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INTRODUCTION

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

To investigate and veport to the Central Government upon the causes of
the 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 administration in respect of
‘the supply and distribution of food, the provision of emergent medical relief and
. ¥he emergent arrangements for the control of epidemics in famine conditions in
those areas and in those aspects in which 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...... shall make a report and formulate
recommendations in relation to that Province in advance of the final report...... v

We met.for the first time on July 18th, 1944, in New.Delhi.  After spending
:gome weeks in Delhi, where numerous official witnesses were heard. we wen}
to Bengal on August 11th, and remained there for about 6 weeks. During this
period we heard 1380 witnesses in Caleutta, 45 official and 85 non-official.” We
took the opportunity, when in Bengal, of visiting various districts to observs
the situation as it existed at that time and to obtain further evidenée from
witnesses. Chittagong, Tipperah, Dacca, Khulna, and Midnapore were visited
by different members of the Commission and 33 official and 55 non-official
‘witnesses were heard in rural Bengal.

A wealth of information about the causes of the famine and other questions
‘included in our terms of reference was obtained in Bengal. Bub in order fo
vitw the past and present situation in Bengal in its proper perspective we felt
it necessary to make inquiries in other parts of India. We wished to shudy
procurenient. rationing, and food administration in various provinces and states.
Further, we are concerned with broad developments in food and agricultural
policy in the country as a whole in connection with the prevention of farmine
in the fubure. Accordingly, on leaving Bengal on September 26th, we visited
in succegsion: Bombay City,” Walchandnagar, Bijapur (where famine: occurred
“in 1942-3), Madras City, Calicut, Cochin, Travancore, Tanjore, Bezwada and
Nagpur.” In all these places we interviewed numerous official ant non-official
‘witnesses, studied the existing food situation and food administration, and made
inguiries about immediate and long term prospects of producing more food and
improving the diet of the people., We returned: to Delhi-on-November 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 81st, 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 welfare 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 oceurred and why if
occurred, so that we may be able to apply our minds to cause and effect and
to make recommendations for the prevention of those events which were such
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an unhappy feature of the year 1948. It is to thab task that we are dedicated.
We must be allowed to undertake it in the best possible conditions for sucecess.
Above all, we must be able to hear, weigh and judge the evidence in a calm
and dispassionate atmosphere. I need not remind you of the strong feelings
which have been aroused by past events. There has, perhaps unavoidably,

been acute controversy and indeed bitterness and recrimination. - We want; those .

who_give evidence before us to be free to speak their mindg fully and withoust
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-
fical or communal controversy or disturb the co-operation of all the different
units in carrying out the all-India food plan.

Tt would be equally unfortunate if things were said and written which would
have 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 wvalue 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 confident
that the Press will appreciate these reasons and the spirit in which we are
approaching our task and assist us by their support and confidence.” '

We feel that our decision to sit in camerq 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 efforts 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 propose. to
v deal in_.a later report with the second part of our terms of reference—the deve-
* lopment of agriculture and the raising of standards of nutrition so as to make
recurrence of famine impossible, But in. order to lay plans for the future it
is necessary o 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 theé
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 of the Commission may suitably 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., 1.C.8. Throughout our inquiry and in the
preparation of the report he has worked untiringly at every stage and has given
us invalusble sassistance.



PART I

FAMINE IN BENGAL

: CHAPTER I.—THE FAMINE
1. The Bengal famine of 1943 stands out as & great calamity even in an
zge all too familiar with human suffering and death on a tragic scale. Detween
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 other ways from
the disintegration of normal life which the famine occasioned. Famine has,
“.of course, been a common event in the ancient and modern history of India.
As far as history stretehes back, the country has been a prey to recurrent
- famines and during the nineteenth century a number of serious famines
«occurred. The terrible famine of 1769-70, in which it was éstimated that 10
millions died out of a population of 80 millions, seriously affected the whole of
Bengal, except the districts of Bakarganj and Chittagong in the south-eastern
-cowmer, bub-during. the  nineteenth ecentury -and the twentieth century up”to
1943, Bengal was almost: entively free-from famine.l - The Famine Commission
~of 1880 included the eastern districts 'of the province, which suffered so severely
in 19487 among the parts of the country which “‘enjoy so ample and regular a
wainfall and such abundant river inundation as to ensure the safefy of the crops
in the driest. vears’’. The wesbern districts are liable to scarcity but the only
area which h#s been prone to famine from time to time is the district of Bankura

