency from a bowl of rl.ce. The 
·rice-eater is accustomed' to bulky meals of soU consistency which give him a 
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f~eiing of repletion, and does not relish 14ore mmcentrated food which needs 
chewing. 

32. In certain parts of the country wheat is eaten in small amounts by rice
eat~rs Ll the form of special preparations made from atta or semolina. Gene
rally speaking, this habit is confined to the :Uiddle classes. Such preparations 
add variety to a diet larg~ly composed of nee, but are ~ot taken as a sta~le 
article of diet to replace nee. In the same way, people m Europe or A14enca 
may take some rice- in the form of curries or puddings, while the bulk of their 
·diet is made up of other foods. 

33. In wheat-eating areas )yhole wheat is stored as such and grrund into 
· atta in mills or stone chalckies before being made into chappa,.ties. It is npt 

stored in the form of atta. In Bengal there are few wheat mills outside 
Calcutta and the people do not possess stone chalikies. Hence wheat sent to 
Benaal has to be ground before distribution, mainly in Calcutta, ~nd the ref3ult
in;; ground flour' or atta readily goes bad on storage. There would be no point i"? 
·distributing unground whole wheat, since it is difficult to use wh~at in this 
form, and as has been said the people have no facilities for griiuling it. In 
Bombay, on the other hand, chal:kies are generally available and wheat can b~ 
.distributed unground. 

34. We noted that in Travancore tapioca ifl preferred to wheap as an alterna
tiv.e to rice largely because people are used to it and it can be cooked in the 
same way as rice. Tapioca is an inferiqr starc!ly food, containing less than one 
per cent. of prqtein as compared with 11 to 12 per cent in wheat. We may 

·also refer to the experience of Ceylon which, l:)e£ore tile outbreak of the war with 
Japan, imported over two-thirds of her rice supplies .and has since been for'ced 
to consume Australian wheat as an alternative. The following is an extract 
from a recent report· on the food situation in Ceylon: 

''The change-over of the diet o£ the people from rice to subst·itutes was not 
·done in one stroke nor without disappointments and tears. At first, whole 
wheat was issued and used by the population in 'the same way as rice. Govern
ment, too put out propaganda, during the early days of the change-over, trying 
to teach people how vvheat could be boiled like rice after being broken up 
or roasting, or how local preparations could be made from ground wheat 
exactly in the same manner as with rice flour. Failure of this plan to produce 
in wheat an exact substitute for rice was soon discovered and, under stress 0f 
necessity, the preparation and serving of wheat ftour in the form of brev.d 
(baked in European style) was popularised, in 11ddition to. the use of :flour 
(maida) for whatever local forms of preparations for which it was suitable. 
Vi.'-·orous propaganclH wHs carried out through schools, local Government Bodies 
and health officers, in all the languages o£ the country by lectures, demonstrations 
and posters, explaining the value of bread and the methods of preparation of 
i;he more successful varieties of dishes according to styles with which the people 
were familiar. It. was pointed out that while there was bread available to eat 
there was no necessity to starve; and bread was available outside the ration. 
Government vigorously encouraged the establishment o£ bakeries throughout the 
wmntry, inc}uding the rural areas and estates. Large numbers of bakeries have 
in fact been so established and the consumption o£ bread (as baked in Euro
pean style) has increased considerably. Bread is eaten with curry or chutney''. 

35. The problem of increasing the consumption o£ wheat and other cereals 
by rice eaters is obviously a most difficult, one and we do not find it easy to 
make constructive suggestions. As long as rice is available, rice eaters in 
general will consume it in preference to other grains and in such circumstances 
"eat more wheat" campaigns are not likely to be very effective. Propaganda 
based on nutritional arguments might, however, carry some weight with certain 
sections of the public. Even when shortage of rice makes th.e consumption of 
alternative foods necese;ii,ry, mere visual and verbal propaganda by itself cannot 
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achieve much in changing the habits and preferences of the mass of the 
Eopulation. Such propaganda must be reinforced b;y practical demonstration. 
~uitable recipes must be devised and popularized by sale in can~e'ens, govem· 
ment restaurants, e'tc. Before undertaking an educational campaign, it is 
essential to be fully informed about the cooking habits and tastes of the people 
and their facilities for adopting unfamiliar methods of cooking (utensils, etc.). 
More use could be made of women £or studying domestic food questions, and 
the improvement of methods of preparing and cooking food, and also for teaching 
the public about desirable changes in diet-for work, .in fact, on what has been 
called the "KitchP.n Front" in England. Domestic science institutions have 
played a useful part on the "Kitchen Front" in England and other countries and 
we feel that they could_ also do so in India. 

36. If school-feeding schemes are developed, alternative cereals could b& 
used for school meals, as in Cochin, and their offtake thereby increased. 
Further, if children learn to take such foods, they may' carry the preference 
into later life. Children are more flexible in their dietary habits than adults. 

37. Whatever methods are adopted in the attempt to encourage the use of 
wheat in place of rice, progress is likely to be slow. We feel, however, that 
in view of the position of Bengal as regards rice supplies, steady and persia· 
tent e:fforts should be made in that province to increase the consumption of 
wheat, particularly in urban areas. It is obviously easier to influence people 
in , cities and towns than the rural population. A greater offtake of wheat under 
existing. rationing schemes is most desirable in connection with Bengal and all· 
India food policy. The problem o£ how to wean rice-eaters from their deter· 
mined preference for a food in short supply and reluctance to turn to alternQ.• 
'tive grains is, as we have already pointed out, not peculiar to Bengal, bU:t is 
of all-India importance. 

R.. A. GoPALASWAMI, Secretary 
New Delhi, the lOth Ap-ril 1945 

'' Signed subject to separate minute. 

J. A. WooDHEAD, Ohairman 
8. V. RAMAMURTY 

MANILAL B. NANAVATI 

M. AFZAL HusAIN"' 

w. R. AYKROYD 
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I 

The following minute sets out briefly t.fie conclusions, which I have reached 
in respect of the questions of the existence of a carry-over, and the effec'ts on the 
economy of Bengal of the inter-provincial trade barriers. It has been .shown, 
in Section A of p·art I of the minute, that during recent years, and particularly 
in the beginning of 1943, there was no carry-over. In Section B the course of 
events leading to the famine of 1943 has been traced from 1941, and it has 
been shown that t.he shortage (considered in Section C) was really large and 
could not be made up without imports from other provinces. Section D shows 
that 'the shortage was aggravated by Calcutta remaining on the Bengal market. 
It has been shown (Section E) that imports became impossible, because of 
the barriers which were set up in the way of inter-provincial trade. Thus 
Bengal had to face a very serious problem during the war and the Government 
had a very difficult task (Sections F and G). 

In Part II of the minute a brief account has been given of the general 
unpreparedness of India to meet a food emergency. 

I. 'rHE CAUSES OF THE BENG-AL 'FAMINE 

A-THE FALLACY OF CARRY-OVER 

In Chapter X of the Report, under Section B, the causes of the Bengal 
Famine have been discussed, and one of the causes mentioned is:-

"a shortage in the stock of old rice carried forward from 1942 to 1943" 
(p. 77). 

In Appendix II, the problem of the ,'production and consumption of rice in 
Bengal", has been dealt with very fully, and is summarised in Chapter III, C. 
It is stated that "the carry-over at the beginning of H:}43 was probably sufficien~ 
for about 6 weeks' requirements" (p. 15). In other words it was 11·5 per cent. 
of the annual requirement. 

The idea that there bas been, even during recent years, a substantial 'carry
over' of rice in Bengal, has been responsible for the miscalculations that led 
to the Bengal disaster, and, on 'looking back', this impression still causes a 
great deal of confusion. This conception of "huge stocks somewhere" may 
prove dangerous in the future as well, as iii is likely to give a sense of false 
security. It is necessary, therefore, that the true nature and, significance 
of 'carry-over' should be fully understood. The theory of 'carry-over' is a survi
val from the era of plenty when Bengal produced far in excess of the requirements 
of its population and exported rice. The unconsmnnd stocks constituted the 
'carry-over'. Those days are long past. Absolutely no data are available regard
ing the stock position of rice (or any other foodgrain) from month tio month, or 
year to year, in Bengal, or any other part of India. Such data, in fac't, are not 
available for any rice eating country of Asia, with the single exception of Japan. 
According to Wickizer and Bennett, "Japan is about the only Oriental 
country which has followed a reg-ular practice of storing considerable quantities 
of rice''. And even in J ap9:n ''normally the carry-over. at the close of a season 
is equivalent to one month's or six weeks' consumption, but all the end of the 
bumper crop year 1933-4 it was approximately twice as greail".t 

1 The Rice Economy of Monsoon Asia, 1941. 
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Wickizer and Bennett sum up the position thus: "Rice stocks are commouly 
held in many hands: by growers for the need of the family, arid by numerous 
intermediaries and distributors scattered throughout the market. Such holdings 
:are necessarily small, and are intended generally to meet require~ents only 
until the next· harvest. Except where governments have intervened in order 
to influence a rice price situation; .jice stocks do not ordinarily become con· 
-centl1ated, nor are they carried over for more than one season. Hence annual 
production of rice tends to corres.pond closely with annual utilization·'. The 
last sentence of this quotation is significant. In arid zones, where rainfall is 
scarce a,nd uncertain, where a good crop is obtained once in five years or so'- and 
where fluctuations in pToduction are wide, climatic conditions, types of food
grains-jowar and millets-psychology of the people, all tend to bring about the 
storage of an occasional surplus crop. '£hese factors do not operate in a region 
of abundant rainfall; at least, not ·to any appreciable extent. 

2. There are other causes also of the illusion about the existence of a carry
over. Some 'high class' varieties of rice improve in storage and are kept for 
more than a season·. The rich few who have more than they need may store 
rice. Traders hav{l a small stock left at the end of the year. There may he 
isolated pockets of carry--over in some heavily surplus districts. Such stocks, 
however, are too insignificant to alter the general food supply situation of a 
province o£ over 60 million people, with an overall deficit production. 

3. The real 'c~use of the misunderstanding, however, is thnt "most rices 
tl.l'e not really suitable for consumption until at least two or possibly three months 
have elapsed from the date of harvesting ...... ". The new rice has "an insipid 
watery taste", cooks into "a meshy glutinous consistency", a "pasty 
mass" which "cannot be digested as satisfactorily as grains which retain their 
'individuality". Therefore, "wherever it is possible to exercise preference; no 
consumer will eat rice which has only just been harvested" .1 Thus ~he year of 
production and that, of consumption normally do not coincide. The point may 
be elucidated by a statement of what actually happens. The aman crop is 
harvested from November to December, and may be said to be assembled by 
the beginning of January; the boro crop is harvested by March-April, and the 
a118 crop in August-September. The year of production mny be regarded as 
from January to December. Ordinarily the year of consumption will be, 
approximately, let us say, from March-April to March-April next year. 

JanjFeb /Mar/ Apr/May /Jun/ Julf Aug fSepjOctjNov /Dec(Jan fFebfMar 
(. . . . . . I)roc1 u dion Year ........................................... ) 

(,.; ......... Consumption Year ....................................... ,..:) 

: Only that quantity which is left over as sw~plu8 after full twelve months' 
consumption is strictly speaking a 'carry-over'. But the quantity in stock 
during January to March-April is not 'carry-over'; it represents the actual re
qui,remep:t'£or th1;1 . .last two or three months of the year of consumption. The 
year of consumpti9n is not rigidly fixed. It slides over the year of.procluction 
pack:<.yards. and f()t:Wards according to the quantity of stocks available for consump
tion. When the· quantity during the previous year is short of full require-
11}-ents, .the consumption.-of the new aman starts earlier, and when the quantity 
l~)p .excess of requirements it starts later. This overlapping .acts as a. 'shock 
absorber', ~<nd is. o£ great importance. The crop assembled in .January i::; 
certainly available £or flRrly CDnsumption, but if COnsumed prematurely Will 
l'~'a-\te a defic1t at the .end of the year of consumption, unless the crop produced 
is more thai! the requirement of 12 months and will, therefore, meet the 
additional requirementsup to the end of the normal year of consumption. 

1 Report on the Marketing of rice in India and Burma, 1941. 
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4. Ever since the annual productioJ1, or supply) ~as ~egun to be only equal 
to or less than the actual requirements, the defimenmes due to very short 
cr~ps have been met, not to an. _appreciable d~gree from t?e accumulated 
reserves of pxevious years but mamly by an earlier consumptiOn of the aman 
harvest. It was Bengal'~ good for.tune that years of serious crop shortages 
have been well spaced and have invariably been followed by years of very 
heavy crops. For instance : 

{ 
1928 with 7 ·1 million t.o~ short-crop, was followed by 

1 1929 with 9·2 million ton crop; and eight years later, 

2 
{ 1936 with 7 ·8 million ton short-crop, was followed by 

~ l'J37 with 10·7 million ton crop; and again, 

3 
J 1941 with 7 ·4 million ton short-crop, was followed by 
\._1942 with 10·3 million ton crop. 

Therefore, chn·ing recent years, it is not so much on his accumulated reserves,. 
carried forward from vear to vear, that the subsistence farmer of Bengal has 
existed, but on the 'advances'" that. he has been able to draw. The deficit of a 
poor crop he made up by starting consumption of the next crop before its normal 
period of 'maturity'. He lived by borrowing and this applied to mon~y and 
food equally. When his 'debts' increased beyond ·a certain limit he collapsed. 
It may be stated 'that the .triennium 1941-3 was the first in the recent history 
of Bengal when a. bumper crop year (1942) was preceded and succeeded by 
years of vety poor crops (1941, 1943). 

5. In Appendix II, a study is made of the actual conditions in Bengal 
relating to the yearly requirements of rice: The correctness of the statistics of 
acreage, yield, consumpt.ion, and even population has been rightly quest<ioned. 
lt has been recognised that the acreage estimate is too low an<'! so is that of the· 
yield, and an increase of 20 per cent over the Director of Agriculture's estimatl3' 
has been made (Statement III). With statistics so hopelessly def~ctive, either 
no attempt at all should be made to evaluate the position, or the conclusions 
drawn from the estimates available should be subjected . to various tests and; 
their reliability determined. In what follows, tne second alternative has been 
employed in determining whether a 'carry~over', i.e., a surplus really existed in 
Bengal. 

6. "India, without Bnrma, is not self-sufficient in the production of food
grains. Before the war a comparatively small and diminishing export:able 
sm·p lus of wheat was offset by a large -and increasing import of rice". In pre
war years India's dependence upon rice imports was progressively increasing.1 

1937-8 1938-9 1939-40 1940-1 

Net Imports of Rice and Paddy +1,165,072 +1,253,098 +2,138,600 +1,097,198 
(in tons). 

~ In view of these large and increasing imports, aoy substantial 'carry-over' of 
rice· could not be a reality in India. 

Similarly, since 1934 Bengal has been, except for a single year (1937), an 
importing province, in other words not completely self-sufficient in respect of 
the production of rice. It was, therefore, not producing more than it actually 
needed. This must b0 ndmitted. Tt is true that the volume of net imports 
did not correspond with the variations in production, but the significant fact 
is t.hat year Rfter :vear imports were made and their quant•ity showed a tendency 
towards increase. In such circumstances any appreciable accuiuulated carry
over was not likely to emerge, for imports would not be made if the demnnrl 

1 Report of the Foodgrains Policy Committee, 1944. 
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could be satisfied from the carry-over. According to the estimates made this 
carry over', from 1932 to 1940, varied between 13 and 33 per cent of 'the 
total crop harvested (Statement I, Appendix II). (See paragraph 12 infra). 

7. From 1934 to 1941 there was no increase in rice production in Bengal 
(Appendix II, ·Statements I and III): Yield per acre had shown a downward 
t@dency :[Appendix II, paragraph 9 (ii)]. ~rhe population, on the other hand, 
had increased from 53 million i11< 1934 to 60·3 million by 1941. Therefore, during 
this period the food position was steadily deteriorating. From ~eing an 
exporter, Bengal had become an importer. From solvency in regard to food 
it had reached the stage of insolvency. If there ever was a 'carry-over' in the 
sense of surplus over consumption, it. must have vanished years ago 

8. Another test of whether supplies wer<O .adequate would be an assessment 
oa the basis of actual food and seed requirements and product~ion. On the basis 
of per capita consumption, as worlred out by Prof. Mshalanobis, there has been 
since 1936 (except for the year 1937) a definite shortage\ in the. quantity of rice 
available. It is difficult to reconcile this unquestionable shortage with any 
surplus or 'carry-over'. A more detailed study of figures will be fruitful. Refer
ence may be made to the statement below, which is based on the data of 
supplies as given in stat.ement III of Appendix II. It should be made clear that 
any notibn of the quantity consumed being absolutely inelastic is inadmissible. 
In· fact during years of plenty a person eats a little more, and during years of 
scarcity he eats less; and 'the margin is fairly wide, and may range from a mere 
subsistence ration to the full satisfaction of hunger. Further, during scarcity 
there is increased use of other available food such as tubers. Ignoring these 
considerations, and even admitting, merely for the sake of argument, a, progres
sive accumulation of surpluses-which is very unlikely-there was a deficit in 
1941 of 1·55 million tons. The previous 'carry-over', if any, must have dis
appeared by the end of 1941, a year of poor crop. The adjusted supply figures 
(involving a 20 per cenii increase over the estimates of the Director of Agricul
t:ure Bengal) and the data of actual consumption requirements obtained by 
'!?rof. Mahalanobis, fi£ in admirably .with the supply and consumption position 
m Bengal during the last 15 years and give a picture very close to the reality. 
These data also fill in with th9 change-over of the province from the position 
of. a net exporter to that of a net importer. These figures, there·fore, provide 
a. very good test of the food resources of the province in respect of rice. 



... -
Adjusted Net imports .Requirement Progreash•, 

Year 
supply <+> Seed Net available at 3·58 ( --) Deficit total of 

Population {'000 tons) or exports ('000 tons) supply seers per (+)Surplus Col. VIII, 
. (Million) including (-} ('000 tons) week (tons) (Million tons) Carry ov' 

net imports ('000 tons) (Million toJ 
or exports 

I II III IV v VI VII VIII IX 
------·~~----·- -~-------~~--- ------ ----~~~ ------~~---- ------1---·--~-- -~--~ --------
1928 4!J·O 7,563 +161 422 7,141 8,377,873 -1,237* .. 
1!J2!J 40·44 !),662 -250 411 9,251 8,436,005 +815 -42 
1930 49·68 9,009 -311 437 8,572 8,504,137 +68 -35 

1931 50·1 !J,940 .. 441 9,499 8,565,947 +933 +57 
1932 51·1 9,945 -239 440 9,505 8,736,924 +768 +1,34 

1933 52·1 10,771 -31 438 10,333 8,907,901 +1,425 +2,77 

1934 . 53·1 9,927 +414 425 9,502 9,078,878 +423 +3,19 

1935 . 54·1 9,840 +150 424 9,416 !),249,855 +166 +3,36 

1936 55·1 8,251 +155 448 7,803 1),420,832 ~1,618 +1,74 

1!J37 56·1 11,218 -185 446 10,772 9,591,809 -1,180 +2,92 

1938 57·1 9,981 +133 446 9,535 1!,762,786 -228 +2,96 

1939 58·1 9,596 +482 445 9,151 9,933,763 -783 +1,91 

1940 59·1 9,882 +358 440 9,442 10,104,740 -663 +1,24 

1941 60·3 7,954 +323 482 7,472 10,275,717 -2,804 -1,55 

1942 .. 10,774 -2 467 10,307 10,446,694 --140 -1,69 

Consumption per million per annum-- 170,977 tons. 
*It may appear that a 'negative 'carry-over has no meaning. Reference is invited to paragraphs 3 and 4 of this minute, as stated defi· 

ciencies are made up by early consumption of the crop of the succeeding year. 
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A comparison of columns VI and VII shows that since 1936 net available 
supplies have been considerably short of the m1ru~um requireJ:Pents,. 
as calculated on the Mahalanobis formula, every year w1th the except10n of 
1937. Before 1936 supplies were in excess of requirements; Bengal then was 
an exporting province. Surpluses and deficits are shown in column VIII. 
Further, when supplies were adequate the people were able to eat more, and. 
perhaps lay by some stocks. Since Hl3q-7, the people have been on short 
rations.. · 

The figures in column IX, provide a test for the accuracy of the nssumption 
of a carry-over. I£ there was an accumulated surplps, it had disappeared by 
1941, and 1943 opened with nothing more than the aman crop of 1942, assembled 
by :January, 1943. 

9. The test supplied by the economic condition of the people leads one to the 
same conclusions. 1''he distribution of holdings given on p. 6 of the Report is as· 
follows:-

More than 5 acres 

Between 2-1) acres 

Less than 2 acres 

2 

2 

million families 

.. 
, 

It is stated that [i acres will be the minimum area required to keep the 
average family in reasonable comfort, but the size of holding will have to be· 
7 acres if the land is capable of growing nothing but a man paddy. If the 
number of holdings above 5 acres eapable of growing aman paddy only is taken 
:to be 0·5 million, the number of families which live below the level of 'reason,. 
able' comfort will be,6 millions. What happens to these 8 million holders when 
the crop is very short? Such families could just balance income and outgo in a 
normal year. 'l'hey cannot have any carry-over of either money or grain. ln: 
many cases a substantial portion of the crop goes to the money-lender. 1'he 
Only possibility is that during years of short-crops consumption of rice must be 
reduced in order to meet the constant factor of the standing charges. Alter

. native foods such as sweet potatoes are grown and consumed and make up for 
the deficit. During normal years the consumption ~ncreases, and carry-over is 
possible only when the production is much above the requirements. Such 
occasions have become rare since population increase has outstripped food 
supply. 

10. The nutritional standard of the people of Bengal supports the above· 
contentions. Since the days (1933) when Sir .John Megaw (p. 7, para. !)) 
conducted his inquiry, there has been a marked deterioration in the food 
position. There has been no increase in production and a steep rise in population. 
The :Fooclgrains Polic.v Committee arrived at the following conclusion " 
U10ugh it is true that taking India as a whole ...... and taking an average of 
years, she may broadly be described as only slightly less than self-sufficient in 
foodgrains as a whole, nev.ertheless the self-sufficiency implied by this state~ 
ment at the very best is self-sufficiency at a very low level of per eaprita con
sumption. There is very little room, taking the country as a whole, for the: 
process of tightening the belt. We have it on the authority of the highesii 
nutritional expert in this country, Dr, Aykroyd, that there is at all bimes serious 
under-nourishment of some third of the population" .1 With a considerable pro
portion of the population living at a level of under-nourishment, if not starva
tion, it is difficult tio accept the hypothesis of large surpluses- or stocks remaining 
unconsumed year after year, and getting accumulated, even to the extent of 

1 Report of the Foodgrains Policy Committee, 1943, p. 33. 
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33 per cent of the annual production (paragraph 8 above and statement). 
Under-nourishment of a large section of the population and huge accumulations 
of stocks cannot go together. 

11. The results of the "anti-hoarding" 
was undertaken in Bengal in June 1943 
few other areas) supports thi1:1 conclusion. 
ing conclusions may be draw:n. 

campaign or the "food drive" ·which 
(excluding Calcutta, Howrah and a. 
From the data available the follow--

1. Population of the area of this drive 55 · 7 48 million 

2. Totalrequirement of this population from l6~h June to 31st 
December iri terms of rice at 3 seers per capita per 
week1 

3. Actually consumed by this population from 1st January to 
15th June, at the same rate . . . . • 

4. Stocks on 16th June 1943 (at 25 per cent excess of those 
actually discovered) . • • . • ~ • . 1•17 

5. Total consumed and in stock i.e. 3 plus 4 . 4 · 97 

6. Total consumed by the remaining population { 6 · 5 million) up 
to 15th June 1943, at the above rate. 0·44 

Total consumed and in stock on 16th June 1943 

Estimated aman crop assembled in January 1943 6·0 

Balance unaccounted for 0·6 

" 
,_ 

.. 

Even allo~ing for undiscovered stocks if there had been a large carry-over, much 
bigger stocks would have been found. ('£here had been import of rice and other 
grams as vvell during this period). Similarly the Qalcutta Food census 
in July 1943 dis.covered stocks of the order of 31,000 tons, which is just one 
month's rice consumption of that city. Had there heen a substantial 'carry
over', the stocks wo~ld have been larger. 

12. In Appendix II, Section B, the relation of supply of rice to requirements 
for the ten years 1928 to 1937 has been examined and the conclusion arrived 
at is stated thus : ' · 

" ... prima facie, it would appear that stocks carried over from year to year 
must have been accumulating in the province during the period" (page 209, 

· paragraph 13). ,. 

Similarly in Section C, the suppiy position in relation to requirement-s for the 
years 1938 to 1942 has been examined: and the following conclusion is arrived 
at: 

"The state of current supply dming 1941 supports the conclusion reached 
in paragraph 14 above, namely, that tho ~tocks carried over from year to yeflr 
nmst have been considerable." (page 210, pr:tragraph 16). Again, in Section 
D, the supplv position in relation to requirements for the year 1943 has been 
dif'cussed and it is stated : 

''The carry-over at the beginning of the year was sufficient for the re(1llire
ments of about 6 ·weeks" [page 212, pr:trngraph 23(ii)(b)]. 