1 the western boundary of the province. '

2. The most recent famines accompanied by bhigh mortality took place n
1896-7 and 1899-1900. Thus, for over 40 years previous to 1948, India had been
free from great famines. "The relatively small famines of the last few decades
ocourred for the most part in rural areas remote from cities, were controlled
by effective measures. ‘and hence did not attract much public notice. - Famine
-on a catastrophic scale had.indeed-faded from memory and was regarded by
‘many as a thing of the past. In 1948 an enemy generally thought to have been
finally vanquished reappeared in full strength and its victims thronged in their
thousands the streets of the greatest city in India, Calcutta. The horrors of
famine at ity worst were clearly exposed to The public view. ~All this came
a8 ‘a great shock to the public in India.

8. The famine affected only the province of Bengal and, to a much less
serious extent, the neighbouring province of Orissa. Its general course was as
#ollows : during the early months of 1948, there were reports of distress from
various parts in Bengal and apprehension on the part of Disfrict Officers thaf
famine was imminent. In May and June if became clearly evident in ‘the
-districts of Chittagong and Noakhali, situated on. the eastern border of the
province, and a steep rise in mortality occurred in these districfs. By July
“mosh of rural Bengal was involved, the death rate in almost all distriets being in
-excess ol the normal. -From this point oriwards the ntuimber of deaths rose rapidly
-and the peak was reached in December, 1943. With the reaping of the aman
erop in December and the arrival and distribution of supplies from outside the
province during the closing months of the year, -the famine was relieved. buf
%he death rate remained high throughout the greater part of 1944. Severe
epidemics of malaria, small-pox and cholera accompanied the famine. Of these
digeases, malaria caused the greatest number of deaths.

"IWe refer here to Bengal according to its present boundaries.

1



2 FAMINE IN BENGAL

4. In 1943 the mortality rate in certain districts in which starvation 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 degree.. While there
were variations in the extent of local scarcity, the phenomenal rise in the price
of rice which placed it beyond the means of the poor occurred everywhere in
Bengal and the poor were nowhere immune from'starvation. During the first.
half of 1944 there was little difference between various parts of Bengal in res-
pect of disease and mortality. Disease associated with. the famine became-
prevalent throughout the province. The famine therefore affected the whole of.
Bengal and was not confined to certain districts. -

5. Ouly oue section of the community suffered from starvation—the poorer
classes in the rural areas. Well-to-do people, and. industrial worleers in Greater
Caleutta and elsewhere did not go short of food in 1948. - We have estimated:
i our report that perhaps one-tenth of the population—6 million peuple=were -
seriously affected by the famine. As the price of rice rose during the first half’
of 1948, the poor in the villages without suffigient stoeks- of grain in their-~
tpossession found themselves unable to buy food. After an interval dnring
which they attempted to live on their scanty reserves of food, or to obtain
money to buy rice at steadily rising prices by selling their seanty possessions;
they 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 destitute people was one of the most distressing
featires of the famine. Thousands flocked into towns and eities; the number-
in Calcutta in Qctober 1948 was estimated to be: at least 100,000. The migra-

“tion of disorganized masses often occurred in the great famines of bygene ages;
but during more recent famines it has been prevented or greatly limited. ITts:
appearance during a famine shows that the famine is out of control.

6. The wandering famine victims readily fell a prey to disease and spread
disease in their wanderings. Families were broken up and moral sense losb.
In their distress they often sank to sub-human levels and became helpless and;
hopeless automata guided only by an instinctive craving for food. We shall
refer in our report to the problems to which the large scale migration of desti--
tntes gave rise.! Here we are simply outlining the general features of the
famine and it is sufficient to say that, by degrees, after the height of fhe-
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 famished wanderers. A residue of homeless and indigent famine

victims remaired to be cared for in relief institutions in Calcutta and the-
districts. '

7. The turning point of the famine was reached in the closing months of 1943.
In November His Excellency the Viceroy, Lord Wavell, brought in the Army to
the rescue of the province and in December & bumper crop was harvested.
During 1944 recovery took place slowly. But so serious.a famine must neces-
sarily have its after-effects on the life of the community. Even when food

became available muech remained, and still remains, to be done to hieal the
wounds whick it inflicted on Bengal. '