1This figure is lower than Prof. Mahalanobis' est.imate of actual consumption. 
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It is to be determined if these conclusions are eorrect. The table below haf:1 
been compiled from the data of surplus.es and deficits as given in Appendix Il, 
'Statement IV, 

I II III IV 

Year 
+Surplus Progressive Net'-Export (-) 
-Deficit. total of Imports(+) 

(Million tons) Col. II ('000 tons) 
(Million tons) 

1928 -1·20 
i1929 +0•79 -0·41 
1930 +O·Ol -0·42 

• 1931 +0•80 -j-0. 38 
.1932 +0•69 +1·07 
1933 '+1·39 +2·46 
:1934 +0•44 +2·9 +414 
1935 +0•24 +3•14 +150 
1936 -1·50 +1·64 +155 
1937 +1·35 +2·99 -185 
1938 +2•99 +133 
1939 -0·51 +2•48 +482 
1940 -0·34 +2·14 +358 
1941 -2·43 -0·29 +323 
1.942 +0·29 -2 

Column III o£ this table shows the stocks of rice in the province at the 
·end of each year, on the assumption that accumulation of surpluses was taking 
place; while Column IV shows the net imports or exports of the province. If, all. 
the Report has concluded, accumulated FJtocks were available in the pru0nce 
in each of the years 1Q31 no 1£l40, and during certain years those stocks were 
very htrge, it becomes impossible to explain the, net imports in these years for 
thP. following reasons. The population of Bengal ma:v be divided into the four 

·classes;,._ 

(a) 'those who grow their own food but whose production is just equal to or 
less than their requirements; 

(b) those who buy their requirements; 
(c) traders; 
(d) big land-holders who have surplus over their requirements. 

·O£ these it is only classes (c) and (d) who would hold surplus stocks of riee. 
'Ihe 'big landlords would accumulate unnecessarily large stocks only if they 

-were unable to find a market for them. Therefore, stocks would. come to be 
concentrated in the hands of traders. And it is this class which impor'ts rice. 
If the traders had been accumulating stocks, would they still import, and thus 
add to their unsold stocks? No wise trader would hold st.ocks much in excess of· 
'his annual 'turnover. The existence of net imports is thus incompatible with the 
llCcumulation of large- stocks. 

13. In 1942, according to Statement IV, of Appendix II (p. 216), the uurrent 
-supply, seed deducted, was 10-31 milli.on tons and consumption 10·02 ntiUion 
t':ms, leaving a surplus of 0·29 million tons, equal to 1·5 weeks' supply. Is it too 
much to say that· this so-called 'surplus' was completely wiped ou~ by the 

·cyclone of October 1942 in the districts of Midnapore and the 24-Parganas, and 
by the export of 185,()Uu tons which was allowed. to take place during 1942 ~ 
There was definite shortage during November-December, as is evident from 
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ihe prevailing distress, and this supports the conclusion that the supplies had 
been exhausted. 
Conclusion 

One is, therefore, forced to the conclusion that in Bengal, and in fact in the 
rest of India as well, there are no surplus stocks of such magnitude as to serve 
;as "huge" reserves. What we find is a hand to mouth existence, at a ;e~y 
low level of consumption. Events of the last two years have proved th1s 
conclusively. In spite of the 'Grow More Food' campaign, the food situatiun 

·still causes anxiety. At any rate, this much is certain that Bengal had no 
carry-over of rice worth considering in the beginning of Hl43. 

B-THE' CouRsE OF EvENTS LEADING TO THE FAll-liNE. 

14. The cycle of events which terminated in the famine of 1943 may now 
l>A described. One need not labour t.he point that every event has a history 
and its true cause cannot be determined by a. study merely of factors involved a\. 
the moment of its occurrence 4~but must be traced to its past. To borrow a 
phrase from biology, every ev~nt has a phylogeny. Therefore, the immediate 
causes of the famine of 1943 have to be traced from 1941. These events may 
be traced year by year. 

1941.-(Appendix 11, Statement III). 'fhe a1nan crop which was assembled 
in January 1941 was 5·178 million tons (adjusted figures by addition of 20 per 
'cent to the Director of Agriculture's figure)-the shortest crop for fifteen years 
and with bora and aus, supplemented by 323,000 tons imports, and a,fter deduc
tion of seed requirements, gave 7,472,000 tons of rice, for the consumption of 60·3 
million people, which was the population of Bengal at that time. According 
to the estimate of 3·58 seers per capita per week (the estimate of Prot Mahala
Pobis) the total quantity required for 12 months was over 10·25 million tons. 
'lhus there was a shortage of 2·8 million tons, i.e., 14 weeks supply. Normally 
the aman crop would come into consumption, let us say, from March-April 1941. 
The total crop being short, it was barely enough for nine mon'ths, and was, 
therefore, consumed by about the end of the year 1941. Nothing was available 
for the last two or three months of the consumption year 1941-2 (January-
:F'ebruary-March 1942). . 

1942.-The a man crop assembled by January 1942 was 8·876 million tons
the highest since 1937. The bora crop of 1942 gave 206,000 tons and the a1ts 
1·694 million tons. There were no imports. The total quantity available fJr 
eonsumption (minus seed requirements) was 10·3 million ton:s. This crop 
would normally have ~orne into use from March-April, but as the previous crop 
'vas very short and had been consumed by the end of the year 1941, the new 
crop was drawn upon mos't probably from about the beginning of January 1942. · 
lt would have sufficed for twelve months, i.e., till the 'end of December 1942, 
and. possibly even beyond that period with some effort, but during this year 
vanous unforeseen factors adversely affected the position:-

(i) A quantity of rice was exported (187,500 tons in t.he year, of which 184,618 
tons were exported between January and July 1942). J:Report p. 28] .. 

(ii) There was short supply of wheat during later part of 1942:-57,377 t.ons 
fCbapter V-para. 23]. 

(iii) The disastrous cyclone of October 1942 clef''troyed. large stocks of rice in 
important surplus districts in Bengal, viz., Midnapore and the 24-Parganas. 
The quantity destroyed has not been determined but is described as very large. 

(iv) There was an influx of refugees, estimated at several lakhs. 
(v) There was a very large increase in the strength o£ the Defence Forces 

in Bengal, and also rapid increase in the industrial population, labour for mili-



188 MINUTE BY ·~R. :M. AFZAL HUSAIN 

tary works etc., etc., which directly or indirectly depleted the foodgrain re-
8ources of the province. 

In view of these considerations (a) of heavier demands and (b) of serious 
loss, it would not be incorrect to hold that by the end of the year 1942 the year's. 
production had been completely consumed. 

This view is supported by the fact that reports of distress were made early 
in December (Appendix VI), and by the end of the month hunger-marches had 
started. The price of rice had ·risen enormously, and there was shortage in 
some places even in the villages. This was at the time when the aman crop was 
bo\ng harvested. The sitnation at that time has been described in the Heport 
(Chapter V, paragraph 29) :-

"The evidence presented by these contemporary documents leaves no room 
for doubt that the upheaval in the Bengal markets towards the end of 1942, 
was due to the fact that in November and December of that year, that is, before 
the bulk of the aman crop had been reaped, ._unusual purchases were being 
made by persons who were convinced, quite correctly, that the yield of the 
a man crop would be so short and stocks in hand so low, that a crisis in supply 
was inevitable and was fast approaching". 

In face of these observations any mAterial 'carry-over' at the end of 1942 
waH n mere myth . 

. 1943.-'rherefore, it may be assumed, with consi(lerable justification, that 
6·024 million tons. aman crop, assembled by January 1943, came into consump· 
tion almost immediately, if not even earlier during the harvest, i.e., November
December 1942. 

According to the Hice Marketing Heport, on the average of the yev,rs 1934-35 
to 1930-37, out of the total production of 8·4 million tons, 3·9 millions were kept 
for domestic consumption and 376,000 tons for seed. 'l'he marketable surp-lus 
was 3·87 million tons. It is generally the aman erop which comes into the 
market, and when it is taken into consideration thut-

(i) t·his crop was ver.Y short (1·.) million tons short or the previous fifteen 
years a.verage), 

(ii) there was u gem·ral feeliug of insec-u~ity, on aecount of the military 
situation, 
· (iii) priees were risiug rapid.ly, 

(iv~ there was no eurry-over, not even for the usual period of 'maturing' of the 
hnrvested crop, and 

(v) all these facts were being widely advertised, the conclusion is irresistible 
that the cultivator retained n larger quantity than the normal for his own use, 
and the marketable surplus was reduced, perhaps to 2 million tons, in a market 
which used to get double that quantity during times of peace and stability. 
Consumers began to secure supplies in excess of immediate requirements, priority 
concerns to lay by stocks to ensure supplies for their labour, traders to make 
money, all joined the melee. The sources of supph' having dried up, panic set 
in. This was a critical stage. Effect.ive action was' not taken, stocks had been 
captured, and those left without food had to pay prices which many could not. 
afford. Famine had really begun from the commencement of the year 1943 
although its results became manifest some months later, and its eff.ectR PVen 
continued in the heavy death-rate during the first. half of 1944. 

C-THE REAL EXTE"'1' OF 'THE SHORTAGE 

15. The con~!_usions arrived at in the Report regarding supplies are given in 
para~rrtph 115 (m), p. 15 and in parag.raph 23 of Appendix TT, of the Report 
(p. 212). and these ma:v be summarised thus:-

(1) The current supply during 1943, was sufficient for the requirements of 
abont 43 weeks (8·36 million tons). 
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(2) The carry-over at the beginning of the year 1943, was sufficient (or tbe 
:requirements of about 6 weeks (1·16 million tons): 

~ 3) Therefore, the absolute deficiency of supplies was of the order of the 
:requii-ement for 3 weeks, i.e., 0·58 million tons. 1 

With these conclusions it is difficult to agree. From what· has been said above 
(p. 15), it is evident that there was no carry-over of a.."ly significance at the 

·end of 1942. The a man rice crop available for consumption from January to 
September 1943 (when the aus crop becomes available), was approximately 5·5 

:million tons (adjusted figures with 20 per cent increase over Director of Agricul
iure 's estimates). I£ all grain available had been procured and distributed 
-equitably, it would have provided 2·44 seers per capita per week for a popula
tion of 63 million for 9 months. At a rate of 3 seers per capita per week, with 
a perfect system of control a.nd distribution, 6·7 million tons ·would have been the 
xequired quantity, and, at 3·2 seers pet capita per week 7·2 million tons. It • 
is evident, therefore, that the absolute shoitage, at a very conservative calcula.
tion, could not have been less than 1·5 million tons. The Government of Bengal 
bad placed their demands for all foodgrains at 1·36 million tons, of which rice 
was 0·9 million tons. These were indeed very modest estimates. The Director 
,of Agriculture informed the Commission that an enormous area had been put 
under sweet potatoes during 1943. This must have helped to mitigate the 
·effect of the shortage. Taking everything into consideration one is forced to 
the conclusion that. the shortage wa-s large and far more than 0·58 million tons. 
It was certainly of a magnitude, that by mere manipulation of supplies actually 
:available in the province, it could not have been wiped out. This was not 
!'"&lisPd early enough. The 'carry-over' mentality had bred complacency. To 
avert disaster, a timelv supply in regular and subst,antial instalments of foocl

·grains to the extent of at least a million tons was absolutely necessary. The 
<JUantit,y of foodgrains which actually arrived in Bengal was of the order of 0·65 
million tons, but. it came sometimes in driblets. somet,imes in torrents, and most 
o£ it eame too late, towards the end of the year.2 

All the rice that came into Bengal was within the country and if the large 
quantities which came alter May had come earlier deaths might have been 
avoided. Re_gular arrivals would have produced confidence and kept the prices 
down. 

D-CALCUTTA ON THE BENGAL MARKET 

16. The shortage eonsidered in the last section was aggravated by the fact 
that, . throughout. the famine o£ 1943, Calcutta, was on the Bengal market. 

1 If the actual shortage was of the magnitude of 0 · 5 million tons, i.e., a little in excess 
t>f the net Burma imports, then would not free trade have supplied this deficiency from the 
·sO-O~J>lled • stocks ' all over the country ? Had not the rest of India accumulated the same 
carry-overs which, it is suggested, Bengal possessed ? The theory of carry-over thus stands 
-exploded. · 

2The arrivals of rice and wheat into Bengal during l943 were:--
Rice. Wheat. 

January 
February 
March 

·l . ~ 17,452 tons. 26,000 tonsa 
. J 

April . 15,,827 
" I 

May :~ 1 38,000 .. 
. June 1()0,324 

" I July ' . . J 99,000 " . Aug~st • ': . ·l 
30,689 

l 
S~tember . ' ·I " J 
·October '. ·' . ·l 
November . ~ 99,334' , 176,000 " 
:December .J 

• 
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On 'looking ba.ck' the feeling grows strong that the most obvious and correct 
step, which was taken in 1944, should have been taken in 1943. With th~.t 
first signs of distress, Calcutta should ha.ve been immediately taken off the 
Bengal market. This was obvious. F'or wheat Calcutta had been off the 
Bengal market always. The average imports of Burma rice were roughly 
equal to the rice requirements of Calcutta. 'Therefore, for many years Calcutta 
had been virtually off the Bengal market both for rice and whe·at. During 
the year of a short crop, after cyclone and flood, with the enemy knocking at 
the gates, the population increasing through au influx of refugees, increased 
concentration of war industries, and a huge army depleting the market of milk, 
fif'h, eggs, poultry, vegetables, and fruit, Calcutta was on the Bengal market, 
armed with a huge purchasing power. The inevitable result was famine in 
Bengal. This should haye been easily foreseen. This is a lesson for the future. 

E-THE STORY OF THE BARRI•ERS 

17. From what has been said above it is evident that there was no carry
over in the beginning of 1943; the previous year's crops had been consumed by 
the end of 1942, the ,aman crop available was very short, imports from Burma 
were not. possible, the external and internal situation was disquieting, panic 
had set in, :prices were soaring. The only thing which could stem the tide was. 
an assured supply o£ foodgrains. There were obstacles. To appreciate the diffi
culties of Bengal a review of the conditions leading to these obstacles is 
necessary. 

18. In Cha.pter IV, paragraphs 1 and 2, are described changes in the 
economic and administrative organisation of the country as a result of the 
control of trade by Governments. In this change, which has been rightly 
descrioed as 'tremendous', the period when 'barriers' were springing up to 
prevent the movement of grain from one district to another and from one 
province to another has been very correctly described as "a critical and 
potentially most dangerous stage". The erection of barriers may be regarded 
as a nece.ssary step in the assumption by Government of control over trade 
.(para. 4), but was the step taken at the right .time and in the right direction? 
And, these are the two essential attributes of a wise step. Government control 
over trade was admittedly a most urgent wartime necessity, but stopping the 
flow o£ 'trade, without creating adequate channels for the flow of food supply, .is 
like putting a dam across a river first and planning to dig irrigation channels 
afterwards. The consequences of such a mistake are evident. It may be· 
argued that in the absence of a well-planned scheme of food control and dis
tribution, on an all-India basis, barriers set up by Provinces and State& 
independently, without co-ordination or even mutual consultation, essentially to 
protect their own interests, had become inevitable. Nevertheless, it cannot be 
denied that, as anticipated, these barriers led to the conditions which, were 
responsible, in no small measure, for the scarcity and famine that visited Bengal 
-the province which had the singular misfortune of being in the Wf!<r zone, and 
falling a victim to floods, a devastating cyclone, a short crop, political unrest, 
and enemy action, and with 'denial' and defence measures leading to disloca- 4 
tion of .internal economy. I, therefore, agree with the following view:~ "If 
there was a single root cause . . . . for .the initial dislocation of the whole 'food 
economy' and 'food morale' of this densely pqpulated area . . . it was the 
incautious use of newly created provincial barriers." 

In paragraph 32. p. 24, the possibility of such a danger is recognisedl. 
It is stated that if the machinery of control could not be completed speedily 
"any serious and suddep deterioration in internal supply arising out of natural 
causes, ~as liable to lead tQ disaster," and this is • exac'tly what happened in 
Bengal. . 
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19. The. dangers inherent in those barriers, or measures restricting trade, 
did not come as a surprise. They were evident and had been fully anticipated. 
Categorical st~:ttements prophesying disas~er as the consequence of such measures 
had been repeatedly made. The Bihar Central Advisory Committee on Price 
Control meeting on 18th December 1939, emphasised "the need of some form of 
inter-provincial control"l and this opinion was communicated to the Govern
ment of India as early as the 8th January 1940. 

20 .. In the Third Price Control Conference of the o:fficiaJ. representJatives of 
the Centre, Provinces and States, held at Delhi in October 1941, the President 
(Sir Ramaswami Mudaliar) stated "the Government of India wished to 
keep inter-provincial trade as free as possible, but if the control was applicable 
within a particular area he saw no objection to it". The views expressed were: 
It was "feared that restriction of inter-provincial or inter-State movement of 
supplies would lead to difficulties" (Bihar). It "was clear that the Central • 
Governm&d'<: intervention was necessary in respect of inter-provincial trading. 
for provincial boundaries were not economic boundaries" (Madras). It was 
suggestea that the "control should extend from the producing stage right down 
to the final stage" "imports should be :flattened", and "the possibility of not 
merely controlling prices but also regulating the movement of rice to the com
peting consuming provinces" should be considered (Assam). The scramble for 
rice supplies in the Central Provinces, was leaving a deficit in the province's own 
requirements. 

A foretaste of such unco-ordinated control had already been experienced· 
when, on account of scarcity in Arakan, the Burma Government had prohibited 
export of rice, just as some Provincial Government had prohibited export of 
rice from their own areas to adjacent areas. The Government of Burma· had 
finally lifted the embargo, but by that time the favourable season for shipping: 
rice IJ,ad practically ended. 

The President emphasised: ''We do not contemplate at all ~he possibility 
of provincial barriers for export of this product (rice) or a.ny product for th& 
matter of that", and he added: "If any Government finds itself in such an un
favourable position as a result of the activities of its surrounding provinces or· 
States, it can come to the Government of India who will use their good influence· 
to get over the difficulty". 

It is clear from t.Pe above that by October 1941, difficulties had arisen. and 
barriers were considered dangerous, ·and need for a central controlling agency, 
was evident. 

21 The Fourth Price Cohtrol Conference met on 6th/7th February 1942. 
(A. day previously the Rice Conference had met at the instance of the Bihar
Government. At this Conference Bihar and Assam had expressed the op~nion 
that provincial control of exports would lead to chaos.) By then the problem~ 
had "become more complicated, their solutions were more urgent and the 
administrative difficulties greater thari they had ever been." Bans "had been 
put by certain Administrations, both Provincial and State, on the movements 
of commodities", the President (Sir Ramaswami Mudaliar) remarked "A.t first 
:flush it looks as if such a ban was eminently justified and that the Provincial 
or State authority concerned had l1 duty towards the population in its charge 
to see that the movemen't of goods, when scarcity conditions were about to 
prevail, was checked so far as its area was concerned, that is to say, that 
foodstuffs available within the area are not transported beyond its 
border. One or two Provincial Governments have done it; and some States 
have done it; and I must also admit with thankfulness tha~ some Provincial 
Administrations have stoutly resisted the temptation to p~£ such a ban 

1 Perhaps this referred to Price Control only. 
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The free movement of commodi~ies up to the last stage is the most. 
wital factor th~t wilJ ~ec~ the growing rise of prices IJ..nd will also try to 
1preserve for the GonE~umer adequa.te supp.i.ies in every area .... ln,dia IUay 
.be geographically .cal,led a 'continent'; it is after all one country and uru;ler 
,one Ad~i&~trat~on; and consE:lql),en,tly the Cer;~tral Government is concerned with 
the s$£ety and the CO:Iilditions of Hving ot all ~he people within this geographical 
area India." He continued: "The Central Government cannot', therefore, 
wieV: with equar;~imity any atte.:Jnpt .at tying u,p st.ocks of a !)1\rficular cqmmodity, 
,within a specified area, and leaving other areas to look after themselves . . . • 
Jf this movement. is widespread then it will create the most c~aotic conditions, 
nay, absol'utely £arnir;le conditions in several parts of the cqur;~try . . . . 'rhe 
theory of self-sufficiency has led to ruin so far as Sovereigp. States are con· 
.cer:o,e~; ar;~d if tl:lat th,eory .of self-sufficiency were t.o be incorporated ill prQvincial 

• :and State units in this great Federation, not only ruin but something worse 
will be our lot. We have l,lgreed, not with .enthusiasm, to such bans as_ a 

·very temporary measure in certain areas. But the Q.ecjsive view of the Gover:q
ment of India is that s.uch bans on export do much more ha,rm than goqd, and 

·to the utmost possible extent should be avoided.'' He also referred. to the 
. anxiety of certain governments to build u-p stocks. 

vVl}ile on the one hand certain provinces considered that their first c.mre 
wns the supply of food to those who liveil within their jurisdictions, and help to 
ot.her provinces could. not be given to the extent of facing. n shortage themselves 

· (Tunjab, Madras), on the othe.r hand a higher degree of control over transport 
. and svpplies was demanded (Bombay), to the extent of an all-India controTof 
stocks (C. P.). It was stressed that the unit was not the. province or the 

. district, but the whole of India. and a shortage of any particular commodity had 
to be shared equally (N. W. F. P.), by means of control at the Centre (Bihar) 
::md that bans on exports should not he placed (Bihar), as restrietions on inter

. provineial trade would be .suicidal (Mysore). It was claimed that in cert.ain 
. 'emergent circumstances, such as the danger of a famine, stoppage of exports from 

a particular area would be justifiable. 'rhe President, summing up the discussion 
stated "tha't the process of tightening up the belt must be a universal process 
rmd not, a process which must apply only to those unfortunate provinces which 
were in short supply with reference to any particular commodity''. He drew 
the eonelnsion "that broadly speaking there shonld he no attempt lm the part 
either of the Provinces or States to put n ban on the export of commodities but 
tbnt when n proper transport nnthoril!:v which would co-ordinnte the interests of 
various Provinces and Stat.es begnn to function at the ·Centre, it could be left, 
to that rmthorit,v so to ndjust the transport that there was no draining of all 
rc~ources of one province to its own disa(1vantRge and to tl1e ndvRntage (Jf 
UQcumu]ating stoeks in the neighbonring province or Stnte. -He, however, agreed 
that if there were a famine condition in a local area, something must he done oh 
the spot, and he did not "object to a particular kind of emei"gency power being 

·used by district officer or local officer". ' 

22. BarrieYs contin~1ed to he put up. In March 1942, the Central Provinces, 
after. a scramble for nee, had stopped export of foodgmins to places outside the 
P~c:vmce. The Govern.ment of ~ndia had in S9me cases isE;.ue(i directions against 
such :steps. W~en the Food Production Conference met in April 1942 the 
question of barners ca~e up for a g_ood deal of discussion. The President 

: (Mr. N. R. Sarker) state~ iJJ. his opening remarks: " ...... that in eas~ in ten
. s'ive and plan~ed efforts (to ~ro~ More Food) failed to make good t.he shortage 
of a commoclrty, then .substrtu~wn of this commodity by some other surplus 
foodstuff shall have. to he cons1clered. And.· even if this remedy failed to fill 

· up the gap, then It would be for the various governments to consider how 
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far an ~ll-round cutting in :the consumption of the commodity must be voluntarily 
accepted by all the Provinces and the States." 

Sir Ramaswami Mudaliar said: "The Central Government has been up· 
against this problem of every province, of ~v_ery State, of_ every area thinking 
in· terms of its own population, and not w1lhng to recogmse the needs of the
population elsewhere in India.......... That is a most dangerous doctrine to be 
p1·eached ....... It would bring about such confusion in trade,. commerce and: 
transport that in would harm the interests of the whole country ...... When we· 
have gone to t·he extent of including a country like Ceylon into (our) economic· 
orbit in respect of food production and food supply, it seems to me the most 
unnatural thing to suggest that each province or State will look after itself and' 
only when there is a surplus and to the extent that (province or) ~tate judges. 
there can be a surplus., having provided for all the contingencies which might 
arise in the future and having provided for all that is necessary for the province 
(or State), would it allow export from its territory ...... That sort of attitude, ..... . 
would completely break up the economic structure of the country ...... vVe have 
been resisting this idea, that each area should look after itself first, leaving 
others alone ......... I do ventur~ to suggest that we cannot take the view th::tt 
each province or State must first look after itself and then ti.o other provinces or 
States." He further emphasised his point of view by t,aking a specific example. 
"'l'aking wheat consumption as 10 million tons, and supposing there is only 9 
million tons in the country, we know how it is distributed to various provinces 
from the surplus; would it be an impossibility to say that Punjab will have 
nbe-tenths and all the other importing provinces will have nine-tenths of their 
normal imports?" In the same meeting Sir Pheroze Kharegat explained this 
point of view further. He stated that. if in spi:te of the best efforts of thA' 
surplus and deficit areas, there was a shortage of a particular commodity in the 
.:JOuntry, for instance rice, then "the whole lot of rice available in the countr1.1 
should be treated as one and it should be distributed equitably between aU the 
Provinces anJ. States throughout the country, so that all may suffer equally and 
benefit equally ...... Where there is a deficit in a particular commodity in the 
country as a whole, it should be distributed as equitably as possible humanly, 
and as equitably as transport facilities may allow". The underlving idea was 
equality of sacrifice of all consumers. As a logical corollary to this proposition 
representatives of many Provinces and States stressed the need for a Central: 
authmity with executive power. No steps were taken to set up such an autho
rity. 

·The Food Department which was established in December 1942 set out on 
the task of disentangling lihe food tangles. 

The Second All-India Food Conference w.as held on the 24th-26th Februarv,. 
1943. The Secretary of the Food Department once again preached the gospei 
of 'equality of sa,crifice'. He shated ·"Although ...... shortage of production 
was . . . . . . in the neighbourhood of 4 or 5 per cent, the main difficulty was to. 
distribute the deficiency over the whole body of consumers. 1£ equitably distri
buted no one would feel the deficiency but if the whole weight was to fall e:r. 
certain unfortunate localities then the shortage in these areas would be severe. 
Every are.a therefo-ra. must be prepared to take ins share of the shortage.'' It 
was emphasized that "the only solution to the difliculty must be for all areas in 
surplus to surrender slightly more than their actual surplus". It >vas neces
sary that the stocks cone~ ted, whether for the use ot the province where these 
were collected or for another Province or State, should become the property of 
the Central Government. The gravity of the position in ·cochin and Travancore 
was emphasized, and :lt was stated that it could only be "alleviated" in a satis
factory manner if the Central Government were to exercise a considerable 
measure of cent.ralised control". ·Mr. Pinnell (Bengal) held thali, "there was one 
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rice crop in the North East India, that was the concern of every province. There 
was need for co-ordination of purchase and that co-ordination c<?uld. only be ex~r· 
cised by the Central Government. There must be one authority 1£ an effect1ve 
control over prices and supplies was to be secured and he expressed ~hat very 
early arrangements for such purpose should be made." It was emphasized that 
the artificial boundaries bet.ween the Punjab and Delhi ought to be removed. 
The control measures introduced by Provinces and States which placed an 
embargo on exports were reacting harshly on small territories (Coorg). Mr. 
Maqbool Mahmud (the Chamber of Princes) considered a co-or.dinated scheme 
on an all-India basis as essential. The representatives of the Government of 
India held that "i~ control was to be effective, it must be· a. strong control", 
and dwelt on the absolute necessity that provision be made for the last word and 

• decision in any matter resting with the Central Government. Ih was felt that 
certain provinces were not prepared to give up ~nything·•beyond the food balance 
left there a_fter providing for their own normal consumption, however, serious the 
position, and it was t,herefore, 'urged that the Government of India should 
control surpluses on tbe lines of equality of sacrifice' (Sind). Centralised control, 
and even a high degree of centralised control, was considered to be the only 
way in which .the problem of the country could be solved (Bombay, Madras, 
Bihar). Such control did not materialise. 

23. This is the story of the barriers. The food position c:ontinued to 
det.eriorate. Isolated a.ctions had been taken, natural :flow of food supplies hnd 
been stopped, no controlled channels on an a,ll-India basis had been created, 
the country had drifted into independent food-kingdoms. Price control without 
(•ontrol of supplies, disappearance from the market of commodities thus ·con
trolled, black market, de-control, ineffective requisitioning, wranglings over the 
quotas of the 'Basic plans', failure to obtain supplies for the 'rescue plans' oil 
Bengal, present a sorry spectacle. Frustration is writ large on the history of 
thiR neriod. .As cleflrly foreseen rmd predicted, c1isflster und famine were the 
ro.~uH.. 'T'he weakest organ was attacked and succumbed to the disease. 
11rmQnl, t.he province which had suffered fl'Om a series of calamities, was the 
vi dim, nnd snn k cleeper anrl deeper into famine conditions. 

F-THE PROBLEM FOR BENGAJ~. 

24. The facts whieh emerge from a ::;tudy of the position as it developed in 
Bengal during the later part of 1942 and the early months of 1943, justify the 
following conclusions. 

There was a serious shortage of foodgrains, far more serious than Bengal had 
fa,ced previously ·for at least twenty years. The shortage was such that it could 
not be met by husbanding Bengal's own resources, without large-scale supplies 
from outside the province. The position was aggravated ·by acute psychological 
factors which were the results of the war, and of the military situation ati 
the time. Burma had failen, refugees were pouring in, retreating troops we1·e 
eoming into Bengal, the danger of invasion was imminent, Calcutta had been 
Lambed, there was danger of further air raids, serious doubts existed as to the 
{lapacit.y of British troops to stem the Japanese 'Blitzkrieg', the 'denial' policy 
had been put into action, political unrest of serious magnitude had manifested 
itself within the province and in the neighbouring areas. the 'quit India' demand 
tma been made, poll tical dissensions in Bengal were serious, c:vc1one and floorls 
hBd dest.royed human 1ife. cattle, .and crops and stores of foodgrains, and there 
was an atmosphere of tension. No one knew what was coming. Everyone 
played for safety.; food, the most urgent requirement of man, was to be con· 
eerved. The producer wished to lay by stocks for his own consumption; con: 
'f:.umers were anxious to secure supplies. Employers of bi!Z industries wished 
t0 make adequate provision to feed their employees. Essential s~rvices had 
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to be maintained. Traders-knew that money could be m~de. The marketable 
quantity had diminished. ~he combination of_ ~hese formidable. factors created 
unprecedented .conditions. A series of calamities, each o~e. of ':nprecede.ute~ 
magnitude, followed in such quick succession that ~he adm1mstratwn w_as over
whelmed. It was a 'Dunkirk' on the food front 111 B~ngal. I~ was m these 
.circumstances that the Government of Bengal had to chscharge 1ts tremendous 
respon.sioilities. . 

A full and complete control over supplies and distribution of al~ ava1la?le 
ioodgrains might have saved Bengal-excellent in theory but not so m practiCe 
under the then existing conditions. Statutory price control had been tned and 
it had failed. Procurement operations in December and. January had not been 
successful. Anothe1; attempt was made on the 9th of January ?ut abandot;ed 
Dn the 17th of February. This obtained _2,200 tons. The Foodg;rm:1s Purchas1Ilg 
Officer did not purchase more than 3,000 tons. By t~e begmnmg. of :Ma1~ch 
stoeks were down to such a low level in Calcutta that 1t looked as 1f the c:ty 
must starve within a fortnight unless large supplies arrived quickly. Prwe 
eontrol was abro-gated on the 11th of March and then the Food Pu;chase Officer 
;vas able to obtain 1'7,000 tons from 12th to 31st March. Early 111 March the 
Government of India started their 'rescue plan' which was to obtain 60,000 tons 
vvithin three weeks to a. month, but succeeded in obtaining. only half the required 
quantity. The Basic Plan had not started functioning as, by March Hl43 when 
the need of Bengal became acute, the Government of India's arrangements for 
supply of foodgrain were not complete. The preliminary figures . of the first 
BGsic Plan were issued on the 13th April 1943. By the end of Apnl the _stocks 
of rice in CaJcutta were again running low and reports of distres~ m ~he 
districts clearly indicnted famine. By April it was clear to eve~ybody, mcludmg 
tlw Government of India, that the Basic Plan would not functron. 

G-INTO THE BREACH. 

25. About the end of March 1943 the Ministry went out of office. For a 
month the Governor of Bengal was in charge of the administ.ration. It was at 
this time that. the Muslim League party was invited to accept responsibility, . 
::Jnd a Coalition Ministry was sworn in on the 23rd of April. This was the most 
critical period in the recent history of Bengal and the new Ministry had to face 
the unprecedented problem of impending famine, during a world war, with 
imminent threats of invasion. There cannot, be two opinions that in this 
crucial period an A~l-Parties Mini~try was obviously the only right _thing. Various 
attempts were made to secure such a combination, but they proved abortive. 
fJongress was in any case out of it, having refused to "co-operate". The 
l:!']uropean Group had adopted the policy of not sharing responsibility in the 
cabinet. The Hindu Mahasabha was prepared to join, but on the condition that 
the Muslims outside the Muslim League had a share. This the Muslim League 
was .. not prepared to accept. The blame must be shared equally by all the 
parties for this impasse. · · 

On 'looking back' one cannot help feeling that the Muslim League party 
took a great risk in accepti:Qg office, so as to continue a parliamentary for:m. of 
government, at a time when it, was evident that a terrible famine was approach
ing and :formidable difficulties lay ahead. T.he difficulties were such as demanded 
for their solution undivided attention, vigorous action, full support and complete 
co-operation from everyone in Bengal and outside. They knew they could not 
'lbtain such full co-op$ration. On the other hand, ·when calle'd upon to 
shou~der a grave responsibility, at the most difficult period. in the history of the 
provmce and country, a refusal would have meant abdication of all constitu
tio~al rights. It would have meant a desire to rule during peace and pros
penty and to seek safety during trials and tribulations. It would have meant 
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political hara ldri. They decided to fill the breach. Criticism o£ the Ministry 
in the Legislatures and in the Press was bitter and unrelenting. There was n() · 
rt:lspite. Such .was the atmosphere in which the Ministry had to function. 

As stated (report page 84, para. 24) a non-political organization in charge of 
Jood would have been the. second best alternative to ari all-parties government. 
The Government have been accused of not grasping the hand of co-operation 
offered to deal with the food problem. In an atmosphere charged with sus
picion, bred of intensive propaganda, it is a pity that mutual understanding was 
not achieved. 

26. The situation had become grave and menacing by the end of April. 
•rhe short supplies had been eaten into for four months, further reducing the 
available quantity and more particularly the quantity in the market. The 
Brsic Plan of .the Government· of India had not functioned even by this time. 
The country had become divided into numerous independent food monarchies, 
all thinking of their 'own limited interests. The new Ministry tried to grapple 
with the deteriorating situation which it had inherited. It groped, fumbled, 
sometimes blundered, sometimes floundered. But it continued its efforts. 
The magnitude of the problem had not been appreciated. Even the diagnosis 
of the disease had been wrong. At one time there was doubt regarding the 
shortage of grain supply in Bengal.· The "carry-over" spectacles had coloured 
the vision. There were no data to go by. In the circumstances the "propaganda 
of plenty" was vrescribed. The remedy, i£ successful, would have been trum
peted as a wonderful achievement. However, the t.reatment proved wrong. It 
failed, it engendered mistrust. The need was food, and not propaganda; 
propaganda alone could not appease hunger. Valuable time was lost. Another 
p'rescription was indicated. The truditions in which generations in India had 
been brought up was : 

"If half a loaf a man of God eats, the other half he gives to those in need" 
(Saadi). . 

Instead, the more materialistic doctrine of sel:f-preservation dominated. The 
geographical, economic and racial unity of India had receded into the back
ground. 

27. The condition caused grave anxiety. Food had to be obt.ained at any 
cost anyhow. Persuasion and entreaties had failed.' The evident solution was 
to p'ay the price and save life. Basic Plan, Modified Free Trade and Free Trade 
presented the possible alternatives, and a graded series to choose from. Absolute 
shortage of supplies was the real cause of the disease; high prices, like high tem
perature, were merely the symptom. Hence, the demand of the Bengal Ministry, 
in the beginning of May 1943, was for a guarantee from the Central Government 
that the quota of foodgrains a.ccording to the Basic Plan would be made available 
within a few months. May had arrived. August-September would bring in the 
n.us crop. Three to four months of grave shortage lay ahead. Was th,e demand 
for the approved quota, within a few months, unreasonable or excessive? The 
Government of. India presumably were no£ prepared to give the guaran1iee 
demanded. The Basic Plan had not started. functioning. Was the middle 
course of Modified Free· Trade rapid enough to resolve an acute emergency which 
had arisen?. _ Modified Free Trade was a younger sister of the Basic Plan. It 
migM have matured slowly and bot·ne fruit. The urgency of the situation, how
ever, called for quick action. It is not possible to determine the ethical value 
o:E a measure by detaching it from its conte'Xt. It may be urged by some thnu 
free trade in war-time was wrong in principle. In the peculiar circumstances, 
however, which ohliained in India in 1943, when some parts of the country were 
unwilling uo share in bhe 'equality of sacrifice', free trade was the only · <:!ourse 
which had a'tHeast some chance of averting the impending disaster. B'ut those 
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who had accepted the expediency of free trade had not taken into accovnt. 
the power of obstruction of the local administrations. Free trade, hemmed 
in by transport priorities and other difficulties, was strangled by strong local 
measures. The provinces. requisitioned and froze stocks, put traders behind 
the bars. · Buying was like trying to get stuff from behind doors bolted and 
locked and well guarded. Free trade was not allowed to function and it is 
not pos£ible to determine what results would have been achieved if it had been 

,) allowed to function, even for a short while. During the operation of free trade 
the economic unity of India was on trial. :F'ree trade engendered much bitter
ness and much mud-slinging. It was withdrawn. The Government of India 

'~ stood vanquished for the time, and the Government of Bengal shared their defeat. 
' ·I'At least one thing happened, namely, as is evident from later events, the shock 

of Free trade resuscitated the Basic Plan. In this role free trade was a significant 
factor in resolving difficulties which months' discussions had failed to resolve. 
16 must also be remembered that if rice and wheat had come into Bengal during 
May-July 1943 in the same trickle at which they were coming from January to 
'April 1943, the distress would have been acuter. Free trade 12roduced over 
00,000 tons of rice and saved Bengal for a while-at least for a. while. 

28. It was in these circumstances that the Third All-India Food Conference 
was called in July 1943. In this conference the Government; of India lost the 
'Free Trade', but regained the 'Basic Plan'. What was considered impossible 
became possible. Foodgrain was procured and moved into Bengal. Unfor
~u~ately it was too late. Had tbe quantity which reached Bengal during the 
:l;h1rd and fourth quarters of 1943 been sent during the first and second quarters, 
the whole story would have been different. 

29. All £tlong the Government of Bengal failed to appreciate the enormity of 
the problem facing them. This applied also to the handling of foodorains. in 
quantities amounting to hundreds of thousands of tons. "' 

An experienced witness deposed that the quantities of foodgrain moved after 
May 1943 was greatly in excess of those moved in peace-time in two waya, 
."........ .. . first, in peace-time civil supplies moved in aii even flow according to 
requirements. In: this case next to nothing had moved for months, and the 
supplies were 'bunched' as we call it in technical transportation parlance; 
secondly: Bengal i~ a war area and army stores were moving in considerable 
quantities .......... " In reply to an enquiry as to the time necessary to build 
up an adequate organisation in an emergency the witness stated, " ......... it is a 
colossal business ......... Govemment has not got the staff. and when they have 
recruited men have to be trained." Asked whether it was possible to have 
foreseen that the movements .of the grain coming in would be so tremendous, 
the witness replied: ''I think it would have been very difficult indeed to have 
foreseen it because it was an entirely new situation in India ......... and it must 
have been e.xtremely difficult £or the Provincial Government to realise beforehand 

~ lhaiJ difficuH.ies would arise in transportation in areas not. far from the front-line 
• .,. ...... I do not think that with peace-time resources they would have been able 

to deal adequatel:v with such emergencies in war-time ......... ". 

) It should have occurred to those in authority, that only an army, with trained 
staff, tried organisation, well equipped with transport, could cope with such a 
big job. A soldier grasped the problem and solved it. 

DO. Inefficiency and corruption.-These running sores of society, are serious 
obst,acles to stability and progress, economic and social, and during an emergency 
lead to complete breakdown. 'rhey can neither be created nor destroyed in a day. 
The conditions of distress in a social organisation which lacked vigour led to 
defeatism, fatalism and inefficiency. Profiteering, a war-time disease, in face 
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of a flerious shortage of food supplies, led tojncre_ased.?orr~p.tion. If Indi~ ho_pes; 
to march on the path of progress, she must get nd of meJ?cl~ncy and corrur:.:JOn, 
and every possible means should be adopted for the erad1eatwn of these eVLS a& 

early as possible. 

II. UNPREI'AHEDNEHS OF INDIA TO MEE'l' FOOD EMEl{GENCx 

31. On 'lookiug back' one is astonished at the unpreparedness of India to 
meet the food situution during an emergency. In England a complete f.ood 
scheme had been lmrked out before the war start-ed. It has .not bee1.1 posslble 
to ascertain whether His Majesty's Government had, at any stage,. suggested a. 
similar study of the food problem of India in cas~ of war. It may.· be said that 
India had passed through the last Great War w1thout any food d1fficulty, 'l.~ld, 
therefore, the position did not demand attention. On the contr~ry,. for years,, 
numerous investigators and writers on economic, agricultural, medical and nutri
tional problems had been pointing to the seriousness of the food situation in 
India. Stationary, if not declining, food production, rapidly increasing pop.ula- , 
tion, under-fed millions, dise~se and high mortality had been the topies o£ seriOUS· 
tJtOught and discussion. Was the Government ignorant of the normal food' 
sit11ntion in the eountrv? Did not dwindling exports and increasing imports for, 
il pre-eminently agricnltuml eountry indim1te danger? 

Even after war h·ad been declared, the food question received little i\ttention. 
Even after Japan entered the war, food was still conside·red a problem of 
sceondary . importance. The Bihar Government's warning of 19'40 was not' 
heeded. A series of Price Control Conferences and Food Conferences had urged 
a better and co-ordinated control oi food. Thev caused not a stir, ti11 the 
sitnation was out oi hand. " 

32. The Allies '>Vere carrying on a world war on several fronts, with unity 
of objective, and 1mity of action. The Russians were sacrificing men in millions. 
The Americans and the British were fighting in the deserts o£ Africa thousands 
of miles from their homes. All resources of men and material had been pooled'. 
American factories were working for England and Russia, and British factories 
manufrwtured equipment for all the Allies. Russia had to be provid'ed with 
rrP.mition and snpplies. She could be supplied through Iraq and Iran with 
$;l'eater faeilit,v. A passage had to be obtained and a passage was obtained. 
_Again, to earry on the war effectively the independent countries of the Middle 
East were organisec1 for food supply. Unity of effort was achieved'. 

In eoutrast, what happened in India? India was fightina starvation and 
bmine. The Government of India used persuasion, made d;mands for food
grains in the name of the unity of India, and equality of sacrifice. These· failed. 
The last l:l:ffort was free trade. The power of money, to get out grain which hadi 
not been produced, was employed. But free trade was resisted and it failed. 
Unity of effort wa.s not achieved. Till July nothing effective was none. Free· 
trade failed,· but led to the working of the Basic Plan. Grain was produced 
from within the country. .It was t<lo late to save thousands who ha-d marched? 
too far on the p::tth of starvation. Deaths continued during 1943 and durina a , 
part of 1944. '"' 

. 33. Oc~ober 1943, in the fifth year of the war, witnessed a sudden change 
In th~ attitude of the Government of India. At the Fourth Food Conference 

t
hhe:dkmfOctohber 1943 the President (Sir J. P. Srivastava) said'' ...... we musil 
·. m o eac other and not of ourselves ...... In the mobilisation of India "s 

res?urces the G?vernmen~ of ~ndia will have to take and implement, decisions; 
whiCh may at ~Imes conflict w1th what appear to be local or sectional interests. 
\Vhenever possible, and to the greatest extent possible, ti1e Government of Indii!i 
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will proceed after consultation with you and with your consent, but if cir
cumstances should compel us to proceed otherwise, I look to you to accept and 
implement those decisions which we, and we alone can take on behalf of all ..... . 
We c-an no longer afford either failure or prospect of failure, and I, in the discharge 
of the duty which is mine, shall not hesitate to exercise whatever degree of 
superintendence and control at every stage may be necessary, or to invoke the 
use of whatever powers are essential to ensure success". This is what had 
been urged from the beginning of 1940. An early decision on these lines would 
have saved Bengal. This decision, one is constrained to sav, was arrived ;~t. 
when the famine had almost spent itsel£. · 

M. AFZAL HUSAIN. 



APPENDIX I 

Agricultural families and their holdings 

1. The results of investigation into the means of livelihood of the population of Bengal 
bave been tabulated at pages 121 to 125 of Volume IV of the Census of India, 1941. The fonn 
·of the Tables differs from that of the Imperial Tables of 1931 by reason of the more detailed classi
fication of dependants. As a measure of economy extraction did not proceed beyond the category 
-of the class. 

2. All occupations providing means of livelihood have been divided into four classes, namely, 
<(A) production of ra,w materials, (B) preparation and supply of material substances, (C) public 
.administration and liberal arts, and (D) miscellaneous. The cultivation of land naturally falls 
under (A). As indicated already, there are no separate figures for occupations falling under this 
class other than the cultivation of land. It is seen, however, from page 69 of the Statistical 
Abstract for British India, published in 1942, ilhat " extraction of minerals " accounts for only 
·() · 3 per cent and " fishing and hunting " for l · 4 per cent of the total ; we may, therefore, roughly 
cassume 2 per cent to be the allowance to be made under this class for occupations other than the 
.-cultivation of land. 

3. It is seen from page 123 of the Census Tables, Volume IV, that ,the number of persons for 
whom particulars have been furnished, was 1,193, 754 in the province of Bengal .. It is presumed 
that this was a representative sample. The summary at page 122 shows that the numbers 

-enumerated under the heads P, PS, and ·TD together add up exactly to this total. The figures, 
thus added ai:e shown below :-

Class and type of occupation Number of Percen-
persons tage to 

total 

A--.Production of raw materials 883,584 74•0 
B-Preparation and supply of matedal substances 161,141 13·5 
C-Public administration and libera1 arts 38,253 3·2 
D-Miscellaneous 110,776 9•3 

Total 1,193,754 100•0 

'The following explanations have been furnished for the terms P, PS, and TD :-
p : Principal means of livelihood without subsidiary means of livelihood ; 

PS : Principal means of livelihood with subsidiary means of livelihood ; 
TD : Total dependants on this means of livelihood. 

From this (and with reference to what has been said at paragraph 2 above) it may be concluded 
'that all persons deriving the whole or a major part of their income from the cultivation of land, 
whether as owners of land, cultivating· tenants or labourers working on the land, together with 
the members of their families dependent on them, amount to 72 per cent of the total population 
(60·31 millions) of Bengal, that is; 43·4 millions. 

4. The subsidiary table at page 4 of the Census of India Tables, Volume IV, shows that in 
1941, the number of persons per thousand houses in Bengal was 5,412. Assuming on the average 
that the size of a family is equal to the average number of inhabitants per house, the number of 

"families in a population of 43 · 4 millions comes to 8 millions. 
5. At the instance of the Land Revenue Commission, Bengal, certain special enquiries were 

.made,in 1939. The results have been tabulated as Appendix IX at pages 88-123 of Volume II 
of the Report of that Oonimission. Table VIII(b) (pages 114-115) shows that the 19,599 families 
enquired into held 85,470 acres and that the average holding of these families was 4·36 

~ .acres. Table No. VI( a) (pages 107-108) shows that the total area of all land held in khas byraiyati 
and under-raiyati holders in Bengal is 31·06 million acres. If the average holding of the sample 
which was investigated was roughly the same as the average of the province as a whole, the 'total 
number of families dependent on the cultivation of land should be 7 ·.1 million. 

, . 6. The question arises whether the estimate of 8 million families arrived at on the basis of 
-1941 census figures is too high or whether the above estimate is too low. The figure of 8 millions 
is probably too high because it includes persons who are merely rent receivers. It also appears 
not unlikely that the estimate of 7 · l millions is too low, particularly if the families enquired into 
were not sufficientJy representative of the poorest classes of cultivating families. There is some 
reason to think that this may have been the case, as will now be explained. 

7. It is seen from Table No. VIII( d) (page 117) that 22 · 5 per cent of the families enquired 
into were "living mainly. or entirely on agricultural wages". As a footnote to the Tab~e 
points out, the corresponding figure according to the census of 1931 was 29 · 2 per cent. Thts 
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is one indication that the sample was inadequately representative of the class of cultivating 
families for the province as a whole. This is also corroborated by information furnished at pa.l6e-
121 of the Census of India 1941, Bengal Table~ (Volume IV). This shows that out of a to·tal of 
453,689 persons who were wholly or principally dependent on the cultivation of land, 121,804 
persons were agricultural labourers and their dependants. In other words, the percentage accord. 
ing to the 1941 census was 26 ·8. Similarly, Table No. VIII(d~ (page 117) referred to above shows 
the percentage of fa.milies living mainly or entirely as bargadar8 (i.e., crop-sharing tenal;lts} 
was 12 · 2 per cent. The corresponding percentage obtained from information given at pagE\ 121 
of the Census ef India 1941, Bengal Tables is 15 · 3 per cent. 

8. It is, however, not surprising that estimates based on different methods of sampling vary. 
more especially since the census figures of dependants are not based on the treatment of the family 
as an ascertained unit. The census figures themselves have varied from one decennium to another .. 
The inference which, we think, can safely be drawn is that the number of families in Bengal who 
depend mainly or entirely .on the cultivation of land is approximately 7 · 5 millions. 

9. Table No. VIII(b) (pages.ll4-115) shows that the proportion of families with less than 2' 
acres is 46 · 0 per cent of families with between 2 and 5 acres is 28 · 6 per cent of families with 
betweHn 5 and 10 acres is 17 · 0 per cent ; and of families with above 10 acres is 8 · 4 per cent. We 
accept these results, subject to the uncertainty indicated ~}ready and make the following 
deductions : · 

(i) Less than 2 million families hold more than 5 acres each and about one-third of this 
number hold more than 10 acres each. 