8. Such, brieflv and barelv described. is the tragedy which we are called
“upon to investigate. We shall fill in the details of the picture in our rvenort
-and give our views as to the causes of the famine. Tt is as regards the Intter
that our responsibilities differ from those of previous Famine Commissions in
India, which had the comparatively simple task of reporting on famines due
to drought with consequent failure of crops over wide areas, and the straight-
forward measures necessary to relieve such famines.: The causes of the Bef;gal

1 The word desfzituf}e was genf.srally used. in Bengal as a noun to deseribe famine-
vietime. However objectionable as English, the word is convenient and -its use has not boen
avoided in this report. i



THE FAMINE . -3

tamine, and the measures taken to relieve it, have given rise to much bitter

controversy, centering round the . question whether responsibility for the -

calariity should be ascribed to God or man. We have had to unravel a. com-
plicated story, to give due weight to a multiplicity of causes and apportion
blame where blame is.due.

9. Scope of the report.—Our report is desigued, as follows: first, to provide a
background, a brief account is given of the - géography, population, and social
oreanizafion of Bengal. Next, the supply and distribution of rice in Bengal,
and the supply position in recent years including 1943, are considered. Since
the all-India food situation. ocbviously influenced the situation in Bengal, we
describe, in Chapter IV, the development of the former from the outbreak of
war. up to the end of 1942. " In the following 3 chapbers an objective aceount
is given of the course of events in Bengal leading up to and culminating in the
famine. A chapter on relief follows: here we describe the effect of the famine
on the life of the people and the measures taken to relieve distress in Calcutta
© and the distriets. '

10. In the following chapter ‘‘Looking Back’ we review in a eritical vein
the historv.of the famine and point out the misfakes made by.the governments
cencerned.. The chapter includes sections on ‘‘high prices and- failure of distri-
butien’’, “control measures during 1942, ‘““the people and the government’’,
‘“the situation in January 19437, ‘‘the situation in March 1948’ ‘“‘external
agsistance’’, “*free trade’, “‘distribution of supplies’” and ‘‘famine relief”.. All
these subjects are critically discussed. - In a final chapter we state and sum up
aur coneclusions-on -the course 'and causes of the famine.

11. Part 1@ deals with the health aspeets of the famine. = An estinate of .

total excess mortality during the famine is.made. The subjects. considered
are “mortality’’, “‘causes of disease and mortality’’, ‘“‘medical relief and public
< health work™, “‘the failure to prevent high mortality’’ and “‘health in other
parts of India’’.  Certain recommendations about the health services in Bengal
are made. The health chapters are for the most part writtén in non-technical
-language. for the benefit of the general reader and certain medical aspects of
the famine of interest to the medical profession, notably the treatment of disease
assccinted with famine, have not been fully dealt with. = We consider it
important that all useful medical and public health experience guined during
the famine should be placed on record to-add to existing knowledge about the
relation between nutbrition and disease. At an early stage we drew the atten-
tion of the CGovernment -of India-to this point, ‘and 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 Part Il we consider the immediate future. Procurement, rehabilita-
tion ‘and the supply of protective and supplementary foods are discussed and a
number of recommendations are made on matters of immediate importance to
Pengal.  Tinally there are a number of appendices which explain and. expand
certain: passages in.the main bodv of the report. These include analyses of
nroduction and congumption in 1943 and nreceding vears. a chronologieal account
of events during 1948 supplied bv the Government of Bengal, and a list of
witnesses appearing before the Commission.

13. While we have summarized -our general conclugions on the famine st
the end of Part I, we have not prepared a summary of the report chapter by
chapter. - The - detailed story which has to he told and our critical reviews do
‘not lend themselves readily to summarization. We mav add that matter which
is not essential to the main theme of the report has been as far as possible
exeludad.



CHAPTER IT.—GENERAL DESCRIPTION OF BENGAL.