(ii) About 2 million families hold between 2 and 5 acres each. 
(iii) All others, who constitute about one half of all the families who depend wholly or main· 

ly on the cultivation of land, are either landless or hold less than 2 acres each. · 
10. Table No. VIII(d) (page 117)' shows that the proportion of familia?. living mainly or 

entirely as baryad~ra is 12 · 2 per cent and the proportion of families living mainly or entirely on 
agricultural wages is 22 · 5 per cent. Reference has already been made at paragraph 7 above to 
the reasons for believing that the actual percentage for Bengal as a whole was probably rather 
higher. The available figures permit the following inferences to be drawn : 

(i) The cultivating families of Bengal include roughly about one million families wh<? liV& 
mainly or entirely as bargadar8, i.e., crop-sharing tenants. 

(ii) The number of families who live mainly or entii·ely on agricultural wages is about 
2 mil!jons. 

APPENDIX II 

Production and consumption of Rice in Bengal 
1. PREL£M1NAR Y .----It is necessary to make an estimate of the supply of rice available in 

Bengal during 1943, and to determine how this supply compared with-
(a) the supply available in previous years, and 
(b) the requirements of the pl'Ovince during 1943. 

No conclusions can be formed on these matters except by a survey of all available statistical 
information relating to a series of years ; and, as there are defects and gaps in the information 
available, any conclusions finally reached must necessarily be tentative. The object of this note 
is to assess the effect of errors and omissions in available statistics and formulate the conclusions 
which appear to be the most probable. 

2. DEFINITIONS.-Some of the terms used in this note are defined below. 
(i) Year.-Except where otherwise stated, this means the calendar year. 
( ii) Rice.-Means de.husked paddy and includes paddy in terms of rice. It also includes 

rice-products. 
(iii) Old rice.-Of the rice available in the province during any year, the rice grown or 

imported during previous years is called " old rice ", but it does not include the yield of the aman 
crop harvested at the end of the immediately preceding year. 

(iv) Garry~cn:er.-The 'carry,over' of any year means the stock of "old rice" physically , 
in existence in Bengal on the first day of the y.ear. 

[Note.-This definition is sufficiently accurate for practical purposes. A stricter definition 
would be that the " carry-over " of any year means the stock of all rice physically in existence 
in Bengal on the first day of t.he year, minus the yield of the aman crop harvested in the imme· 
diately preceding year. A difference exists between the two definitions, only in so far• as any 
pox:tion of the aman. rice harvested in the closing months of a year may be consum.ed_ in that ye.ar. 
Th1s happens only m very lean years, and the quantities thus consumed are small1n proport1on 
to the aman supply as a whole.] 

(v) A man 8y.pply.-In relation to any year, the 'aman supply' means the entire yield 
of the am an .crop grown in the immediately preceding .year. . 
. (vi) Boro supply and aus supply.-In relation to any year, these terms mean the yield 
of the boro and au8 crops grown and harvested during the year. 

(vii} External 8Upply.-By this is meant the excess of imports over · exports. When ex• 
ports exceed. imports, " external supply " is negative. 
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(viii) Current supply.-In relation to a year, this means the sum of aman, boro, ausP. 
and external supplies (that is to say, production plus imports minus exports). 

(ix) Total supply means the sum of the carry-over and the current supply (that is to say, 
the carry-over plus the aman, boro and aus supplies, plus imports, minus exports). 

(x) Requirements means the quantities estimated as required for seed and for consumption. 
The estimates are made on the basis .of prevailing average rates-variations due to abnormal 
conditions being disregarded. 

(xi) Consumption.-This is primarily meant to signify human consumption. 
[Note.-Wastage and the use of rice for purposes other than seed and human consumption 

are not separately allowed for, nor is allowance made for consumption of cereals other than rice. 
The two factors are deemed to offset one another in the province ~s a whole.] 

(xii) Surpltts or Deficit.-The difference between aman, boro and aus, and external 
supplies on the one hand, and requirements on the other, is a ' surplus ' when the supply exceeds. 
requirements, and a ' deficit ' when·the supply falls short of requirements. 
· (xiii) Supply in terms of weekly requirements.-This means the number of weeks during• 
which any given supply (whether carry-over, aman, boro, aus,.external, current, or total) may be· 
expected to be consumed, at the prevailing rate of consumption and. after deducting seed require· 
ments. 

(xiv) Shortage of supply and absolute deficiency.-A distinction is drawn in this note 
between " shortage of supply " and " absolute deficiency". The latter exists when total supply 
falls short of the requirements of the year and is an advanced stage of ' shortage '. Supply 
is takeri to be short when it is so relatively to the average supply of a period assumed to ~e the 
standard for purposes of comparison. In this note, the supply during 1943 is compared w_rth thE!' 
average of the immediately preceding 5 years as the sta!ldard; and the latter, in its turn, rs com-· 
pared with the average of 10 years preceding 1938. 

SECTION A-REVIEW OF INFORMATION AVAILABLE 
• 

3. POPULATION.-According to the census, the population of Bengal was 60·31 millions in 
1941. The rate of increase at ten-yearly intervals had been 2· 8% from 1911 to 1921, 7·3% from 
1921 to 1931, and 20·3% from 1931 to 1941. It has been suggested that these figures do not 
reflect the real rate of increase, but an over-statement of actual numbers in the 1941 census or an 
.understatement in the 1931 census or both. This may be true, but there are no reliable dat~ to 
indicate the degree of error, if any, involved. There is, therefore, an element of uncer.tamty 
about the actual population in any particular year which must necessarily affect all estimates 
of the aggregate consumption of rice in the province as a whole. 

4. RATES OF CONSUMPTION OF CEREALS-(i) Standards (per adult and per capita).-The 
standard advised by the Government of India for purposes of rationing, and generally followed 
throughout India, is one pound a day per adult. The standard adopted in the rationing of Cal
cutta is 4 seers per week per adult, equivalent tp 19 ounces per day. These standar~s are not 
based on ascertained actual consumption. It is generally assumed that the consumpt10n of 100 
persons of all ages is equivalent to that of SO adults. On this basis, the standard rates of per 
capita consumption are 80% of those of adult consumption. 

(ii} Actual off-take of Greate1· Calcutta ~tnder Rationing.-The average weekly off-take, on the 
basis of 22 weeks' actuals, was 5,529 tons of rice and 3,562 tons of wheat and wheat-products,. 
or 9,091 tons in all. The number of registered ration card holders in Greater Calcutta was 4: 10 
millions. Of these 3· 36 millions are adults, O· 68 million are children entitled to a half rat10n, 
and the rest are infants not entitled to any cereal ration ; in other words, the total in terms of 
adults is 3 · 70 millions. If these figures represent the actual population, then the actual 
average off-take would be as follows :-

Average off·take 

Per adult 
Per capita 

In seers per 
week 
2•68 

2"41 

In ounces per 
day 

13 

11 

But the number of registered ration cards cannot safely be assumed to be equivalent to the 
number of the total population, for the former include " dead cards " which, though registered 
are not used. The proportion of" dead cards" among those registered with Government stores.· 
is 16 per cent and it is believed that the proportion is smaller among cards registered elsew~ere. 
Hence the actual average off-take is somewhere between.the figures given above and those g1ven 
below which are obtained by multiplying the figures by 100/84. 

At:erage off-take In seers per 

Per adult 
Per capita 

week 

3·20 

2·87 

In ounces per 
day 

15 
14 
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,(iii) Estimates furnished by Professor Mahalanobis, Honorary Secretary, Indian Statistical 
Instttute., Oaleutta.-Professor Mahalanobis has analysed the results of five different surveys 

eCOnducted at different .times between 1936 and 1942. Some of these were made at the instance 
·O~ the Bengal Government and others were undertaken by the Indian Statistical Institute or the 
Vlswai;Jharati Institute of Rural Reconstruction. The following estimates, relating to the con

.. sumpt10n of cereals,· are based on his report :-

Per capita consumption of all cereals In seers per In ounces per 
week day 

General average r1;1.te for Bengal 3·58 17 

Sectional average rates-
(a) Rural population 3·65 17 
(b) Calcutta middle classes 2·79 13 
(c) Mofussil Urban middle classe!l 2·75 lll 
(d) Industrial working classes 3•47 16 
(e) Families whose monthly expenditure is 

Rs. 10 or less . . . 2·95 14 

. [Note.-The number of families whose monthly expenditure was Rs. }0 or less, was 3,212. as 
.·aga1?~t a total of 15,409 families in the sample ; and the number of persons included in such 
1'am1hes wae 11,788, as against a total of 81,554 in the sample.] 

(iv) Other estimates.-Many other estimates have been made in the past which need not be 
:referred to here. These were reviewed by the Foodgrains Procurement Committee, appointed 
· b;r the Bengal Government during 1944. This Committee drew attention to the wide 
· ~hvergence between the estimates, and concluded that the general average rate of cons11mption 
m the province as a whole was probably higher than 4 seers per week per adult. If this view is 

·accepted, the per capita rate is not less than 3 · 20 seers per week or 15 ounces per day . 

. (v) Oonelusions.-(a) General average.-The available data do n~t fei·mit of conclusions 
<hemg drawn with certainty. It is probable that the true average rate is somewhere bet. 

<ween the following limits:-

Per capita consumption 

Lower limit 

Upper limit 

In seers per 
week 

3·2 

3·6 

In ounces per 
day 

15 

17 

(b) Sect'ional avemges.-The rate of consumption of cereals is higher in the villages than in 
'the towns and cities and higher for the working classes than the middle classes. 

(vi) Under-nourishment.-A low rate o.f cereal consumption does not necessarily mean under 
nourishment. The figures supplied by Professor Mahalanobis show that the relatively lower 
rates of cereal consumption of the urban middle classes are associated with relatively higher 
rates of consumption of protective and supplementary foods. But the figures for" families whose 

,,monthly expenditure is Rs. 10 or less "indicate a cereal consumption rate of 14 ounces per day 
with a very low rate of consumption of other foods. This class, which accounts for one-seventh 

,<If the total number, is probably under-nourished even in normal times. It is probable that the 
.actual proportion of the population which is under-nourished in normal times is larger than one
' seventh, but precise information on this point is not available. 

5. DIRECT ESTIMATES OF ANNUAL CONSUMPTION.-lf, as mentioned already, the probable 
rate of consumption per head per week is anything between 3 · 2 seers and 3 · 6 seers, the probable 

, annual consumption of a population of one million during one year might be anything between 
153,000 tons and 172,000 tons. As the population of Bengal during 1941 wa~ (according to the 
census) 60· 3 millions, the probable annual c'onsumption of the province may have been anything 
between 9· 2 million tons and 10· 4 million tons during 1941. The elements of uncertainty 
inherent in any estimate of total consumption of the province during any particular year in

. elude the following :-

(a) There is a range of en·or of over one million tons, arising out of t.he uncertainty about the 
,.,average rate of consumption, 

(b) The population of Bengal during 1941 may have been less than the census figure of 60· 3 
millions. If the true figure was smaller by as much as, say, 3 millions, the figure of consuxnp· 

,tion would have to be reduced by nearly half a million tons. 

(c) An estimate of consumption for any ee,rlier or later·year depends on an allowance being 
,made for the increase of population. This might, in view of the doubts mentioned already, be 

,,anything between 0 · 7 per cent per annum, and 2 per cent per annum. 
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(d)· For the following reasons it cannot be assumed that an average rate of consumption per 
head remains constant over a series of years : 

(i) The proportion of the population which is under-nourished in normal times may be in
creasing. There is; however, no means of determining the effect of such a change on total 
consumption. 

(ii) The poorer classes in rural areas, whose standard of consumption is normally low, 
probably reduce their consumption in lean years and increase it in years of good harvest. 
Likewise the urban poor increase their consumption in periods when the prevailing level of' 
wages and employment rises more rapidly than the price of cereals, and decrease it when the 
opposite occurs. It is, however, not possible to make any satisfactory allowance for such 
variations, because neither the numbers of the classes whose consumption may vary for these· 
reasons, nor the range of the variation, is known. 

It may thus be concluded that the information available is such that any estimate of the· 
annual consumption of the province based on population stati&tics and an assumed average rate 
of individual consumption is likely to err by as much as 2 million tons-,-or about 25 per cent of 
the estimat.e. So wide a margin of error blocks this method of approach. 

6. BASIS OF INDIRECT ESTIMATES OF CONSUMPTION.-The annual consumption Of the prO• 
vince may be estimated indirectly, without making any assumptions about the rates of indivi
dual consumption. Thus, if information is available as regards (i) the stock in hand in Bengal at 
the beginning of the year (ii) the stock added to it in the course of the year as a result of· 
production and the balance of imports and exports, and finally, (iii) the stock carried forward at 
the end of the year, then (i)+(ii)-(iii) represents consumption and seed. Estimates of con
sumption have been made on this oasis. Attention must, however, be drawn to the following 
difficulties :-

('i) Information, is available about production, imports, exports and seed requirements. 
These are, however, subject to errors which in Bengal and other permanently settled areas· 
are of considerable magnitude. · 

(ii) There is no information available about stocks. carried over from year to year. An 
attempt may be made to overcome this difficulty taking a long period of years and assuming that. 
the difference between the stocks at the beginning and end of the period is negligible in comparison 
with the consumption during the period as a whole. This is a reasonable method of procedure, 
but can give only the average annual consumption over the whole period and not the consumption. 
of any particular year. In order to deduce the latter, some assumption has to be made as to· 
the rate at which consumption varied from year to year during the period, and this is subject 
to uncertainties referred to in item (d) of paragraph 5 above. · ~ 

7. STATEMENT I EXPLAINED.-(i) Produation.-Information furnished by the Government 
of Bengal about the estimated acreage and yield of crops during 1943, and during the 15 preced-· 
ing years, is given in tabular form in Statement I. The figures are based on crop forecasts pre
pared over a series of years by the Director of Agriculture, Bengal. The three rice ·crops 
(aman, boro and aus) are shown separately. The aman crop in any particular year is the crop 
which came into supply during that year, having been harvested towards the end of the preceding:. 
year. The boro and aus crops are those which are harvested during the year against which they 
are shown. 

(ii) Imports- and Rxpot·tl:;.-?articulars of imports and exports, as furnished by the Bengal 
Government, are included in the statement. These are based on statistics compiled by the 
Department of Commercial Intelligence and Statistics. They relate to the financial year, execpt 
for 1943 for which figures for the calendar year are furnished (figures for earlier years have not 
been separately worked out in terms of the calendar year, since the difference involved is unlikely 
to be material for purposes of this analysis). 

(iii) Current supply.-,-Current supply during each year is production plU8 imports minus 
exports. This has been determined for each year and shown in the statement. 

(iv) Seed requirements.-In the Report on the Marketing of Rice in India and Burma, it 
has been estimated that the seed requirements of 21· 27 million acres in Bengal are 376,000 tons,. 
i.e., an average of I· 77 tons per hundJ·ed acres. On this basis, the seed requirements of the sown 
area of each year have been worked out and shown in the Statement . 

. 8. STATEMENT II E:;>:l'LAINED.-(i) Con.~umpt·ion (Average over 15 years).-Figurea of current 
supply (less seed), as determined from Statement I, are set out in column 2 of Sta.tement II against 
the years noted in column I. The average of tl}e figures of current supply during 15 year&' 
1928-1942) is taken, for the reasons explained in paragraph 6, to be the average annual con
SU:mption in this period as a whole. This amounts to 8 · 14 million tons. 

(ii) Consumption (year to year).-To deduce from this figure an annual estimate of consump
tion some assumptions must be made about the variation in consumPtion from year to year .. 
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It is assumed that consumption increased at the rate of 0·10 million tons each year durinoo the 
period.1 The results are set out in column 3 of Statement II. '=' 

(iii) SurplustJ8 and Dejicits.--If we compare current supply (less seed) with consumption' 
the difference is either the surplus or the deficit according as supply exceeds or falls short of 
the requirements.2 These figures have bezn determined and set out in Statement II. 

(·iv) Current supply, surpluses, and deficits, in terms of weekly requirement.~.-(i) ' Weekly re
quiz-ements ' may be estimated by dividing the estimates of annual consumption by 52. The 
number of weeks during which current supply may be expected to be consumed is obtained 
first by dectucting seed requirements f'l'om cunent supply and then dividing by the figure 
·representing ' weekly requirements '. This has been worked out and shown in Statement II. 
:Similarly, surpluses and deficits are also expressed in terms of weekly requirements.3 

9. STATEMENTS III AND IV EXPLAINED.---Statomcnts I and II have been' compiled on the basis 
of statistics oCproduction, imports and exports, as available ; and without alteration. But it is 
known that they are subject to certain errors and omissions. It is now necessary to consider 

• the latter and make reasonable allowances for them. 

Statements III and IV are the result of a revision of Statements I and II in the light of the 
following considerations :- -

(i) Estimates of acreage.-The figures of acreage under the aman, boro and au8 crops of 
diffe1·ent years as set out in Statement No. I are those given by the Director of Agriculture, 
Bengal. There is an important difference between the manner in which these figures are arrived 
at in Bengal (and certain other permanently settled areas) on the one hand, and the ryotwari 
areas of India, on the other. In the latter, tl~e figures are arrived at by an enumeration of survey 
flelds under· crop, and the ascertainment of areas from land registers and village records. 

In Bengal, the figures are arrived at by estimating the area in a particular year as a pro
portion of an assumed norm. It has beon aseertained in evidence, that these norms were assumed 
in the past without any reference to areas under crop as recorded in settlement report~ of different 
disti'icts in different years. A comparison of the total . of areas thus recorded in settlement 
reports with the acreages furnished in crop forecasts indicates that there has been a systematic 
under-estimation of acreages over a long pooriod of years. This is also the opinion of an experienced 

,administrative officer of Bengal, as well as of Professor Mahalanobis who has studied the 

lThis implies an increase of consumption at the rate of l· 34 per cent per annum in 1928, 
diminishing slowly to 1·13 per cent per a.rumm in 1942. Whether the allowance is roasonable 
or not depends primarily on what the rate of increase of population h.{ts been. Here it has been as. 
sumed that the rate of increase is not as small as 0· 73 per cent per annum (as a comparison of the 
census figures of 1921 and 1931 suggests) nor as high as 2·03 per cent per annum (as a com
parison of the census figures of 1931 and 1941 suggests). It is probable that the actual rate of 
increase of population has been more steady, approximately equivalent to the mean of these two 
figures, i.e., I· 38 per cent per annum. If this is accepted, and given the proportion of the poorest 
classes to the total population, an increase in the a~sumption made in Statement II about the 
variation f1•om year to year· is not unreasonable. 

It should be immediately added that the derived figures are intended to be estimates of quan
tities required for consumption. It is possible that the actual consumption during any parti
cular year may be a little below or a little above requirements-this depending on conditions of 
-season and prices. In years of very poor (or very good) harvests, it is not merely possible but 
probable, that actual consumption may be significantly in defect (or in excess as the case may be) 
of estimated consumption. These facts must be borne in mind, in drawing conclusions from tho 
-estimates of consll]Tiption, which are estimates of the quantities likely to be consumed by the 
population as a whole, at the average rate of consumption of the different classes of the popula
·tion, in the immediately preceding years. 

tit is probaDle that surpluses, worked out in this manner, may in years of very good harv€sts 
be l~rger than the actual surpluses-t,o the extent to which the poorer classes consume more than 
normally. It is probable also that deficits, estimated in the same way may, in years of very poor 
.harvests, be larger than the actual deficits-to the extent to which the poorer classes consume 
less than normally. 

3There is an advantage in expressing supply figures in terms of weekly requirements which 
may be explained as follows:- . ' -

The object of this note is to draw, from statisti<:Ja1 data which may be subject to large errors, 
conclusions which are as little as possible vitiated by such error. It is a well known rule of statis
tical analysis that the error in a ratio between two terms is very nearly the difference between 
the errors in the two 'terms. If the errors in the terms are in the same direction, they tend to neu· 
tralize one another ; and, if they are also nearly equal, the error in the ratio is very small. As 
estimates of weekly requirements are deduced from figures of current supply, the error in the 
latter is likely to be reflected by aR error of the same order in the former. The errors thus tend 
·to neutralize one another. 
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11ubject. It may, therefore, be regarded as well established that there is an under-estimation. 
The correction to be made can be deduced from the following :figures :-

Area sown (in million acres) 

A man Boro and aus 

Standard (1938-1942) 6·40 
Total of Settlement Reports 

15·99 
19·22 • 6·32 

These figures justify the ttssumption thai; the estimo.ted aci·eages of aman crop are likely 
to be closer to the true figures, if they arP increasd by one-fifth. Figure§, revised on this basis, 
oare set <TUt in Statement III annexed to this note. 

(ii) Estimates of yield.-After the acreage is estimated, the yield is estimated by a process 
involving two factors, viz. (a) the assumption of a 'normal' rate of yield per acre, and (b) 
the estimation of the actual rate of yield of the year as a proportion of the ' normal '. · 

Errors incidental to the latter are unavoidable, but will prohably not affect the compara- • 
bility of estimates made in different years. As regards ' normal yield rate·', this is settled at 
quinquennial intervals by means of crop-cutting experiments. The assumed rates are shown 
below:-

1928-32 
1933-37 
1938-42 

Period Assumed ' normal ' mte of yield 
in maunds per acre 

_4man Bora Aus 
13·5 15·0 12•4 
12·5 
12·4 

"The 'normal yield' is the absolute value attached to a 12 anna crop, and has been defined 
as the yield which " in the existing circumstances might be expected to be attained in the year 
if :rainfall and season were of a character ordinary for the tract under consideration, that is, 
n~ither very favourable nor the reverse ". If (as is implicit in this definitiQn) the effect of the season 
is regarded as constant, the only factors which influence the yield rate per acre are the extension 
of cultivation to marginal lands, alteration in the fertility of the soil or changes in methods of 

·cultivation. These are factors the effect of which -is perceptible only over a long period. Ill 
reply to an enquiry on this point, the Director of Agriculture as well as the Department of Civil 
:Supplies, Bengal, have agreed that the assumed rates of 1928-1932 were overpitched. It seem)>, 
·therefore, reasonable to assume that the aman yield :figures of 1928-1942 should be reduced by 
1/15th, and. the aus yield figures should be reduced by l/12th, in order to make them comparable 
·with the· corresponding figures of succeeding years. 1 As regards the bora rates, the differences 
between successive years are unduly wide, though nearly equal ; but, in view of the very small 
proportion whi<'h this crop bears to the total, it is not worth while disturbing the bora figures. 
"Figures of yield, revised in this manner, are exhibited in Statement III. 

(iii) Imports and Exports.-The figures of imports and exports set out in Statement II are not 
estimates. They are based on the actual registration of receipts and despatches made by Port 
.and Railway authorities and the statistics, compiled by the Department of Commercial 
Intelligence and Statistics, are far more accurate than estimates of yield of crops. The figures, 
however, do not include movements across the provincial frontiers by road or by country-boat . 
. Such movements take place in both directions and, except for the trade with Assam and Arakan, 
probably balance one another. On the balance of recorded movements, the. position during 
-·each of the three quinquennial periods was as shown below :-

Period 

Average (1928-32). 
Avero.ge (1933-37). 
Average (1938-42). 

Net Imports ( +) 
Net Exports ( -) 

(in thousands of tons) 
-128 

+51 
+159 

1 On this basis the rates of normal yield of the aman and aus crops are as follows :
(In maunds per acre) 

1928-32 • 
1932-37. 
1938-42. 

· aman 
12•6 
12•5 
12•4 

a us 

It has been sugge~ted that the effects of the economic depression on agricultural economy 
;generally may be a possible cause of diminution of the rates of normal yield. 
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The quantities are relatively small. The unrecorded movements are probably smaller •.. 
It is proposed to assume that unrecorded movements are equivalent to net imports of roughly 
50,000 tons per annum in the second quinquennium and 1·00,000 tons in the third quinquennium. 
This would probably suffice to remove the possibility of the true extent of the dependence or 
Bengal on external supply being under-estimated. Figures of external supply, revised on this 
basis, are exhibited in Statement III. 

10. COMMENTS ON ORIGINAL AND REVIS!!lD l!'lGURES.-(i) The most important difference 
between Statements :( and II based on original figures, and Statements III and IV based on 
revised figures, is the increase in tht'l supply figures which results from increasing the aman 
acreage by one-fifth. There is evidence suggesting that the revised figures are nearer the truth. 
In paragraph 5 above, it has been pointed ouf that the probable limits of consumption during 
1941 were 9 · 2 and 10 · 4 million tons. This result was dod uced from direct estimates of consum.- , 
ption, without reference to supply statistics. According to Statement II, the consumption 
requirements are estimated for this year as 8 •74 million tons; while, according to Statement
IV, the estimate is 9 ·90 million tons. These estimates were arrived at without any ·reference, 
to estimates of actual consumption, but indirectly from supply statistics. The fact that the esti• 
mate arrived at in. Statement' IV lies between the probable limit, while the estimate arrrived · 
at in Statement II is smaller than the lower limit by nearly half a million tons, suggests that the· 
revised figures are likely to be more accurate. · 

(ii) Other changes, viz., reduction of yield rates in the quinquennium 1928-32 l).nd in
crease of net imports in ~he subsequent decade, are quantitatively of smaller importance. 

(iii) In the course of further discussion in this note the figures contained in Statements III 
and IV will be referred to, as they are regarded ~,ts likely to be nearer the truth than the corres- · 
ponding figures of Statements I and II. Both sets of figures are, however, available for compa· · 
rison, when necessary. 

SECTION B--SUPPLY IN RELATION TO REQUIREMENTS FROM 1928 TO 1937 

11. In this sec,tion it is proposed to examine the relation of supply to requirements during 
the ten years 1928 to 1937. The point13 to be considered are-

(i) the relative importance of the different elements in current supply during the period'· 
as a whole, viz., the yields of different crops and external supply ; 

(ii) tho variations of supply, and surpluses and. deficits in different years ; 
(-iii) the carry-over and total supply in years of serious shortage of current supply. 

In the next section, these points will be examined in relation to the pel·iod 1938 to 1942. Later, .. 
figures of 1943 will be compared with those of the-two previous periods. 

12. The following table shows average current supply, in the ten years 1928 to 1937 :
Supply in terms of 

weekly reguirementat 
.. (i) Aman supply 

(ii) Bhro and aue supply 
(iii) External supply 

Current supply 

42 
12 

54 

The yield of the aman crop, the most important source of supply, provided on the average the food'. 
required by the province for 42 weeks. The boro and aus crops provided 12 weeks' food. (Of 
these two crops, the aue is much more important. The boro·accounts for a little more than one 
week's food). Taking the period as a whole, the external supply was quantitatively negligible. 
During the first half of the decade, the province was a net exporter of less than one week's supply 
per annum ; and, towards the end, it was a net importer of less than one week's supply per annum. 
Thus current supply, on the whole, exceeded requirements by a margin equivalent to nearly 
two weeks. 

13. The variationt of current supply from year to year, during this ten-year period, are 
shown below :-

Year 

1928 
1929. 
1930 
1931 
1932 

Current supply 
in terms of 

weekly 
requirements 

45 
57 
52 
57 
56 

Year 

1933 
1934 
1935 
1986 
1937 

1Rounded to the nearest week. 

Current supply 
in terms of 

weekly 
requirements 

60 
55 
53 
44 
59 
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Two y~:rs stand out from this table, viz., 1928.and 1936, as years of serious shortage in current 
supply. During the remaining 8 years there was no shortage of current supply, and in a number 
~f years it was substantially in excess. Surpluses exceeded deficits by a considerable margin ; 
and, prima facie, it would appear that stocks carried over from year to year must have been accu. 
roulating in the province during the period. Are these inferences consistent with experience ? 

14. There is no doubt that there was a serious shortage of current supply during 1928 and 
il936. It is known that the yield of the aman crop harvested in the years immediately preceding 
!1.928 and 1'936 was unusually low, and there was serious distress among the poorer· classes in parts 
~f the province. Relief measures were undertaken on a c.onsiderable scale during those years. 
So far, the figures are confinned by known facts. But the question arises, in respect of 1936, 
why, if stocks had been accumulating as the figures suggest, considerable distress should have 
occurred during that year ? . Two answers are possible : One is that the surpluses of previous 
years were not, in fact, substantilt!ly carried over, but were eaten up because, when crops are 
good and prices low, actual consumption by the poorer classes is in excess of the " requirements " 
indicated by the figures. The other possibility is that the surpluses indicated by the figures 
were substantially <;arried over ; that the province as a whole did possess during 1936 a carry. 
<>ver which, together with current supply, was more than sufficie!).t for requirements ; that distress 
nevertheless, occurred bwause large numbers a:mong the poorer classes whose income was diltni. 
nished by the failure of the crop, were too poor to buy the supplies which were physically avail
able. The latter is probably the correct view. It is true that the consumption of the poorer 
classes is variable. Large numbers who live on the· margin of subsistence consume more when 
they can and less when they must. But the range of this variation should not be over-estimated, 
·The following considerations suggest that increase of corummption could not have wiped out tlle 
whole, or even a large part, of the surpluses of the years preceding 1936 :-

(i) The cultivators and non-cultivating landholders who have a surplus in excess. of their 
normal annual requirements are likely to consume an adequate ration even in noilnal times and 
unlikely to increase their constVX!ption in years of good supply or low prices. Though this class 
may not be larger in numbers than those who produce less than their annual requirements;' it is 
likely to be in physical r:ossession of a large proportion ofthe total surplus pr~:lduce. This is likely 
.to have been carriEd <>ver in full,-as stocks in the hands either of producers or traders. 

(ii) From 1930 onwards for a null.!J:>er of years, the prlce of rice was abnormally low. This 
meant that the poorer cultivators,-wlfo could have increased their consumption-were obliged 
to sell a larger quantity of produce thim normally, in order to secure the same a'mount of cash for 
:paying rent, debts, and other pressing cash obligations. 

(iii) The period of abnormally low prices also coincided with a fall in the level of employment. 
'Therefore, labourers who could have increased their consumption in prevailing conditions were 
probably handicapped to some extent by diminution of their earnings. 

It may, therefore, be concluded that during 1936 there was a carry-over which largely OX· 
-ceeded the qeficit in current supply during the year; and that distress prevailed, not because the 
.supplies required for the adequate nourishment of the poorer classes were unavailable, but because 
.these classes could not afford to buy them. This is an important conclusion, in connection with 
,the supply position in 1943. 

:SECTION C-SUPPLY IN RELATION TO REQUIREMENTS FROM 1938 TO 1942. 

14. The following table shows. the average ourr.ent suj:>ply in the 5 years 1938 to 1942:

Current supply 
in terms of 

weekly 
requirementsl 

~i) Aman supply 38 
'(U} Boro and aus supply 10 
(iii) External supply , 1 

Current supply 49 

If we comrare these figures with those in paragraph 12, it appears that, on the whole, current 
11upply waf in deficit during this period. The aman crop provided on the average a supply 
which was 4 weeks shorter than in the previous decade. The boro and aus crops provided a supply 
whi-ch was 2 weeks less. On the other hand, the province had become a net ilniporter during the 
period, and external supply accountEd for rather more than one week's supply. The difference 

·between the two periods can be explained as follows :-First, the rate of increase of cultivation 
'<lfrice was falling behind the rate of increase of population, and there was thus a. long-term 
tendEncy. towards decreasing surpluses and increasing deficits. Secondly, this tendency WM 

t Rounded to the nearest week. 
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to so'me extent Offset by a preponderance of gooi SeS.SOn3 in th3 previO.lS period, and empha,.. 
sized in this period by a preponderance of unfavourable seasons. This is illustrated by th& 
tiguros in the following table :-

Total area sown 
(In millions of acres) 

Average rate of yield 
per acre 
(In tons) 

Average (1928·1932) 23·71 0·39 
Average (1933-1937) 24·53 0·40 
Average (1938-1942) 25·53 0·37 

15. The variations of current supply from year to year during this five-year period are shown 
below: · 

Year 

1938 
1939 
1940 
1941 
1942 

.. 

Ofl.rrent supply 
in terms of 

weekly 
requirements 

52 
49 

·50 
39 
54 

On comparing these figures with those furnished in paragraph 13 a)love, 1941 stands du~ as a 
lean year even more clearly than 1928 and 1936 in the t~:Jn-year period previously considered. 
There was only one year (1942) when there was a surplus and the surplus was relatively small. 
Thus it appears that stocks must ha.ye been drawn upon during this period, and particularly 
heavily during 1941. Distress occurred in rural areas during this year, and relief measures 
were undertaken on a considerable scale. 

16. The state of current supply during 1941 supports the conclusion reach~d in paragraph 
14 above, namely, that the stocks carried over from year to year must have been considerable, 
The deficit in the current supply was as much as 13 weeks. It is difficult to believe that the whole. 
or even a large part, of this deficit could have been 4lllet by restriction of consumption. Un
doubtedly, the actual consumption of large classes of the poor must have been reduced to a 
significant extent. Let us suppose that one half of the population rest:ricted their consumption in 
varying degrees, so that one-sixth reduced its in-take of rice by half for 6 months, one-e.ixth for 
4 months, and the remainder for 2 months and that all this was in addition subject to suc\1 
under-nourishment as exists in normal years. The reduction of consumption themby effected 
would amount to only 4 weeks' supply. 

17. It is arguable that there must have been a large consumption of the new aman crop 
reaped at the end of 1941 and this helped to make the deficit good. This is, no. doubt, true. 
There is evidence that in.1941 there was noticeable increase of such consumption. Here again 
we may ask how' much could this have amounted to ? • The interval between the reaping of the 
aman crop and the end of the year is small, and those sections of the poorer classes who have to 
get theftlitBupply from. the markets, and not directly from the fields, would still consume only earlier 
grown or imported rice. Making allowance for all these factors, it still ro'mains probable that in 
1941, as in 1936, thero was not an absolute ~eficiency of supply. ~he' total supply, consisting 
of the carry-over and current supply, must have boon smaller than m 1936, but not necessarily 
short of the requirements of the province as a whole. The di~tress prevailing in the year 1941 
was, as in 1936, primarily due to the lack of purchasing power in the hands of the poorer classes 
who were affected by the crop failure. · 

18. An attempt can be made to discover whether there was·any stock left at the end of 1941, 
as the carry-over1·at the beginning of 1942, in the following manner. The carry-over at the 
beginning of 1928 i'3 unknown. Supposing it was entirely wiped out by the deficit of that year, 
we may consider only the surpluses and deficits of succeeding years as set out below :-. 

~ Year Surplus Year Deficit 
(Million tons) (Million tons) 

1929 
1931 
1932 
1933 
1934 
1935 • 
1937 • 

0·79 1936 1·50 
o·8o 1939 o·s1 
0•68 1940 0·34 
1·40 1941 2·43 
0·44 
0·24 
1·35 

These figures indicate the existence of nearly one million tons, as the carry-over at the beginning 
of 1942--that is, a_bout 5 weeks' supply for that year. (This might have been rather more, if the 

1 The stock of ali rice at the beginning· of 1942 minus the yield of the aman crop harvested 
in 1941, see paragraph 2 (iv) above. 
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carry-over at the beginning of 1928 had been larger tha~ the de.fieit during that yea~)· 
There is of course little direct evidence in support o~ this co~clus;on. All t~at can be sa1d 
iS that it is a reasonable inference drawn from the analy&s· made m this note. It 1s not rendered 
improbable merely because actual consu~pt~on is va~able and not identical with .the assumed 
figures of ' requirements '. If consumptwn mcreased m good years and decreased m bad years, . 
the surpluses would no doubt be smaller, but the deficits would also be smaller. 

SECTION D-SUPPLY IN RELATION TO REQUffiE~ENTS. IN 1943. 

] 9. The following table shows the particulars of current supply during 1943 :'
Supply in terms 

of weekly 
requirements1 -

(i) Aman supply • 21! 
(ii) Boro and aU8 supply 13 

(iii) External supply • 1' 

Current supply 43 

If we compare the figures with those of the average of the preceding 5years (as set out in para,..;._. 
graph 14 above), current supply was short by about 6 weeks. This was mainly due to the low 
yield of the aman crop reaped at the end of the previous year which provided food sufficient. 
for only 29 weeks, as compared with the average, viz. 38 weeks. There was a shortage in the· 
aman supply to the extent of about 9 weeks. The boro and aue cr6ps yielded morE>, thus reducing 
the shortage of current supply. External supply was about the same during 1943 as compared. 
with the average. 

20. Thus, 1943 was a lean year, comparable with the three years 1941, 1936 and 192$.; 
already considered. Current supply in these years is compared below :-

Year 

1943 
1941• 
1936 
1928 

Current supply in 
terms of 

weekly requirementei 
43 
39 
44 
45 

The shortage of current supply was a little more serious during 1943 than in 1936 and 1928, but 
less serious than in 1941. This table brings out tl:IPneed of forming some idea of the carry-over. 
If consumption is so variable that it can adjust itself to large variations in current supply 
and variability of consumption is of much greater importance than the carry-over, it is diffic\llt 
to understand why an unprecedented tragedy befell Ber.gal during 1943, when current supply 
was larger than in 1941 by nearly 4 weeks' supply. It is clear, however, from the examination 
of the supply position in past years- · 

(i) that the total supply consisting of the carry-over, as well as current supply, has 
generally exceeded ann~l requirements by a considerable margin in past years ; 

(ii) that distress occurs even when such a margin is adequate, primarily because the poorer 
classe.s in rural areas affected by crop failure, lack the purchasing power necessary for buying 
supplies even though they are physically available in the province ; and that this was so 
both during 1941 and 19362. 

21. If the conclusion stated in paragraph 18 is accepted son;1e estimate of the carry-over 
during 194:t may .be reached. The carry-over at the beginning of 1942 was about 5 weeks' 
requirements. D~Hing I-942, current supply exceeded annual requirements, and there was a 
small surplus of between one and two weeks' requirements. This suggests that the carry-over at 
the beginning of 1943 was about 6 weeks' requirements. If this is correct, the total supply during 
1943 was probably as follows:- -

(i} Carry-over 
(ii) Current supply 

Total supply 

Supply in terms 
of weekly 

requirements 
6 

43 

49 

Thus, it is probable that total supply during 1943 was not adequate for the requirements of the 
year. In other words, there was an absolute deficiency, the probable magnitude of which was 
equivalent to about 3 weeks' requirements. 

1 Rounded to the nearest week. 
a It is not possible to say anything about 1928, as the supply position prior to that y~a:r 

has not been examined. 
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22. It must, however, be emphasized that there is no direct information available about the 
carry-over of any year, and t}lat the basis for assessment of surpluses and deficits involves many 
assmriptions, none of which is conclusively provable. It can, therefore, be argued that the carry
over at the beginning of 1943 was smaller or larger than has been estimated in the previous para. 
graph. Some of the points in favour of either view are referred to below :-

(i) The conclusion that the,.carry-over at the beginning of 1942 was. about 5 weeks' supply 
was based on the assumption that the carry-over at the beginning of 1928 was so small that it 
was wiped out by· the deficit in that Y\lar. It n::iay have been larger. This is possible, but thEn'e 
is some reason to believe that it may not have been very large. The aman crop of 1926 which 
came into supply during 1927, was also a poor one.;·and this makes it likely that the carry-over 
was not large at the beginning of 1928. 

(ii) It may be urged that there was never any large carry-over during these years, and that 
whatl:ver existed was completely exhausted at the end of 1941; and that since the current supply 
in 1942 was only a little more than sufficient for annual requirements, there could have been 
prnctically no carry-over at the beginning of 1943. The reasons for believing that there had been 
a substantial increase in stocks during the years of depression and a few years thereafter have 
already been explained. 

(iii) Lastly, mention should be made of the results of the 'food· drive~ conducted in June 
1943 by the Bengal Gdvernment. In its course a census of stocks was taken and the require
ments for the remainder of the year, as well as the anticipated yield of the aua crop, were a,scer
·tained. The conclusion reached by the Bengal Government was that there was ap. absolute· 
·deficiency of 1· 06 million tons-roughly equal to 5. weeks'· requirements on the basis of the 
•present analysis. The results are, however, not conclusive becauss it was known at the time that 
·stocks were under-estimated, on account of under-statement by the owners as well as conceal
ment. The Bengal Government assumed that the under-estimation was equivalent to one-fourth 
-of the ascertained stocks. There is no way of determining whether this allowance was adequate. 
If it was not, the deficiency would have been les&. The statistical results of the food drive a,re 
indeed of value in that they suggest that there was an absolute deficiency. The total of ascer
tained stocks at the time of the drive was 0 · 94 million tons. Unless, therefore, the stocks which 
were under-stated or concealed largely exceeded the ascertained stocks, it is evident there must 
have been some deficiency. On the whole, therefore, the results of the' food drive' are consistent 
with the conclusions about the supply position reached in the preceding paragraphs. 

23. To sum up, the supply position in 1943 may ~e described as follows :-

(i) Comparison with previous years.-·(a) There were three years, within a period of 15 pre. 
, ceding years, when the shortage in current s(llllply was comparable with that in 1943. 

Thess were 1941, 1936 and 1928. In thess years, the shortage was due to the failure of the 
, aman crop, there was distress among the poorer classss in rural areas affected by tho crop failure, 

and relief measures were undertaken on a considerable scale. The current supply during 1943 
'Willi ~mailer, in relation to requir€ments, than in any previous year except 1941. 

(b) Th6 carry-over was smaller in 1943 than in 1941 and much smaller than in 1936. 
~(c) The total supply, including the carry-over, was probably smaller in 1943 than in any of the 

preceding 15 years. 
(ii) Estimated supply in relation to requirements of the year.-(a) The current supply during 

1943 was sufficient for the requirements of about 43 weeks. 
(b) The carry-over at the beginning of the year was sufficient for the requirements of about 

6 WeQkS, 

(c) The total supply dming the yea~ was sufficient for only about 49 week~. It ~s, therefore. 
probable tl1at there was an absolute defiCiency of supply, of the order of 3 weekS requirements. 
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ST~TEMENT II.-CoNSuKPTioN. StmPLUsES J.ND Dzncrrs tN B:mNGAL. 

(In millions. of tons) 

Current Surplus ( + ) 
supply less Consumption or 

seed Deficit (-) 
Year 

l 2 3 4 

1928 6•80 7·44 --0·64 

1929 8•55 7•54 +I·Ol 

193() 8·03 7·64 +0•39 

1931 8•90 7·74 +1·16 

1932 8·89 7·84 +1·05 

1933 8•95 7•94 +1·01 

1.934 8•26 8•04 +0•22 

1935 8·17 8•14 + O· O.S 

1936 6·81 8·24 -1·43 

1937 9•24 8·34 +0·90 

1938 8•12 8•44 -0·32 

1939 7•92 8•54 -0·62 

1940 8·09 8·64 -0·55 

1941 6·57 8·74 -2·17 

1942 8·78 8·84 -0·06 

Totall928-~2 122·08 
Average 1928-42 8·14 

1943 7·42 8·94 -1·52 

In terms of weekly 
r~quh•ementa 

Current 
supply 

5 

47·5 

59·0 

54·6 

59•8 

59•0 

58·6 

53•4 

52·2 

43·0 

57·6 

50·0 

48·2 
' 

48·7 

39•0 

51·6 

Surplus 
(+)or 

Deficit(-) 

6 

• 

+7·8 

+7·0 

+0·2 

-9·0 

-2·0 

-3·8 
.:_3·3 j 

-13·0 j 
-0·4 

-S•i:l 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 

,., 

i 

j 

j 

j 

j 

j 

j 

j 

j 

j 

j 
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STA,TEMENT IV.-CoNSUMPTioN, SURPLUSES AND DEFICITS lN BENGAL. 
(In millions of tons) 

In terms of weeki-, 
Current Surplus(+) requirements 

Year supply Jess Consumption or 
seed Deficit(-) S'urplu& 

Current (+) or 
supply Deficit (-'-)' 

2 3 4 5 6; 

1928 7·14 8·34 -1·20 44·5 -'-7. 5· 
1929 9·25 8·46 +0·79 56·8 +4 .. 8· 
1930 8•57 8•58 -0·01 5.1·9 -0 1 
1931 9·50 8•70 +0·80 5-6·8 +4·8. 
1932 9·50 8·82 +0·68 56 0 +4·0· 
1933 10·34 8•94 +1•40 60·1 +8·1\ 
1934 9·50 9•06 +0•44 54·5 +2·5 
1935 9·42 9·18 +0•24 53·4 +1·4: 
1936 7:80 9•30 -1·50 43·6 -8·4. 
1937 10·77 9·42 +1•35 59 4 +7·4. 
1938 9·54 9•54 ... 52·0 
1939 9·15 9·66 -0·51 49·2 -2·8: 
1940 9 44 9·78 -0•34 50•1 -1·9> 
1941 7·47 9•90 -2·43 39·3 -12·7: 
1942 10·31 10·02 +0•29 53·5 +1·5· 

Totall928-42 137·70 
Average 1928-42 9•18 

1943 8·36 10•14 -1·78 42·8 -9·2' 

APPENDIX III 

TABLE l.-RIOE SuPPLY (INDIA) DURING 10 YEARS· 
(In millions of tons); 

Net Production 
Period Production Imports (a) Exports (a) imports ( +) minus exports-

. t ( ) --net---or expor s - plua Imports· 

2 3 4 5 6 
----------

5 years ending 1937-
38 (Average) 25 · 84(c) 1·96(b) 0: 24(b) +1·72 27·56i 

1938-39 23 · 96(c) 1·56 0·31 +1·25. 25·21 . 
1939-40 25 · 73(c) 2·43 0·29 +2·14 27·87: 
1940-41 22·19(d) 1·37 0·28 +1·09· 23·28 
1941-42 25·35(d) 1·07 0·36 +0·71 26·06· 
1942-43 24·90(d) 0·02 0·28 -0·26 24·64 
5 years 1 ending 1942-

.43 (Average) . ' 24·42 1·29 0·30 +0·99 25. 41. 
10 years ending 1942-

43 (Average) 25·13 1·62 0·27 +1·35 26·48· 

NoTE.-Paddy in the ease of trade figures has not been convert(ld: into Rice, the proportion" 
being very s'mall. 

(a) Trade figures taken from the Memorandum of the Food Depart·ment, Government of: 
India. 

(b) Calculated on the basis of figures taken from the Report on the Marketing of Rice in India. 
and Burma (1941). . 

(c) Taken from "Estimates of Area and Yield " . 
. (d) " Crop Forecast" published by the Department of Commercial Intelligence and~ 

Statistics. 
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TABLE II.-WREA.T SUPPLY (INDIA) DURING 10 YEARS 
(In millions of tons) 

Net Production 
Period Production Imports Exports imports ( +) minUB exp0rt3 

--net-t ( ) :plUB lmlJOrta expor s-

1 2 3 4 5 6 

5 years ending 1937-38 
(Average) . 9·8l(a) 0·02(c) 0·22(c) -0·20 9·61 

1938-39 9·96(a) 0·17(d) 0·36(d) -0·19 9·77: 
1939-40 10·77(a) 0·10(d) 0·08(d) +0·02 10·79• 
1940-41 10· 03(b) 0·02(d) 0·14(d) -0·12 9·91 
1941-42 10· 04(b) 0·02(d) 0·28(d) -0·26 9·78> 
1942-43 • ll·03(b) (Negligible) 0·03(d) -0·03 11·00 

(d) 
5 years ending 1942-43 

(Average) 10·37 0·06 0·18 -0·12 10·25 
10 years ending 1942-43 

(Average) 10·09 0·04 0·20 -0·16 9·93 

(a) "Estimates of Area and Yield of Principal Crops in India." , 
(b) "Crop Forecasts and Publications issued by the Department of Commercial Intelligence

and Statistics." 
(c) "Report on the Marketing of Wheat in India (1937)." 

"Accounts relating to Sea-borne Trade and Navigation of British India."· 
"Trade at Stations adjacent to Land Frontier Routes." 
"Annualstate'ment of the Sea-borne Trade and Navigation of Burma.'" 

(d) "Memorandum of the Food Department, Government of India." 

APPENDIX III 
TABLE Ill.-INDEX NUMBERS OF AVERAGE MONTHLY WHOLESA.LE PRICES1 

Primary Commodities Manufactured ArticleS' 

Wheat Cotton 
General Rice (Lyallpur & General manufac-. 

(Calcutta) Karachi) tures 

Week ending 19th August 
1939 . . • • 100 100 100 100 100 

1939-
September 107·6 111 117 110·4 105· 
December 135·9 ll'l 156 144·5 126· 

1940-
March 128·0 ll4 140 133·9 123. 
June 112·4 121 117 120·0 us. 
September 110·3 133 133 Ill· 6 110 
December 114·0 140 160 119·7 117 

1941-
March lll·8 139 146 127·2 127 
June 122·3 163 148 142·9 143 
September 138·3 169 193 166·3 190· 
December 139·5 172 212 157·8 198· 

1942-
March 139·4 159 202 162·5 193: 
June 152·3 207 214 .166·5 212 
September 160·4 218 223 179.·l 282 
December 175·6 218 232 221·5 414 

1 Issued by the office of the Economic Adviser, Government of India. The base perio.d i& 
the week ending 19th August 1939. 
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Distribution of Supplies in Bengal (1943). 
J. There is no accurate information about the quantities of rice and paddy stocks held in 

Calcutta at the beginning of 1943. The Foodgrains Contrdt Order came into force on the loth 
December 1942. For various reasons, it was not satisfactorily enforced. According to the· 
returns received. total stocks in Calcutta at the end of January 1943 were 3·84 lakh maunds 
of rice and 0· 80 lakh maunds of paddy, or roughly 16,000 tons of rice and paddy in terms 
of rice,· a quantity which would cover the requirements of Calcutta for about three weeks. The 
stocks held by dealers must clearly have been in excess of this. An officer of the Civil Supplies 
Department, Bengal, pointed out that many dealers had not taken out licences by this time, 
not all licensed ··dealers submitted returns, and there were glaring discrepancies between the 
stocks reported under the Foodgrains Control Order and the returns secured under a separate 
Order under the Defence of India Rules at the same time. 

2. The following figures, based on Trade Statistics compiled by the Department of 
Coniniercial Intelligence and Stat~tics, throw some light on the position. 

Imports into Calcutta. 
Exports out of Calcutta 
Net retention in Calcutta 

Rice and paddy (in terms of rice) 
(In Tons) "" 

1941 1942 
583,930 
280,343 
303,587 

271,475 
156,950 
114,525 

The normal annual 'rice consumption of the area served by the supplies received into the 
Calcutta trade block cannot be stated precisely, and the quantities orriving by country boat 
which should _also be takeH into account, are unknown. The area is somewhat smaller than the 
area of Greater Calcutta at present under rationing, but it can be safely assumed tht!<_t the 
normal annual consumption would be somewhere between 200,000 and 250,000 tons. It is, 
therefore, likely that the net retention in Calcutta during 1942 was short of annual requirement~;~ 
by several months, and that while stocks in Calcutta at the end of 1941 were 
above the normal. level, they were severely depleted by the end of 1942. Stocks held 
on the first day of 1943 were probably much smaller than those held on the corresponding day of 
previous years, though it is impos.sible to say how many weeks' stocks were actually carried in 
the aggregate by consumers, mills, and traders. 

3. Imports into Calcutta, of rice and paddy (in terms of rice), during the first quarter of 1943 
were as follows :-

(i) From within Bengal by rail and river 
steamer 1 • 

(ii) From outside Bengal by rail and 
river steamer 1 • 

{iii) By sea and coast 1 

(iv) By country boat a 

Total 

' 

Januar:y 

6,253 

1,077 
259 

3,219 

10,808 

(In Tons) 
February 

4,521 

3,607 

1,{174 

9,802 

March 

13,383 

5,639 
212 

2,960 

22,194 

Exports out of Calcutta during the first quarter of 1943 were as follows :-
(In Tons) 

January February March 

(i) To Bengal districts by re,il and river 
steamer 1 • 1,040 2,334 3,154 

(ii) Tp outside Bengal by rail and river 
243 1,210 steamer 1 • 170 

{iii) By sea and coast 1 2,087 81 69 

{iv) By country boat z 438 66 

Total 3,808 2,651 4,433 

Total 

24,157 

10,323 
471 

7,853 
-----

.42,804 

Total 

6,528 

1,623 

2,237 

504 

------
10,892 

1Trade Statistics compiled by the Department of Commercial Intelligence and Statistics. 
•Based on figures furnished by Civil Supplies Department of the Government of Bengal. 
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4. On this basis, the net retention in' Calcutta during the first three months of 1943 was as 
follows:-

Month 

January 
February 
March 

, Total 

Rice and paddy 
(in terms 

of 
rice) 

(In Tons) 
7,000 
7,151 

17,761 

31,912 

"- These figures indicate the serioUBness of the position in Calcutta du,ring these'Dl.onths. 
5. The Bengal Goverrunent have furnished the Commission with figures sh,owing arrivals on 

Government account into 9alcutta, month by month, despatches to deficit distric~s, the deliveriee 
., made to ,?mployers' organiz.etions and essential services, and .to the general public in Calcutta 

through Controlled Shops " and " Approved Markets ". The relevant figures for the first 
three months of 1943 are shown below :- · 

(i) Arrivals in Calcutta • • • 
(U) Despatches out of Calcutta to the districts • . 

(iii) Deliveries to Employers' Organizations and Essential 
Services . . . , • . ~ . 

'Rice and paddy (in terms of rice) 

January 
1,200 

(In Tons) 
February 

6,361 
392 

March 
15,727 

2,074 

4,445 ll2,487 
(iv} Deliveries to Controlled Shops and Approved ~-------.,-------..1' 

Markets. • • • • • • 
6. Imports into Calcutta during the second quarter of 

(i) Fx:om within Bengal by rail and 
r1ver steamer 1 • • • 

(ii) From outside Bengal by rail and 
river steamer 1 • 

(iii) By sea and coast 1 

(iv) By country boat a 

Total 

April 

13,824 

11,746 

2,010 

27,580 

6,988 
1943 were as given below :-:-

Rice and paddy (in terms of rice) 
(In Tons) 

May June Total 

l4,267 

11,675 

2,125 

28,067 

13,483 

27,796 

1,014 

42,293 

41,574 

51,217 

5,149 

97,940 

Exports out of Calcutta during the same period were as given below :-
Rice and paddy (in terms of rice) 

(i) To Bengal districts 
steamer 1 • • 

(ii) To outside Bengal 
steamer 1 • . 

(iii) By. sea and coast 1 

(iv) By country boat 2 

by rail and 

by r,ail and 

Total 

April 

2,042 

79 
13 

-----
2,134 

May 

1,415 

69 
4 

249 

1,737 

(In Tons) 
June 

5,343 

128 
30 

Total 

8,800 

276 
47 

249 
-----

5,501 9,372 

7. The quantities of stocks which were retained in Calcutta fiCcording to the foregoing figures 
were as follows :-

Month 

April 
May 
June 

Total 

Rice and 
paddy (in 

terms 
of rice) 

(In Tons) 
25,44() 
26,330 
36,792 

88,568 

The figures reflect the improvement in supply produced by a number of measures namt;ly, the 
Rescue Plan, De-control in Bengal, and th'e introduction of Free Trade in the Eastern Reg10n. 

1Trade statistics compiled by the Department of Conimercial Intelligence and Statisties. 
'Based on figures furnished by Civil Supplies Department of the Government of Bengal. 
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S. The distribution of supplies passing through the hands of the Bengal Goverrtment during 
the-;:;econd quarter is shown below :-

- Rice and paddy (in terms of rice) 

(i) Arrivals in Ca1cutta . 
(ii) Despatc~1es out of Ca~cutta to the 

districts . . . . 
{.iii) Deliveries to Employers' Organiza

tions and Easential Servcces in 
Calcutta . . . . . 

(iv) Deliveries to Controlled Shops and 

April 
17,550 

5,405 

16,361 

(In Tons) 
May 
13,186 

7,006 

12,399 

June 
18,870 

3,126 

7,303 

Total 
49,606 

15,537 

Approvoo Markets in Calcutta 7,578 6,516 4,188 

36,063 

18,282 
~. Imports into Calcutta during the third quarter of 1943 are given belowl : 

(i) From within Bengal by rail and river 
'Steamer . 

fii) From outside Bengal by rail and 
river steamer 

{iii) By sea and coast 

Total 

July 

7,914 

28,933 

36,847 

Rice and paddy {in terms of rice) .. 
(In Tons) 

August September Total 

8,081 6,141 22,136 

11,906 9,998 50,837 
1 3,460 3,461 

-----
19,988 19,599 76,434 

-----
Exports out of Calcutta during the same period are given below :-

Rice and paddy (in terms of rice) 

(In Tons) 
July August September Total 

(i} To Bengal districts by rail and river 
6,353 12,802 steamer 2,390 4,059 

'(ii} To outside Bengal ,by rail and river 
945 2,415 steamer 1,413 57 

(iii) By sea and ·coast 75 101 3 179 
----- -----

Total 7,373 3,904 4,119 15,396 
----- -----

10. The distributien of supplies passing through the hands of the BengalGovernment during 
the 3rd quarter of 1943 is shown below: · 

Rice and paddy (in terms of rice) 
(In Tons) 

July August September Total 

,(i} Arrivals in Calcutta . . . 16,776 8, 78!! 10,742 36,307 
(ii) Despatches to the districts from 

Calcutta . . . • . 9,690 3,713 5, 753 19,156 
{iii) Deliveries to Employers' Organiza-

tions and Eesential Services in 
Calcutta • • . . . 7,315 4,344 6,243 17,902 

·(iv) Deliveries to Controlled Shops and 
Approved Markets in Calcutta . 5,301 4,396 4,647 14,344 
11. During the last quarter of 1943, imports into Calcutta were as below :-

Rice and paddy (in terms of rice) 

(In Tons) 
October ~ovember December Total 

(i) From within Bengal by rail and river 
steamer 3,997 5,921 10,760 20,678 

(U) From outside Bengal by rail and 
river steamer 19,854 23,955 25,169 68,978 

(iii) By sea and coast 7,760 2,653 7,394 17,807" 

Total 31,611 32,529 43,323 107,463 

1 T~ figures for the 3rd and 4th quarters do not include the arrivals by country boat as 
111:0 records were maintained for two months and the amounts were small for the other months. 
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Exports out of Calcutta during the same period were as below :-

(i) To Bengal districts by rail and river 
l'!teamer 

(ii) To outside Bengal by rail and river 
steamer , . 

(iii) By sea and coast 

Total 

Rice and paddy (in terms of rice) 
(In Tons) 

October 

2,470 

14 
14 

2,498 

Nove'mber December 

7,820 

751 
1 

8,572 

4-,4-68 

96 
5. 

4,569"' 

Total 

14,758 

861 
20 

15,639 

12. ~~ribution of supplies passing through the hands of the Bengal Governlment during 
~ this quarti:rr+.5 shpwn below :-

1 Rice and paddy (in termq of rice) 
(In Tons) 

October November' Decoonber Total 

( i) Arrivals in Calcutta 
(ii) Despatches to the districts from 

Calcutta 
(iii) Deliveries to Employers' Organiza

tions and Essential Services in 
Calcutta 

23,662 

7,484 

7,421 

31,016 32,639 87,317 

11,108 9,201 27,793' 

9,639 3,104 20,164 
(iv) Deliveries to Controlled Shops and 

Approved Markets in Calcutta • 5,922 2,462 2,484 10,868 
13. There is a difference between the figures furnished by Bengal Government for despatches 

to the districts from Calcutta and the trade statistics of exports from Calcutta to Bengal districts 
by rail and river steallltJr. The figures are as follows:-

1st quarter 
2nd quarter ,. 
3rd quarter · 
4-th quarter 

Total 

Rice and paddy {in terms of rice) 
(In Tons) 

(Despatches 
Government 

figures) 

2,466 
15,537 
19,156 
27,793 

64,952 

Exports 
(Trade 

Statistics) 

6,528 
8,800 

12,802 
14,758 

42,888 

The two sets of figures are not strictly comparable chiefly because the " Despatches " in()lude 
movements by road and country boat while the "Trade Statistics" do not. , -

14. The total quantity of wheat despatched to Bengal fro:m other provinces and from abroad 
during 1943 amounted to 373,000 tons and the total arrivals were 339,000 tons. The total amount 
re()eived on Gove:rniznent account was 322,000 tons out of which 120,000 tons were despatched to 
the districts. The arrivals quarter by quarter were :-

1st quarter 
2nd quarter 
3rd quarter , 
4th quarter 

Total 

(In Tons) 
26,000 
38,000 
99,000 

176,000 

339,000 

The arrivals during the 1st quarter were less~ than half the normal off-.take. Those during the 
second quarter were better but they were still much below requirements. 

-15. The production and consumption of millets in Bengal are normally negligible. In view 
• of the general shortage of rice and of the urgent need of BengalJor supplies, the Central Govern

ment-arranged, under the Basic Plan, for the importation of millets into Bengal. Over 65,000 
toiiB of millets were despa,tched during the year, out of which about 55,000 tons arrived. The 
arrivals were heavy inSept~mber a1;1d October. The United PNvinces despatched 43,000 tons, 
and the Punjab 13,000 tons ; and_ the remainder was despatched by a number of States. Out 
of the arrivals, 46,000 tons were sent to the districts. 
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16. The following table shows the figures .of despatches to the districts of Bengal as furnished 
by the G<>vemment of Bengal :-

(In Tons) 
Rice and 

paddy Wheat and 
District in terms wheat· Millets Total 

of products 
rice 

24-Parganas 8,157 5,114 6,524 19,795 
Nadia . 1,367 2,080 165 3,612' 
Murshidabad 679 3,348 552 4,579· 
.Tessore 184 898 56 1,138: 
Khulna . 2,266 7,543 3,469 13,278: .. 
Burdwan 3,200 10,755 1,023 14,97S 
Birbhum 1,729 1, 729-
Bankura 4,710 4,710 
Midnapore 4,963 11,607 3,928 ~0,498. 
Hooghly 2,461 6.004 1,287 9,752· 
Howrah 11,049 4,997 1,128 17;174 
Rajshah! • 654 654 
D:inajpur . 631 .. 631 

,.Jalpaiguri • 540 2,175 232 2,947 
Darjeeling • 323 5,154 325 5,802 
Rang pur 105 3,069 745 3,919· 
Bogra 313 112 425· 
Pabna 1,301 2,690 2,773 6,764 
Maida 202 202 
Dacca 6,727 15,019 4,831 26,577 
Mymensingh . 956 4,693 3,259 8,908 
Faridpur • .- 4,709 5,597 6,187 16,493: 
Bakarganj • 1,485 2,671 1,092 5,24S 
Chittagong 9,814 9,469 4,083 23,366-
Tippers. 2,922 5,092 2,918 10,932 
Noakhali 1,744 3,809 1,201 6,754 

Total 64,952 120,023 45,890 230,865 

ANNEXURE I TO APPENDIX V 
EXTRACT FROM A :NOTE O:N "AltRA:NGEME:NTS FOR RECEPTION AND DESPATCHES IN CALCUTTA 

PRIOR TO THE FORMATION 011' THE DIRECTORATE. OF MOVEMENTS IN NOVEMBER 1943" 
Su.PPLIED llY THE CIVIL SUPPLIES DEPARTMENT, BENGAL. 

The following problems confronted the Department:-
(i) Creation of a widespread organization covering all the points of arrivals and despatches 

and rapid transmission of information to the headquarters ; 
(ii) Creation of a superior staff at the headquarters to control these arrangements and under· 

take frequent inspection of the work of the subordinates ; · 
(iii) A careful watch over the accommodation in godowns and adoption of prompt steps in 

advance to meet any difficulty that may arise in this respect , and ' 
(iv) To assist the Clearing Agents in their difficulties about transport, etc., which became 

apparent very soon. 
"' StajJ:---,The Depaliment began to look for staff at a time when other competitors, (e.g., the 

Army, the Supply Department of the Government of India, etc.), had already been in the field 
and taken over practically all suitable personnel available for recruitment. The Department 
was in dire need of staff not only for its own storage and movement organization but also for the 
Calcutta Rationing Scheme. All attempts to secure suitable men from the business houses proved 
abortive. At the beginning of September there were only one Transportation Officer and 4 
Inspectors and the first essential was to obtain a sufficient number of inspectors and sub-inspectors 
for being placed at the different receiving points as well as for supervising despatches at several 
other points. It requires time to train men for such work but the Department had no time' to 
wait. Inspectors and sub-inspectors were withdrawn from other branches and even from 
Calcutta Rationing and posted to the terminals and the docks. In this way, the staff was in
creased to 21 inspectors and 23 sub-inspectors by the end of October. In the meantime recruit· 
ment was proceeding under the Controller of Rationing both for his office and for the Directorate. 
It was soon found that the existing Transportation Ofiicer was hardly able to handle pr?blema and 
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·-offi~ers superior to inspectors were necessary both for supervising tb.e work of· inspectors anl:l for 
takmg charge of the more important reception centres, e.g., Howrah, Kantapuktll' and the docks. 
:Mr ..•..... and a Sub-Deputy Collect.or from the Department were deputed to take charge of 
Kantapukur and Howrah respectively and with ~eat difficulty one Chief Inspector (an ex-Trans· 
portation Inspector of the East Indian Railway) was obtained for Howrah in the end of September. 
another for other sidings in OctobE-r and a third in the beginning of November fGr the docks. The 
Department was still in search of a suitable Transportation Officer, when Mr .•..•.......•. was 
<>ffered by the Regional Commissioner and was appointed as Controller of Transport at the end of 
September .......... But it became apparent soon that besides planning programmes for move . 

.. ments, both ere-Calcutta and from outside to the proviiice, he had no time to supervise the des
patches with the result that wagons were sometimes not utilised by the Agents. Another officer 
·was therefore appointed on the 8th October to supervise storage and despatches ...•.. Frdm the 
·very beginning his entire attention was absorbed at the docks as shipment of, foreign foodgrains 
•began to be rushed and considerable de~;~patches had to be. made to Chittagong at very short 
l!lotice, On the 18th October, Mr •.......•. who had experience of transport in the trade was 

"" recruited as Storage and Movement Officer but at the very outset ha had to be placed under t11e 
··Controller of Rationing for Calcutta Rationing. 

While the organization was thus being imprGved, it was soon found that the existing clearing 
.agents were not in a position to cope with the work which they were required to do. They wE)re 
.inoapa,ble of working under su.ch stress and it was apparent that considerable supervision and 
•l!raining were nece,;sary before they could work at· high speed. Moreover, the difficulty 
<Jf securing adequate road transport from the military sidings to their godowns was one of the 
·Principal causes of their inefficiency. This difficulty was due to diversion of lorries and bullock. 
·Carts to work under military contractors and also due to the difficulty of securing adequate 
petrol supplies. Arrangememts were made to supply petrol to the agents according to their 
requirements by ·the Department and this enabled them to secure more lorries. But this w:s 
·only a partial solution of the difficulty. The most important clearing and haulage firms were 
.requested to take up this work but they expressed their inability to undertake any liability of this 
kind under the difficult conditions p!!evailing in Calcutta. A number of new clearing agents were 
however, appointed on their producing evidence that they had some transport and possessed ade. 

·quate godown accommodation. The problem of coping with the daily arrivals still remained. 
'This problem was made more difficult by the fact that the rate of arrivals was irregular and very 
.large quantities were unloaded at very short notice at one or the cQther of the railway terminals. 
A further complication was ·caused by the arrival of a number of ships carrying foodgrains from 
Australia and Karachi. About 13,000 tons of foodgrains arrived at the port in September and 
-30,000 tons in October respectively. The,conditions of work in the docks were far more difficult 
due to the following reasons :-

. 1. Sufficient labour was not available for loading the agents' vehicles ; 
2. Railway wagons which were formerly a'•e.ilableJor removing consignments from the dock 

sheds to the various points in the city were available only in small numbers ; 
3. Due to heavy arrivals of war and other materials and requirements of gate passes facilities 

for working lorries had beon groatly reduced. . . . . 
In view of the difficult tmJO.Splilrt situation, it was decided at the end of September to acquire 

a fleet of 50 lorries to supplement the agents' transport, whenever necessary. Although.orders 'had 
been placed at the beginning of October for 50 lease-lend vehicles with specially fitted bodies, 

.()nly 3 vehicles were delivered on the 22nd October and 22 on the 23rd and the balance 
on the 18th .November. About this time, Army transport was made available and when the 
Department vehicles were put into· commission, transport difficulties were overcdme and work 
went on smoothly. 

A further point should be stressed in this connection. Both at Howrah and at Kantapukur, 
a large number of consignments were being received on account of private merchants who were 
·unable to/make prompt clearance. Requests were received both from the E. I. R. and the Port 
Commissioners to remove the congestion caused by private merchants as otherwise the sidings 
·would get choked and further <booking of supplies would be stopped. In spite of its own troubles 
the Department had to undertake this W<>rk from time to time. These consigriments, unless they 
·Were ramoved within a week, were requisitioned and acquired by Government and removed to 
their own go downs. Some idea of the magnitude of this work may be obtained from the fact_ that 
.during a period of about 30 days in October-November, the congestion at Kantapukur was r~duc. 
·ed from 133,112 bags 'to 16;677 'bags.... ,. 

· In conclusion it may be stated that though the Department had to work under conditions of 
, ·exceptional difficulty it ·managed to keep the Railway terminals open and never had occasion to 

13lacken the rate·of despatches to districts ex-Calcutta. 

ANNEXURE II TO APPENDIX V 

:Storage in £be Royal Botanical Gardens 
Storage•in·Caloutta continued to be.a serious problem even after the arrival of the Army had 

·O:Kpedited distribution to the ·districts. On the 1st November, the stock in hand was 50,000 tons 
. .and the approximate.covered stovlllge available in Calcutta. was only 40,000 tons. At this stage a 
·Considerable amount had to be left in transit sheda at the docks. ~y the beginning of December 
etocks had increafled.tlo '82,000 ,tons . .and ~vered storage by requisitiOning had increased to 80,000 
tons. By the end ef the m~mth, stecks stood at 159,01)0 tons and covered storage had risen to 
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~ 130,000 tons. Imports were still pouring in and could not be delayed. Stoppage of imports could 
not be contemplated as this would have resulted in a serious shortage when Calcutta was about to 
be rationed. It was also impossible to delay unloading the ships as the port had to, be kept clear, 
In these circumstances, a depot was started in the ·open as a temporary measure in the Royal 
Botanical Gardens. Arrivals in Calcutta continued to exceed the increase in storage accommod.(l.. 
tion till February. At the beginning of February, the stocks stored in the open rose to 87,000 
tons and then gradually diminished to 59,000 tons on 1st March 1944, to 28,000 tons on 1st April, 
to 26,000 tons on lst Mav, to 18,000 tons on lst June, to 14,000 tons on 1st July and to 4,000 tone 
on 1st August. In all about 120,000 tons passed through the depot. Of this total quantity 
101,500 tons were distributed to the districts and to Calcutta through the rationing organization 
and 15,000 tons of undamaged stocks were sold to the trade. Of the balance of 3,000 tons, 2,200 
tons were sold irrespective of condition and the remainder (the actual figure is 600 tons) became 
complete loss. On the lst September 1944 the amount, 3,194 tons, which remained at the 
RoyaL Botanical Gardens, was removed {Qr destruction by dumping as totally unfit for issu.a. 
This figure of 3,194 tons includes the 600 tons which had become a total loss and about 2,600 
tons which had been sold to the trade but had deteriorated badly and had not been removed by 
the purchasers.. , "" 

.fu~l>.'EXURE III TO APPENDIX V 

Stocks of Aus Paddy at Jessore 

A number of witnesses have referred to the stocks of au8 paddy at Jessore and especially to 
those stacked in the station. It has been said that although there was local need for rica 
these stocks were not released for distribution. It has also been urged that these stocks should 
have been sent to relieve the distress in other areas and finally it has been alleged that a large 
part of these stocks were damaged. The Bengal Government have furnished 
a report on this matter. The salient facts according to that report are as follows: Under 
the aus purchasing scheme of 1943, 3 · 70 lakh malinds of paddy were purchased of which 
about 78,000 maunds were purchased by the District Magistrate and the remainder by the Pw:· 
chasing Agent of the Bengal Government. Over two.thirds of the total am01mt purchased waa 
procured in November. The District Magistrate who had authority to release stocks for local 
consumption did not find it necessary to do s'o except for small quantities in October and Novem. 
ber, 2,400 maunds in December 1943 and about 12,000 maunds in January and February 1944. 
An endeavour was made early in December to release appreciable quantities of paddy through the 
trade in the Jessore district. But though the price was reduced from Rs. 7-12-0 a maund to 
Rs. 6-4-0 a maun.d towards the end of December the off-take was poor, the reason being that the 
aman crop had been reaped. By the end of the year 2 lakh maunds had been despatched ; 
part was sent to deficit districts, a small quantity to the District Magistrate, 24-Parganas, and 
the balance to Calcutta. In March 1944 the stocks which still remained (1·50 lakh maunda) 
were sold to the Calcutta rice mills,at an ave,raga price of Rs. 7-7-0 a maund, l· 06 lakh maun~ 
were moved between the 2lstMar,·h and 27th May 0·29lakh maurds were despatched early m 
.fuly and at the time the report was made the balance was being moved gradually as the stockll 
were brought to rail-head. Except 7 5,000 maunds which were kept in the station yard, partly in 
the open, the entire stocks were stored in warehouses. Even the grain kept in the station yard baa 
not shown any signs of deterioration. Reliance has been placed upon the sale of the aus paddy 
at Rs. 7-7-0 a maund in March 1944, when the market price for aman paddy was Rs. 9 a maund, 
as indicating that the stocks were not seriously damaged. 

APPENDIX VI 

Extracts from Reports from Commissioners and District Officers 
I.-PRESIDENCY DIVISION 

28th December 1942.--Hunger marches organized by communists. 
26th Febt'uary 1943.-Agriculturallabourers in difficulty as agricultural wages have not rieeu 

proportionately with the rise in the price of foodstuffs. 
26th March 1943.--Acute distress prevails in certain areas of Kandi sub-division of Murshid.(l., 

"'-:"bad district and number of labourers is gradually increasing at test works. It is necessary to 
continue test works for a long ti'me. 

22nd April1943.-Cultivating dasses in general are in acute distress in Nadia district due to 
abnormal rise in prices of foodstuffs. Paddy seed has been consumed by cultivators. They 
require loans intmediately for purchase of seed. 

5th May 1943.-·1Videspread distress in Khushtia sub-division of Nadia district due to rise iu 
prices, warranting sanction of immediate gratuitous relief. 

lOth July 1943.--In 24-Parganas conditions are appalling owing to rice and paddy hav:ni 
been drained away for Calcutta market. Food kitchens teing opened in Mmshidaba.d. 

lOth August 1943.-Nadia district passing through the most acute stage of distress. 
11th September 1943.-Food kitchens extending rapidly everywhere. Cases o~ e'maciatioc. 

numerous. · 
9th October 1943.--Rice has disappeared, following the previous drop in the controlled price, 

Village responsibility for running soup kitchens will be enforced. 
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II.--BURDWAN DIVISION 

12th Decembet 1942.~0utturn of aman in Birbhum and Banlmra districts 6 annas; in other 
districts also outturn is poor. Sudden and abnormal increase in price of rice. 

12th January 1943,_:_All District Magistrates have given up attempts to control prices of 
rice and paddy. Shortage of rice in villages in Howrah district. 

26th February 1943.--Rice position in Howrah grave. Midnapore apprehends acute short. 
age in May. Relief operations will be necessary in parts of Bankura, Hooghly and -Birbhum; 

28th March 1943.-0wing to de-control of prices of paddy and rice, situation getting worse in 
Burdwan. Economic condition grave. Crime against property increasing, and paddy looting 
cases have become frequent. Hunger marches going on in some places. 

27th April1943.-Major economic catastrophe apprehended after three or four weeks unless 
prices came down and sufficient supplies were ensured. Rice not available to feed test work 
labourers in Katwa and Ulubaria sub-divisions. Increase in crime. _ 

13th May 1943.--Economic rconditions approaching a crisis. Rice out of reach of the 
poor. Rice should be imported if the people are not to starve. 

*' 12th June 1943.-Economic position most serious. Bands of people moving about in 
search of rice. Labourers at test works demanding payment in rice, which is not possible in aU 
cases. · 

22ncl July 1943.-An area of 200 square miles comprising 14 unions in Sadar, 15 in Katwa. 
and 10 in Kalna, affected by floods, Boats required for relief work. Agricultural loans required 
immediately in flood-affected area~, where aman seedlings have been destroyed. Similar reports 
from Midnapore. 

. 17th August 1943.--Severe famine conditions likely to prevail after transplantation of aman. 
Many deaths due to malnutrition. Destitutes from villages flocking to towns. 

27th September 1943.-Situation in Contai and Tamluk terrible. Disposal of dead bodies in 
Contai, a problem. I 

28th October 1943.-Rice scarce in Burdwan. Position in Hooghly and Howrah bad. So 
also in Contai and Tamluk sub-divisions. Kitchens closed occasionally in Midnapore for want of 
supplies. 

III.-R.AJSH.AHl DlVlSJON 

11th December 1942.--Increase in price of rice due to speculative buying by traders. 
12th January 1943.-Prices remain high. Outturn of aman poor in Rajshahi and bad in 

Pabna and Malda. 
26th February 1943.·---Prices of rice going up. Unauthorised exports from the division 

taking place. . 
26th March 1943.-Difficult to obtain aus seeds with the lifting of cont·rol of price of rice. 

Cases of paddy looting reported from Dinajpur and Rangpur. . 
2nd April1943.--Widespread distress in many areas of Bogra due to shortage of foodsupply 

and high prices. 
6th May 1943,-Beggars and landless people are in acute distress and threatened with star

vation in, Pabna district. Gratuitous relief necessary in Sadar and Serajganj. 
26th July 1943.--In spite of good a?,t8 crop the price of rice is still high. 
26th September 1943.-Serious distress in Nilphamari. Deaths from starvation reported from 

all districts except Maida. Many deaths due to taking food-indiscreetly after long period of 
abstinence. 

16th October 1943.-Free kitchens opened in Pabna, Rajshahi, Dinajpur, Jalpaiguri and 
Bogra. 

IY.--DAOOA DIVISION 

28th December 1942.-~Price of rice has risen alarmingly. Profiteering in every article on the 
increase. Black markets prevail. 

12th January 1943.-Economic condition in Sadar and Goalundo sub-divisions of Faridpur 
daily becdming worse due to failure of paddy crop and high prices of all commodities. 
Opening of test works on an extensive scale essential and six more officers needed. Distribution 
of gratuitous relief should also be continued up to July 1943. · 

10th February 1943.-Price of rice increasing. Difficulty experience!l owing to fall of export.,.. 
from surplus districts. People having to go without food in Bhola and Barisal towns of Bakar-
ganj district. -

24th March 1943.-Rice position very serious. Situation in Goalundo and parts of Sadar 
of ·Faridpur district now much worse than was expected. . · 

26th April 1943.--,-Food position serious. Huge exports frotn Bakarganj. Poorer classes 
will starve. · 

22nd May 1943.--Great distress in Bhola sub-division of Bakarganj district among landless 
labourers who can find no employment. Situation aggravated by the fact that a large number 
of fisherp1en lost their boats as a result of " denial ". Opening of test relief immediately 
necessary. 

23rd .rune 1943.-Situation in Faridpur has deteriorated still further. Relief operations were 
for long confined to Sadar and Goalundo but the resources of most of the people in other areas 
:bave also been exhausted and urgent steps should be taken to alleviate their distress. 
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17tk July 194S.----Situation in Bhola sub-division is alarming. Town filled with thousand 
of beggars who are starving. There is ~ot enough rice availabl,e. 

18th August 1943.-0pening of gruel kitchens necessary in Tangail and Kishoreganj. 
16th September 1943.-Food situation in all sub-divisions ofFaridpur has further deteriorated. 

Supply of rice and paddy has become alarmingly insufficient. Free kitchens have been opened 
in large numbers to save people from starvation. Homes for destitutes and camp hospitals have 
also been opened. 

25th October 1943.--Supplies arriving but no hope of saving those who are starving. 

V .- CmTTAGONG DIVISION 

11th December 1942.-- Sudden rise in price of rice to almost double the previous price. 
10th January 1943.-Food prublem very: serious. Attempt to get emergency supply through 

Director of Civil Supplies failed. Position in Chittagong town extremely bad as price of rice haa 
been kept below the prevailing price in mofussil. 

27th February 1943.--Indications of distress among local. people in Chittagong district, parti. 
eularly of the fishermen class. It is immediately necessary to start test works. Gratuitous relief ,.. 
will also be necessary. -

8th March 1943.-Situation serious in Chittagong. Rice position has not improved in 
Noakhali. Position equally bad in Tippera. 

11th April 1943.-There are signs of rice crisis easing in Noakhali. Rice is being distri· 
buted by Diskict Magistrate in famine areas of Begamganj and Senbagh at controlled rate. In 
Chittagong distriet rio famine area. Distress dmong fishermen prevailing in certain areas, 
Supplies have started to arrive. 
\ 29th May 1943.-Many people starving in Chittagong district owing to high prices. First 

gruel kitchen started in Chittagong. 
28th June 1943.-Number of destitutes in town increased. Eleven deaths in streets. 
11th July 1943.-Test and gratuitous relief necessary in Chandpur sub-division of Tippera 

district, as well as Brahamanbaria and Sadar sub-divisions. Food census has disclosed immediate 
scarcity in Sadar and prospective scarcity in Brahamanbaria. Chandpur has also suffered from 
'' Denial" policy. 

10th Augu11t 1943.-0wing to distress in rural areas of Chittagong district, a large number of 
beggars wandered into the town. vVith the opening of relief kitchens in villages, they were re. 
patriated. But there is still a number who are sick and disabled. A poor house, an orphanage 
and a hospital have been opened for them. 

9th September 1943.-Deaths still occurring in Chittagong town. 
9th October 1943.-Control prices not working except where prices have naturally fallen. The 

middle class are in trouble. 

APPENDIX VII 

LIST OF PERSONS INTERVIEWED BY THE COMMISSION 

NEW DELHI 

L The Hon'ble Somerset Butler. 

2. Mr. R. H. ·Hutchings, C.M.G., 
C.I.E., I.C.S. 

3. Mr. W. H. J. Christie, O.B.E., 
I.O.S. 

4. Mr. W. H. Kirby . 

-5. Lt. Gen. J. B. Hance, C.I.E., 
O.B.E., K.H.S., I.M.S. 

u. Lt. Col. E. Cotter, C.I.E., 
I.M.S. 

'7. Mr. D. R. Sethi, C.I.E., I.A.S. 

8. The Hon'ble Sir Md. Azizul 
Haque, C.I.E., D.Litt. 

9. Mr. D. L. Mazumdar, I.C.S. . 

[·0. The Hon'ble Mr. B. R. Sen, 
C.I.E., I.C.S. 

Special Officer, Department of Food, Gov
ernment of India. 

Secretary, Department of Food, Govern
ment of India. 

Deputy Secretary, Department of Food, 
Government of India. 

Rationing Adviser, Department of Food, 
Government of India. 

Director General, Indian Medical Service . 

Public Health Commissioner with the Gov· 
ernment of India. 

Agricultural Production (and Marketing) 
Adviser to the Government of India, 
E. H. & L. Department. 

Member, Executive Council of the Governor 
General (Commerce, Industries and Civil 
Supplies). 

Deputy Secretary, Department of Labour, 
Government of India. 

Director General of Food, Department of 
Food, Government of India. 

Date 
27-7-1944 

27-7-1944 
and on 

5-12-1944 
28-7-1944 

28-7-1944 

29-7-1944 

29-7-1944 

31-7-194-1 

2-8-1944 

4-8-1944 

4-8-1944 
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11. Mr. N. M. Buch, O.B.E., I.C.S. Director of Civil Supplies, Punjab . 
12. The Hon'ble Sir J. P, Sri- Member, Executive Council of the Governor 

vastava, K.B.E. General (Food). 

13. Mr. J. D. Tyson, C.B.E., I.C.S. 

14. Sir P. M. Kharegat, C.I.E., 
I.C.S. 

15. Brig. Mac. D. Fraser, I.M.S. . 

16. Mr. I. E. Jones, I.C.S. . . 
17. The Hon'ble SirS. N. Roy, 

C.S.I., C.I.E., I.C.S. 
18. Sir Hugh Raper . . . 
19. The Hon'ble Dewan Bahadur 

Sir A. Ramaswami Mudaliar, 
K.C.S.I. 

20. Major General E. Wood,C.I.E., 
C.B.,M.C. 

21. Mr. 0. M. Martin, C.I.E., I.C.S. 

22. The Hon'ble Mr. Justice 
H. B. L. :Braund, B.ar.-at-Law. 

23. Mr. L. G. Pinnell, C.I.E., I.C.S. 

24. Mr. N. M. Ayyar, C.I.E., I.C.S. 

25. Mr. H. S. E. Stevens, C.S.I., 
C.I.E., M.C., J.P., I.C.S. 

26. Mr. A. A. Mcinnes 

27. Mr. M. A. Ispahani 

28. Major General W. C. Paton, 
M.C., M.A., Ch.B. (Edin.), 
F.R.C.S. (Edin.), K.H.P., 
!.M.S. 

29. T:.t. Col. K. S. Fitch, M.R.C.S., 
F.R.C.S. (Edin.), !.M.S. 

30. Dr. B. Mukerjee, M.B., D.P.H. 
31. Major C. K. 1.-akshmanan, 

I. M.S. 
32. Mr. E. W. Holland, C.I.E., 

I.C.S. 
33. Mr. K. C. :Basak, I.C.S .. 

34. Mr. A. C. Hartley, O.B.E., 
I.C.S. 

35. Dr. J. B. Grant 

36. MajorGeneralA. V. T. Wakely, 
C.B., D.S.O., M.C. 

37. Nawab Habibullah Bahadur of 
Dacca. 

38. Mr. M. Carbary, C.I.E., D.S.O., 
M.G., M.A., B.Sc., I.A.S. 

39. Mr. P. N. :Banerjee, M.A., 
B.L., P.R.S., Bar.-at-Law 

40. Mr. A. K. Fazlul Huq, M.A., 
B.L. 

41. The Hon'ble Mr. H. S. Suhra
wardy. 

Secretary, E. H. & L. Department, Gov
ernment of India. 

Additional Secretary, E. H. & L. Depart
ment, Government of India. 

Inspector of Medical Services, General 
Headquarters. 

Director of Food Purchase, Punjab . . 
Secretary, War Transport Department, 

Government of India. 
Member, Railway Board. . . . 
Member, Executive Council of the Governor 

General (Supply). 

CALCUTTA 

Formerly Secretary to the Governmsnt of 
India, Department of Food. 

Commissioner, Post War Reconstruction, 
Government of :Bengal. 

Formerly Regional Food Commissioner, 
Eastern Region. 

Formerly Officer on Special Duty, Depart
ment of Civil Supplies, Bengal. 

Secretary, Department of Civil Supplios, 
Bengal. 

Food and Civil Supplies Commissioner, 
Bengal. 

Formerly Foodgrains Purchasing Officer, 
Bengal. 

Partner, Messrs. M. M. Ispahani, Limited, 
Chief Agents for Procurement, Govern· 
ment of Bengal. 

Surgeon-GenC~ral, Bengal {Offg. Director 
General, Indian Medical Service). 

Deputy Surgeon-General, Famine Relief, 
Bengal. 

Deputy Director of Public Health, Bengal . 
Director of Public Health, Bengal 

Secretary, Public Health and Local Self-
Government Department, Bengal. 

Secretary, Department of Education, Co
operative Credit and Rural Indebtedness, 
Bengal. 

Controller of Rationing, Calcutta 

Director, All India Institute of Hygiene 
and Public Health, Calcutta. 

Director of Movements, Bengal 

Formerly Minister, Bengal (Food) 

Director of Agriculture, Bengal. 

Formerly Minister, Bengal (Revenue) 

Formerly Chief Minister, Bengal 

Minister; Bengal (Civil Supplies) 

5-8-1944 
5-8-1944 

and on 
15-2-1945 1 7-8-1944 

J 

I 

8-8-1944 

8-8-19!4 

~ 8-8-1944 
J .. - ........... -1 

17-11-1944; 

12-8-1944 

12-8-1944: 
I 

14-8-19441 

15-8-1944 
and on 

4-9-1944 
16-8-1944 

16-8-1944 
and on 

17-9-1944 
17-8-1944 

17-8-1944 
and in 

New Delhi on: 
1-12-1944 
18-8-1944 

18-8-1944 

18-8-1944 
18-8-1944 

19-8-1944 

19-8-1944 

19-8-1944 

19-8-1944 
~ 

21-8-1944 

21-8-194.4 

21-8-1944 

22-8-1944 

23-8-1944 

23-8-1944 
and on 

17-9-1944 
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42. 1\Ir. L. Aldridge 

43. Mr. K. W. P. Marar, O.B.E., 
I.C.S. 

Formerly Peocurement Officer, Middle 
East. · ~ 

Secretary, Supply Department, Assam 

31-8-1944 

1-9~1944 

44. Dr. N. ·sanyal, :\LA., Ph.D. 
(Lond.), M.L.A. 

45. Mr. A. C. Ukil 

46. Mr. Shamsuddin Ahmed . I 

Party, Bengal. 
Chief Whip of the Congress Parliamentary1. 

Nutrition Expert, Congress Parliamentary ' 
Party, Bengal. . ~J 

47. Mr. Syed .Jalaluddin Hashemi ~Representatives of the Nikhil Banga Kri-
48. Mr. Humayun Kabir . . J shakProja Party. 
49. Mr. Raj ani J\<[ukherjee . . I 
50. Prof. Binoyendra Nath Bauer- rr'tepresentatives of the Indian Federation 

jee. I of Labour, Radical Democratic Party. 
51. Miss Sobha :Mazumdar . J 
52. Mr. Bhowani Sen . 
53. Mr. Somnath Lahiri 
54. Mr. Bhupesh Gupta 

. ~Representatives of the Bengal Committee 
. J of the Communist Party of India. 

:}Representatives of the Bengal Provincial 
, Kisan Sabha. 

55. Mr. Bankim Mukherjee 
56. Mr. Krishna Binode Roy 
57. Mr. B. Guha , 
58. Mr. Promode Sen . Representative of the Bolshevik Party of 

India. 
59. Mr. K. N. Gutgutia 
60. Mr. C. M. Saraff . 
,~L Mr. M. L. Khemka 
li2. Mr. B. D. Tharad 

: ~Representatives of the Marwari'jChamber 
. I of Commerce. 
.J 

63. ~Ir. J. K. Mitter . . I 
64. Mr. B. C. Ghosh . . ~·Representatives of the Bengal National 
65. Mr. S. R. Biswas . . J Chamber of Commerce. 
66. Mr. D.P. Khaitan . I 
67. Mr. G. L. J'.lehta . . ~Representatives of the Indian Chamber of 
68. Mr. R. L. Nopany . J Commerce. 
{)9. :Mr. Abdur. Rahman Siddiqi, Representative of the Muslim Chamber of 

· M.L.A. Commerce. 
70. Mr. JYlanoranjan Chaudhuri }Representatives of the Bengal Provincial 
71. Prof. Haricharan Ghosh . Hindu Mahasabha. 
72. Rai Bahadur C. L. Roy . I 
73. Rai Bahadur B. B. Mukherjee ~Representatives of the Indian Association . 
H. Mr. J. M. Datta . \ 
75. Mr. K. C. Neogy . . J 
76. Mr. P. N. Singh Roy . j · 
77. Dr. Sa chin Sen, Ph. D. . l Representative of the British Indian Asso· 
78. Kumar B. C. Sinha . [ ciation. 
79. Kumar J. C. Sinha . . . ] 
80. Khan Bahadur Jasimuddin, ') 

M.L.A. I 
81. Khan Bahadur Nurul Amin . ?-Representatives of the Bengal District 
82. Rai Bahadur Debendra Mohan I Boards Association. 

Bhattacharya. J 
83. Mr. It. E. Husseli, C.S.I., Adviser to H. E. the Governor of Bihar 

C.I.K. I.C.S. 
84. Mr. R. A. E. Williams, I.C.S. 

85. Mr. J. S. Wilcock, O.B.E., 
I.C.S. , 

86. Mr. A. P. Oliff, I.A.S. 

87. Mr. C. S. Jha, I.C.S. 

88. Mr. H. Lal, I.C.S. . . 
89, Lt._ Col. A. N. Chopra, M.B. 

B.S., D.T.M. (Liv.), D.P.H. 
(Eng.), I.M.S. 

90. Rai Sahib Nihar Chandra 
Chakravarty. 

91. Mr. B. K. Guha, I.C.S •• 

Formerly Secretary to the Government of 1 
Bihar, Revenue and Commerce Depart
ment. 

Secretary, Supply and Price Control Depart· 
ment, Bihar, 

Director of Agriculture, Bihar. 

Secretary, Department of Supply and 
Transport, Provincial Controller of Supply 
and Transport and Director of Food Sup
plies, Orissa. 

Director, Dowelopment, Orissa. 
Director of Public Health and Inspector 

General of Prisons, Orissa. 

Additional Assistant Secretary, Depart
ment of Agriculture, Bengal. 

Additional District o.nd Sessions Judge, 
24-Parga,nas (Formerly Relief Co-ordi· 
nation Officer, Calcutta). 

l-9-194± 

1-9-1944 

2-9-1944 

2-9-1944 

2-9-19!4 

2-9-1944 

4-9-1944 

4-9-1944 

4-9-1914 

4-9-194'! 

5-9-1944 

5-9-1944 

5-9-1944 

7-9-1944: 

8-9-1944 

8-9-1944 

8-9-1944 

,.,, 

... 
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92. The Hon'ble Mr. T. N. Mukher
jee. 

Minister, Bengal (Revenue) 

93. Mr. S. Banerjee, I.C.S. . . 
94. RaiN. C. Sen Bahadur, O.B.E. 

Secretary, Revenue Department, BengaJ . 
Additional Controller of Rationing, Cal- l 

95. Rai U. N. Ghosh Bahadur 

96. Mr. D. C. Dutt 

97. Mr. K. D. Jalan . . 
98. Mr. R. N. Bhojana.garwala 
99. Prof. K. P. Chattopadhyaya 

100. Mr. Panchu Gopal Bhadury 
101. Mr. K. C. Roy Chowdhury 
102. Babu Natabar Pal . 
103. Mr. S. M. Osman . 

, 104. Mr. M.S. Vawda • 
105. Mr. T. G. Davies . 

· cutta. 
Special Officer, Finance Department, Ben-
. gal. I 
Special Officer, Rent Drive, Board of J 

Revenue. 
. {Representatives of the Marwari Relief 
. Society, Bengal. 
. Representatives of' the People's Relief 
. ~ Committee. 
. . Representatives of the Bosepukur Relief 
. Committee. 
. Representatives of the Muslim Relief Com. 
. f mittee. 

Representative of the Friends' Ambulance 
Unit. 

106. Dr. K. P. Mukherjee . .j Representatives of the Bengal Public Health 
107. Mr. P. C. Bhattacharyya. .. ~ Associai;ion. 
108. Mr. K. Chawdhury J 
109. Dr. Shyamaprasad Mookerjee Formerly Minister, Bengal (Finance) . 

111. Mr. C. K. Ghose . . Representatives of the Bengal Rice Mills 
110. Mr. S. C. Sawoo . . } 

II2. Mr. L. N. Hazra . • . Association. . 
113. Mr. M. K. Kirpalani, I.C.S. Secretary, Department of Commerce, Labour 

& Industries, Bengal. 
114. Major General 
. C.I.E., O.B.E. 

D. Stuart, Headquarters, 303 L of C Area 

ll5. Prof. P. C. Mahalanobis, B.Sc. 
(Cal.), M.A. (Cantab.), F.S.S. 
F.N.I., O.B.E., I.E.S. 

Hony. Secretary, Indian Statistical Insti
tute, Statistical Laboratory, Calcutta. 

116. Mr. M. Barman ·l 
117. Dr. M. U. Ahmad . ~Representatives of the Calcutta Corporation 
118. Mr. S. Lahiri 
119. Mr. K. C. Ghosh . 
120. Mrs. Reml Chakravmty 
121. Mrs. Ela Reid . . 
122. Mrs. Saudamini Mehta . 
123. Dr. (Mrs.) Maitreyee Bose 
124. Mrs. S. C. Roy . 
125. Mrs. Ayesha Ahmad . 
126. Mr .• J. K. Jaiswas, M.A., J.P. 
127. Mr. V. N. Rajan, I.C.S. 

. l 

. I 

. ~Representatives of the All Bengal Mahila 

. ~ Atma Raksha Samity. 

. (Representatives of the All India Women's 

. : Conference (Relief Committee). 

.) 
Representative of the Rotary Club . 
Dep\1ty Controller of Distribution, Depart

ment of Civil Supplies, Bengal. 
128. Mr. W. A. S. Lewis;"O.B.E., 

I.C.S. 
Controller of 'Procurement (Formerly Dy. 
Director, Department of Civil Supplies, 
Bengal). 

129. Jll!r. Hamu.ultlbux Biswanath 
130. Mr. S. K. Chatterjee, M.B.E., 

I.C.S. 
131. Khan Hahadur Maulvi Chow

dhury Afsar Ali .. 
132. Mr. Ashutosh Bhattacharyya 

Shellac and Produce Merchant, Calcutta . 
Dy. Director of Civil Supplies, Region VI 
·Dacca. 

Registrar of Co-operative Soeieties, Bengal 

Rice Merchant and Agent to the Govern
ment of Bengal. 

133. Mr. Hamidul Haq Chowdhury Repres~ntative of the Bengal Provincial 
Muslim League. 

134. Mr. N. R. Sarker . Formerly Member, Executive Council of 
the Governor General. 

135. 'fhe Hon'ble Khwaja Sir Nazim- Chief Minister, Bengal. 
uddin, K.C.I.E. 

136. Sir John Burder 
137. Mr. F. C. Guthrie . 
138. Mr. R. H. D. Campbell . 
139. Mr. D. C. Fairbairn 
140. Mr. P. C. Chowdhury 

Mr. R. H. D. Campbell . 
141. Mr. C. S. Rangaswami . 
142. Mr. Jnananjan Niyogi . 

·l 
. l 
. ~Representatiyes of the B<mgal Chamber of 
. J Commerce. 
. 1 Representatives of Messrs. Shaw Wallace." 

t 
& Co., Agents for the Bengal Chamber's 

. Foodstuffs' Scheme. 
• Representatives of the Calcutta Relief 
. Committee. 

9-9-1944 

9-9-1944 

9·9-1944 

11-9-1944 

u.9-1944 

ll-9-1944 ~ 
11-9-1944 . 

11-9-1944. 

11-9-1944 

12-9-1944 

12-9-Hl44 , 
12-9-1044 

13-9-1!)44 

13-9-1!}44 

l3-9·1H44 

14-9-1044 

14-9-1044 

14·9-1944 
15·9·1944 

15-9-1944 

15-9-1944 

15-9-1944 

15-9·1U44 

16·9-1944 

16-9-1944 

16-9-1944 

16-9-19'44 

18·9-194"4 

18-9-1944 

19·9-1944 
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143. Rai Dr. S. L. Hora Bahadur Director of Fisheries, Bengal 
D.Sc., F.R.S.E., F.R.A.S.B., . 
F.Z.S., F.L.S., F.N.I. 

144. Mr. M.A. H. Ispahani . . \..Representatives of the Muslim Chamber 
145. ·Khan Bahadur G. A. Dassani f of Commerce & Relief Cominittee. 
146. Mr. C. J. Minister D. I. G., C. I. D., Bengal 
147. Mr. M. M. Stuart, O.B.E., C'o:lector of Chittageng 

I.C.S. 
148. Major General F. H. Skinner, 

O.B.E. 
149. Mr. F. A. Karim, I.C.S. 

Headquarters E. C. No. 12, A. B. P. 0. 

District Magistrate, Faridpur . 

BOMBAY. 
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19-9-194 t 

19-9-1944 

20-9-1944 
20-9-1944 

22-tl-1944 

22-H-1944 

150. 

151. 

152. 
153. 
154. 

Mr. A. D. Gorwalla, C.I.E., 
I.C.S., J. P. 

Mr. D. S. Bakhle. 
I.C.S., J. P. 

Mr. J. Booth, I.C.S. 

S~f~.ly' Commissioner, Government of Born- 1l 
Director of Civil Supplies, Bombay 

Director of Civil Supplies, Districts 
\. 

28-9-1944 
Mr. R. N. Samarth, M.B.E. 
Mr. G. L. Sheth, I.C.S. 

Controller of Rationing, Bombay I 
Grains Purchasing Officer, Thana & Colaba I 

and B.S. D. and -Deputy Controller of Ra-

155. 
156. 
157. 

tioning (in addition). \ 
Mr. Sankpal . Statistician . . . . { 
Mr. M. J. Desai, I.C.S., J, P. Secretary, Revenue Department, Bombay f 
Mr. W. J. Jenkins, C.I.E., I:A.S. Director of Agriculture, Bombay 
Mr. A. V. Thakkar, (Vice- I Representatives of the Servants of India '158. 

29-9-1944 

President.) ~ Society. 
159. Mr. Dinkar D. Desai . J 
160. Sir Henry Knight, K.C.S.I., Adviser to His Excellency the Governor of 

C.S.I., C.I.E., I.C.S., J. P. Bombay. 
161. Mr. C. N. Vakil . I Representatives of the School of Economics 

~ 
& Sociology, University of Bombay, Bom-

162. Mr. J. J. Anjaria . . bay. 
163. Mr. N. N. Wadia . 
164. Mr. S. C. Joshi, M.A., LL.B., ~Members of the Standing Committee of 

M.Litt. I Food Advisory Council, Bombay. 
165. Mr. M. V. Rajab . . J '*' 
166. Rao Bahadur J. N. Mankar . Secretary, Bombay Humanianiat League. 
167. Prof. D. R. ·Gadgil, M.A., Director, Gokhale Institute of Politics & 

M.Litt. Economics, Servants ,of India Society 

168. Dr. K. A. Gandhi, M.B. B.S., 
D.P.H., D.T.M. & H., J.P. 

169. Dr. T. B. Patel, M.B., B.S., 
D.P.H. 

170. Sir William Stampe, C.I.E. 

171. Mr. G. F. S. Collins, C.S.I., 
C.J.E., O.B.E., I.C.S., J.P. 

Home, Poona. 

Director of Public Health, Bombay 

District Health Officer, Bijapur 

ItTigation Adviser to the Government of 
India, E., H. & L. Department. 

Adviser (Revenue) to His Excellency the 
Governor of Bombay. 

172. Mr. Aziz Ghafoor Kazi, M.L.A., I 
J.P. )>Representative8 of the Provincial Muslim 

173. Mr. I. I. Chundrigar (President) I League, Bombay. 
174. Mr. A. K. Sheikh . . J 
175. Mr. Habib Ibrahim Rahim- I 

toola, (President). I 
176. Mr. Ghulamhussain Sonawala I 

(Vice-President). ~Representatives of the Bombay Muslim 
177. Mr. M. M. Killedar (Vice- I Chamber of Commerce. 

President). I 
178. Mr. Sika:nder Khan Dehlavi 

(Secretary). J 

l 79. Mr. V. N. Sausman 
180. Mr. S. B. Desai, M.L.A. 
181. Diwan Bahadur Sardar Desh

mukh. 

BIJAPUR 

Land Development Officer, Bijapur 
Bijapur . . . . . 
President, District Local Board, Bijapur 

29-IJ-1!)44 

30-9-1944 

30-9-1944 

2-10-1944 

2-10-1944 

2-10-1944 

1 3-10-1944 
I (Dr. T. B. 
I Patel 
~ again at 

I Bijapur 
on 

J 5-10-1944 
3-I0-1944 

3-10-1944 

3-10-1944 

3-10-1944. 

5-10-1944, 
5-10-1944 
5-10-1944 
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182. Mr. S. T. Patil . . . 
183. Mr. I. T. Alrnaula, B.A., LL.B . 
184. Mr. H. S. Kaujalgi, B.A., 

LL.B. . 

185. Mr. A. F. W. Dixon, C.I.E., 
l.C.S. 

186. Rao Sahib M. A. Kuttalalin
gam Pillui. 

1':. 

APPENDIX 

Collector of Bijapur . . . . 
Joint Secretary, Famine Relief Committee, 

Bombay, 

MADRAS 

Acting Commi~sioner of Civil Supplies, 
MadraR. 

Deputy Commi~sioner of Civil Supplies 

fs7. Hno Bahadnr P. V. Hnbbu. Hao Doputy Commissioner of Civil Supplies 

188. M:r. W. Scott Brown, C.S.I., 
C.I.E., I.C.S. 

189. Sir l'urushotamdas Thakurdas, 
C.J.JD., M.B.E. 

CommiRRionor of Civil Supplies (on leave) 

HlO. Mr.:- C. Jij, Woot~, C.I.l:·}·C.S. }Men-,bpr~ o~t·h~ Boarcl ofl'tevenue, Govorn. 
191. M1. A. H. C. W(.stlalcc., C.I.E., mont of M<t(has. 

l.C.S. 
192. Dr. H.. M. Mathew, M.B.B.S., Dirc1ctm' of Bublic Health, Madras 

D.l'.H., D.T.M. & lf., M.RC.l'. 
193. H.ao Bahadur Dr. H. Viswa- Director of Agriculture, Madras 

nath, C.I.E., D.Sc., l<'.I.C. 
194. Jami.b Abdul Hamid Khan 
Hl5. Sir P. T. Rajan . . 
196. Mr. It. Suryanarayana Hao 

. }Mombers of the Provincial Food Council, 

. Madras. 
Honorary Socretary, People's :Food Com

mittee, Madras. 
197. Si1· Hugh Hood, 

C.S.I., I.C.S. 
K.C.i.E., First Advisor to His Excellency th0 Gover

nor of Madras. 
198. Mr. H. S. Town 

199. Mr. C. NagoKwat·a H<JW 

200. Mr. A .. Khaleoli, J.C.S. 

201. Mt·. K. Govindan . . . I 

Hopresontativt' of tho Madras Electric 
Supply eorporation Ltd., Madras Tram
way (I D0-:1) L(.d., M/s. Binuy & Co., The 
Buekiuglmm Carnntic Co., Ltd., and tho 
Banguloro \Voolleu Cotton & Silk Mills 
Ltd. 

;roint Snnrot.ury of tho H.ayalasoema FaJnine 
Hnlid Fund, Bombay. 

Di1·octot of Industrios u.nd Commoreo, 
Mudn.tH. 

202. Khan Balmdur Adam Hajee J 

Mohamed Sait. I . . 
203. Mr. Yusuff Sait . . . )-Representatives of the South Indian Cham-
204. Mr. C. M. Kothari (l'resident) I ber of Conurwrce. 
205. Mr. P. Raghava Nair . . \ . 
206. Mr. G. Bapiraju Chaudhury . J 
207. Sri ltao Bahadur 'l'hyagaraja Land Lord, Tanjore 

Mudaliar, M.A. 
208. Mr. L. N. Salm • . . 
209. Sri B. H.amachandra Reddi, 

C.B.E. 
210~ Hao Bahadur Govindaraja 

Ayyangar. 

2ll. Mr. E. Kannan, M.L.A. (Mad
ras). 

212. Mr. Sankaran Nambiar . 
213. Dr. K. Viswanath, L.M.S., 

D.T.M. 
2[4. Rao Bahadur ·K, V. Surya

narayana Aiyer. 

Joint Secretary, Orissa Relief Committee 
Land Lord, Nell ore 

Chief Engineer (Irrigation), Madras 

OALIOUT 

Repr11sentative of the Scheduled Castes 

District Agricultural Officer, Calicut 
District Health Officer,. Calicut 

Public Prosecutor and Advocate, Member, 
l'rovincial Food Council, Madras. . 

5-10-1944 
5-10-1944 
6-10-1944 

9-10-1944 
and 

10-10-194,1 
9-10-1944 

(Madras) 
24-10-1944 

(Tanj.ore) & 
26-10-1\!44 
(Bezwada) 

9-10-1944 
and 

10-10-11)44 

9-10-1H44 \ 

9-10-1\)44 

10-1 O-l!l4.'l 

lO-lO-Ul44 

10-10-1044 

ll-l0-1U44 

ll-10-Hl44 

ll l0-1!J<H 

12-l0-1ClH 

12-10-19,1-l 

U-10-1944 

12-10-19-14 

13-10-19+4 

13-10-1944 
14-l0-1944 

14-10-1944 

16-10-1944 

16-10-1944 
16-10-1944 

16-10-1944 

, 



215. Mr. P. P. Hassan Koya 
216. Rao Sahib Dr. K. V. Nanu

kutty Nair, M.R.C.S. (Eng.), 
L.R.C.P. (Lond.). 

217. Mr . .V. R. Nayanar 

218. Sir George T. Boag, C.S.I., 
C.I.E., I.C.S. 

219. Sri Rama Varma Thampuran 
220. Rao Sahib M. M. Paul 
221. Mr. V. K. R. Menon 
222. Mr. T. K. Nair 

223. Sir C. P. Ramaswami Aiyar, 
K.C.S.I., K.C.I.E., LL.D. 

224. Mr. G. Parameswaran Pillai 

225. Mr: K. R. Narayan'B Aiyar 

' 226. Dr. C. 0. Karunakaran 

227. Mr. L. Sankaranarayana Pillai 
228. Mr. Chattanda Karayalar . I 
229. Mr. K. P. Amirthanatha Iyer. I 
230. Mr. Sivathanu Pillai . i 
231. Mr. T. Kumara Pillai I 

APPENDIX 

Advocate, Calicut . . . . 
Civil Surgeon and District Medical Officer, 
Cali cut. 

Representative of the Servants of India 
Society, Calicut Branch. 

GOGH IN 

Diwan of Cochin • I 
I 

Secretary to the Government of Cochin )-
Director of Food Supplies, Cochin . : I 
Deputy Director of Food Supplies, Cochin J 
Minister for Development, Cochin State 

TRAVANCORE 

Dewan of Travancore 

Chief Secretary to the Govenm>ent of 
Travancore. 

Director of Food Supplies and Additional 
Secretary to the Government of Travan
core. 

Superintendent, Public Health Laboratory, 
Travancore. 

State Food Purchasing Officer . 

232. Mr. P. S. Muhamad )>Members of the Sri Mulam Assembly, Tra-
233. Mr. G. Narayana Iyer I vancore. 
234. Mr.- D. Krishampotti I 
235. Mr. V. S. Krishna Pillai I 
236. Srimathi T. N arayani Ammal J 

TANJORE 

233: 

16-10-1944 
16-10-1944 

16-10-1944, 

18-10-19441 

18-l 0-1944, 

' 20-l0-1944 

20-10"1944, 
and 

21-10-1944 
20-10-1944. 

and 
21-10-1944, 
20-10-1944· 

21-10-19.44. 

2l-10-1M4. 

237. Mr. T. K. Sankaravadivelu Grain Purchase Officer, Tanjore 24-10-1944 
Pillai. 

238. Rao Sahib K. P. Krishnan Collector, R.anmad District . I 
~~ I 

239. Diwan Bahadur V. N. Viswa- Collector, 'Finnevelly District • I 
natha Rao. I 

240. Khan Bahadur Md. Ismail . Collector, Tanjore District . . . )>- 24-l0-194~. 
241. Mr. V. K. Krishnaswami Aiyar}R.evenue Divisional Officers-in-charge of I 

Development. I 
242. Mr. R.ajaratnam . . . I 
243. Mr. Venkatachari District Agricultural Officer, Tanjore . I 
244. Chief R.ationing Officer, Tan- J 

jore. 

245. R.ao Sahib Charles John 
246. R.ao Sahib M. R.. Bangara 

'247. Mr. A. G. Barson, I.C.S. 
248. Mr. K. S. Patnaik 
249. R.ao Sahib V. Hanumanta R.ao 

Nayudu. 
250. Mr. Narasimhachari 
251. Mr. V. Sadasiva R.ao 
252. Food Inspector 

253. Sir Geoffrey Burton, K.C.I.E., 
I.O.S. 

BEZWADA 

.126.]0.]944• 

District Agricultural Officer . . . r 

Grain Purchase Officer, Bezwada 
Collector, Masulipatam 
Sub Collector . 
District R.ationing Officer 
Deputy Controller of Food R.ationing 

R.ationing Officer for Bezwada Municipality I 
J 

NAGPUR 
1 27-10-1944-

Adviser to His Excellency the Governor of I 
the Central Provinces & Berar (Food and 28-10-1944~ 
Finance). r 30-10-1944 

,. and 
J 31-10-194411 
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254. Mr. P. G. Braye, C.I.E., I.C.S. Commissioner, Berar Division 
255. Maharaj Nagendra Singh, Deputy Commissioner, Hoshangabad 

I.C.S. 
256. Mr. S. H. Batliwala . ·1 
:257. Dewan Bahadur Sitacharan 

Dube. I 
:258. Khan Bahadur M. E. R. 

27-10-1944 
28-10-1944 

Malak. I 
:259. Rao Bahadur Dadu Dwaraka." ~Representatives of the Central Provinces 28-10-1944 

nath Singh Seoni. I Food Advisory Board, 
·260. Mr. G. A. Gavai . . . 1 

· 261. Mr. V. D. Brahma . , \ 
-....262. Kban Sahib Haji Ibrahimbhai 
"2!>3. Rao Sahib Suganchan Rathi ·.J 28-10-ltl44 

andon · 
31-10-1944 

:2"". Mr. S. G. Dandige . , 
:2(15. Mr. Ramjiwan Chowdhury . 
!116. Mr. S. K, Wankhede . . I 
267. Mr. Y. S. Athalye, B.A., LL.B. 1 

(Hony. Secretary) I Representatives of the Central ProvinceA 28-10-1944 
·268. Mr. R. V. Kalikar . . )- Malguza.rs Association. 
:269. Mr. D. V. Deshmukh . 1 
:270. Mr. G. R. Joshi . . J 
271. Rao Bahadur Moharikar . } .... 
.2'72. Khan Sahib Kerawala . . Officers of the Government of C. P.& Berar 

28-10-1944 
28-10-1944 
28-10-1944 .273. Mr. R. C. V. P. Neronha . Deputy Director of Food Supplies, Nagpur 

.274. Mr. R. H. Hill, I.A.S. . . Director of Agriculture, C. P. & Berar . I f 
:275. Dr. R. J. Kalamkar, Ph.D. Officer on Special Duty, Department of }- 30-10-1944 

Agriculture, C. P. & Berar. J 
'276. Dr. R. L. Tuli, M.B.B.S., Director of Public Health, C. P. & Berar . 30-10-1944 

D.P.H., D.T.M., L.M. 
277. Mr. N. S. Krishnan 
278. Mr. C. K. E. Naidu 
279. Mr. Jiwaji Modgare 
280. Mr. J. R. Dani . 
281. Seth Lalji Ghila Bhai . 
282. Rao Bahadur Uttamrao Patil 
283. Mr. H. S. Kamath, I.C.S. 

·284. Mr. R. K. Patil 
:285.· Mr. Kolbe 

·I 
. }-Representatives of the Controlled Shop 
. J Keepers' Association, Nagpur. 
. Raipur . . . . . . 

Representative of the Rice Mills Association 

Secretary, Government of C. P. & 
(Food) 

:}Representatives of Shetkari Sangh 

APPENDIX VIII 

Berar 

Extracts from papers relating to certain financial aspects of relief. 

I 

31·-10-1944 

31-10-1944 
31-10-1944 
31-10-1944 
31-10-1944 

31-10-19!4 

.EXTRACT OF PARAGRAPH 29 OF MEMORANDUM FURNISHED TO THE COMMISSION BY THE REVENUE 
DEPARTMENT, BENGAL GOVERNMENT. 

The Revenue Department, who were spending larg~ amounts of money on relief, soon came 
'to realise tl!at relief during this year would be too costly for the Provincial Revenues to bear. 
"They drew up a memorandum in consultation with the Civil Supplies and Finance Departments 
·which was submitted to the Government of India towards the end of May. As the prospects of 
:getting supplies were still fair and it was supposed that with a good aus harvest, it might be possi • 
ble to meet the situation with an expenditure of the order of Rs. 7 crores of which Government 
Qf India were requested to bear a substantial share~ The response received was however indefi-• 
nite and not too reassuring. The department, therefore, went on sanctioning fund(asked for 
by the Collectors for carrying on the relief on a large scale but in the normal manner provided 
by the Famine Manual. During the months of April, May and June the following funds were 
.sanctioned for various kinds· of relief to the different districts :- • 

(a) Agricultural loans--about Rs. 106 lakhs. 
(b) Gratuitous relief-about Rs. 60 lakhs. 
(c) Test relief-about Rs. 87 lakhs. 

In the month of July agricultural operations were reported to be going on in all parts of the 
-province on a large scale. The demand for labour had increased and this to some extent provided 
.a precarious liviJ:!g for a large section of the people who had already been in ~istres~. During 

. ·this month therefore Government had to spend only about Rs. 26 lakhs for vanoue kmds of re • 
.lief. 



APPENDl:l;: 235 

II 

LETTER DATED THE 3RD JANUARY 1945, FROM SECRETARY TO THE GOVERNMENT OF BENGAL, 
REVENUE DEPARTMENT, TO CHAIRMAN, FAMINE INQUIRY COMMISSION, 

\Vill you kindly refer to your Demi-official No. FC (N)/31-3 of the 24th December 1944 re
garding paragraph 29 of this department's memorandum on the famine of 1943 and the measures
taken in relation thereto ? 

Relief work was neither held up nor slowed down at any time because of the laC'k of funds. 
As I explained personally before the Commission our real difficulty was in respect of supplies of 
foodstuff and not of money. At the same time I must admit that the absence of any assurance 
of scJbstantial financial assistance from the Centre did make us more cautious in our planning of· 
measures of relief than would have been the case if E!Uch an assurance had been forthcoming. ' 
The effect was wholly psychological. It did prevent us from launching upon more ambition~,, 
schemes of relief than those provided in the Famine Manual, for instance giving timely assista.ncel''l! 
to people in distress so that they might not have had to sell their lands, houses and other as~ 
and 'liso the provision of shelter and clothing on a much larger scale for those in need of the • 
The actual relief given was almost wholly in the form of test works, doles in cash or kind an 
loans under the Agriculturist's Loans Act as provided in the Famine Manual, which was not 
adequate for a widespread famine of extraordinary severity as that of 1943. All that we could 
do was to spend money on the kinds of relief mentioned above but on a very extensive scale. 

We meant by the statement referred to in your letter that for want of any assurance of assist
<tnce from the Government of India we could not embark upon any abnormal measures of relief 
or set up a proper organisation for relief on a very large scale as required by the really abnormal: 
situation in the country during that year, but no brake was actually put on at any time on ac-

' count of inadequacy of funds. On the contrary you will find from paragraph 30 of our memo ran -
t durn that the:te were even cases where some Collectors could not fully utilise the funds sanctioned 

for relief because of the absence of sufficient supplies. 
III 

EXTRACT FROM RELIEF COMMISSIONER'S NOTE ON RELIEF OPERATIONS IN BENGAL FROM 27TR 
SEPTEMBER 1943 TO 29TH FEBRUARY 1944. 

" ... complained to me that relief was curtailed in his area at the most critical stage of the
operations, by order of Revenue Department .... 

IV 
LETTER No. 794-MISC., DATED THE 10TH JULY 1943, FROM ADDITIONAL ASSISTANT SECRETARY,. ' 

GOVERNMENT OF BENGAL, REVENUE DEPARTMENT, TO CoLLECTOR OF MIDNAPORE. 
ViTill you please refer to your Memo. No. 2712-R., dated the 8th July 1943 and the last por

tion of your Memo. No. 2674-R., dated the 5th July 1943 regarding the distribution of gratui
tous relief and maintenance loans. 

You ask for an additional ~1otment of Rs. 12,80,000 for di,stribution as gratuitous relief" 
including Rs. 10 lakhs required for meeting the present demand of the Sub-Divisional Officer, 
Contai. It appears from your Memo. No. 2424 (3)-R., dated the 16th June 1943 that a sum of 
Rs. 10 lakhs was drawn under T. R. 27 oniy on 16th June 1943 for meeting the requirements of 
the Sub-Divisional Officer, Contai. It is not quite clear why the Sub-Divisional Officer came up, 
with a proposal for a further allotment of Rs. 10 lakhs in the latter part of June as it is most. 
unlikely that the amount of Rs. 10 lakhs drawn on 16th June 1943 could have been spent on 
gratuitous relief in cash within a short period of a week or so specially in view of the fact that 
a very large number of people were being engaged in test relief work throughout the month of 
June. The position may kindly be clarified. . 

2. It may be observed in this connection that due to various causes distress prevails in al· 
most all the districts of the province and the problem of relieving the same has assumed such 
proportions that it is beyond the capacity of this Government to cope with the situation without 
the assistance from the Government of India. We, have, therefore, approached the Govern
ment of India for substantial assistance in money and foodgrains for this purpose and pending 
the decision of that Government it will not be possible to carry on relief measures in the cyclone 
affected areas of your district on the scale which was contemplated a few months ago. I am 
therefore to request you to see that relief is restricted to the essential minimum until the above 
matter is settled. 

3. As regards your proposal regarding the distribution of maintenance loans to families who 
have petween I! and 5 bighas of land. Could you kindly furnish Government with an approxi
mate estimate of the number of families which will fall in this class so that it may be examined 
what is to be the likely outlay. 

v 
COPY OF LETTER No. 480-F. R., DATED THE 21ST MAROH 1945, FROM OFFICIATING SECRETARY T() 

THE GOVERNMENT OF BENGAL, REVENUE DEPARTMENT, TO SECRETARY, FAMINE INQUIRY 
CoMMISSION. 
Please refer to your Demi-officialletter dated the 24th Februa.ry,l945 addressed to..... The 

Government of Bengal generally agree with the views expressed in .... 's Demi-official No. 7. 
F. R., dated the 3rd January 1945. They would, h<lwever, like to make the following further 
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{)bservations on the points which have been raised, as it appears that some misundet·standing 
exists with regard to the statement made in paragraph 29 of this Department's Memo' andum 
>BUbmitted to the Commission. 

While the Government of Bengal felt very uneasy at the heavy expenditure on relief mea·· 
sures and would have welcomed timely assurance of assistance from the Centre they tried their 
best not to slow down relief operations for lack of funds. Throughout the province gratuitous. 
relief in the form of free food was given on a scale far in excess of that contemplated in the Famine , 
Manual, owing to the futility of issuing money when food was scarce and not arriving from out
side sources, and also owing to the impossibility of conducting large scale test relief works in the 
rains. Moreover fresh ground was broken by establishing free kitchens, -food canteens and cheap 
grain shops, and distributing clothing. Mr ........... 's Demi-official letter No. 794-Misc., 
dated the lOth July 1943, to the Collector of Midnapore was admittedly somewhat. unhappily 
FOrded, but it should be interpreted in its historical background. After the devastating cyclone 
of 1942, affecting large areas in Midnapore and 24-Pargana.s, a comprehensive pJan was drawn __ ,. 

~
not only for giving immediate relief to the distressed but also for restoring them to norma! 
dition within a short space of time. All these measures were called relief measures and n() 
tinction was made between the measures necessary for immediate relief and those aiming at 

rehabilitation. Mr ........... 's Demi-official letter may be taken as reflecting some anxiety 
on the part of Government lest Midnapore expenditure, in view of the ambitious plans previously 
drawn up, might be excessive in the altered circumstances in comparison with the needs of other 
parts of the province-but the figures do not show that it caused any slowing down of relief 
operations proper. To demonstrate this a statement is endosed showing the quarterly expendi
ture incurred on relief measures in Midnapore and 24-Pargana.s from October 1942 to December 
1943. Both these districts suffered severely from the cyclone of 1942 though devastation was 
far more widespread and intense in Midnapore than in 24-Parganas. It will be seen from the 
figures that between October 1942 and June 1943 expenditure on Agricultural Loans and Gra -( 
tuitous Relief in Midna.pore was of the order of Rs. 1 crore and Rs. 1 crore l4 lakhs respectively ; 
the corresponding expenditure in 24-Parganas during this period was Hs. 15 lakhs and 9 lakhs 
respectively. Therefore expenditure in Midnapore was about 9 times more on Agricultural 
'Loans and 12 times more on Gratuitous Belief. In the following six: months i.e. between July 
and December 1943, 23 lakhs were spent on Agricultural Loans in Midnapore and 1 crore on 
Gratuitous Relief while the figures for 24-Parga.nas for the corresponding period were Rs. 2 lakhs 
and 9! lakhs respectively. There was thus no noticeable decline in relief operations in Mid.napore 
"as compared to 24-Parganas. 

VI 
.A STATEMENT SHOWING THE EXPENDITURE ON RELIEF MEASURES IN 1\'hDN.A.l'ORE AND 24-

p AR.GANAS BETWEEN OCTOBER 1942 AND DECEMBE:R 1943. 

M1:dnapore 

(Area affected by the cyclone-3600 Sq. miles with a population of 2· 3 millions.) 

.october to December 1942 
January to March 1943 
.April to June 1943 
July to September 1943 
;October to Deceml:ier 1943 

Agricultural 
loans. 

19,00,000 
37,25,000 
44,00,000 
21,63,000 

1,50,000 

.2t/..Parganas. 

Gratuitous 
Relief. 

24,28,000 
19,30,000 
69,80,000 
64,15,000 
38,28,000 

Test works. 

5,05,000 
5,25,000 

62,48,900 

(Area affected by the cyclone-400 Sq. miles with a population of 2lakhs.) 

·october to December 1942 
'January to March 1943 
April to June. 1943 
.July to September 1943 
•{)ctober·to ·December 1943 

4,60,000 
10,05,500 
1,05,000 
1,10,000 

82,000 
3,03,500 
5,00,000 
2,95,000 
6,60,000 

50,000 
50,000 

3,00,000 