. 1. Area and Population,—Bengal is pre-eminent among the provinces of India

4an two respects; it has the largest number of mouths to feed and-produces

the largest amount of cereals. The area of the province is 77,442 square miles,

rather more than the gres of England, Wales, and one-half of Scotland. The

population is a little over 60 millions, which is well in excess of that of ihe
United Kingdom, and not much less than the aggregate population of France,

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 of a large area of
alluvial land which has been subject to great fluvial action. West Bengal falls
nto 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 new land formation has almost entirely ceased and
the greater part is no longer subject to inundation. It is a land of dead and
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, the
waters of which overflow the country-side during the rainy season and enrich
the soil with their fertilizing silf. :

8. Soils and Rainfall.—The soils of Bengal are almost entirely of alluvial
origin ‘and fall into two well defined types. The more important is known as
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-
%ions 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 the
most part, therefore, crops are sown on it only during the summer rains,
wheress on the ‘“‘new alluvium”’, crops are also grown during the winter. The
province receives its rainfall 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 Caleutta and from 60
to 120 inches further east and north.

4. Communities.—According to the Census Report of 1941, over 54 per cent.
of the people of Bengal are 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 66
East Bengal . . . . . . 719 26-2 1-9
Oentral Bengal . . . . . 44+8 537 17
Woest Bengal =~ . . . 13-9 79-0 71

5. Rural and Urban Population.—According to the census figures, the popula-
%ion of the province increased from 42-1 millions in 1901 to 60-8 millions in 1941.
While the population of India increased by 387 per cent between the years 1901
and 1941, that of Bengal increased by 48 per cent. Nine-tenths of the people
of Bengal live .in.about 84,000 villages. ~ Of these mearly 70,000 are small

-4




GENERAL DESCRIPTION OF BENGAL 5

villages, with less than a thousand inhabitants.. The urban population nurabers
about 6 millions.  About two-thirds of this number live in .Greater Calcutta
which -ineludes Caleutta, Howrah, and the industrial areas to the north and
south of these cities along the banks of the river Hooghly. Greater Caloutta,
moreover, is one of the most important industrial areas in India and includes
within its houndaries a very large proportion of India’s war factories. HExcept
for Greater Calcutta and the area covered by fhe coal-fields in the west, the.
‘province is predominantly—indeed almost entirely—agricultural; and the
- vast majority of its enormous population are dependent wupon agriculture for
. their livelihood. In spite of the expansion of industry in the province, the
percentage of total population depending on industrial employment {or its
livelihood is decreasing. T
6. Area under different crops.—The 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 acrest. The
principal erop is rice which accounts for a little less than 26 million acres®.
In fact, Bengal may be described as a land of rice growers and rice. eatbers.
The 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
cultivation of fruits and vegetables.  The most important non-food erop is
jute, which accounts normally for between 2 million and 2.5 million acres.

7. The Permanent Settlement’.—The land revenue payable in vespect of the
greater part of the land in Bengal was fixed in-perpetuity in 1793 and hence
the term ‘‘Permanent Settlement’’. The settlement was concluded not with
the cultivators but with the zamindars, through whom the State’s share of the
produce of the land was collected. Tt fixed the revenue at ten-elevenths of the
assets, i.e., annual gross rental, and left to the zamindar the remaining one-
eleventh. In addition, the zamindars were given the benefit of any future increass
in the assets of their estates resulting from the extension of eultivation or other
causes, and the State promised not to make any demand ‘‘for the augmentation
" of the public assessment.in consequence of the improvement of their respective
estates”’. The zamindars were declared to be the proprietors of their estates
supject to the prescriptive or customary rights of the tenants. These rights
were not defined in the Regulation but the State reserved the right to legislate
for the benefit and profection of the tenants. TFinally, ‘the estates became
liable to be sold for arrears of revenue if the revenue was not paid by sunset
of the latest date fixed for payment; and no excuses, guch as drought or faminé,
were to be accepted for non-payment.

The fixation of the revenue in perpetuity, followed as it was by an increase
ii: the zamindar's profits, encouraged sub-infeudation and brought into existence
& large body of tenure holders. In some estates the number of such inter-
mediste interests is extraordinarily large and in some districts 15 to 20 grades
of tenure holders are mnot uncommon.- The report of the Simon Commission
pointed out that in some cases as many as 50 or more intermediate interests
have been created between the zamindar at the top and the actual cultivator
st the bottom. The number of rent receivers continues to increase and of
recent years there has been a further process of sub-infeudation below the
statufory ryot. :

Under the tenure holders are the ryots. TFormerly the ryots were the actual
eultivators-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 ¥o a full economic rent, or are cultivafing under the barge system and

iReport of the Bengal Lend Revenue Commission, 1940, Vol, IT p. 88.
2pid p. 105. -
*Based upon the Report of the Land Revenue Commission, Bengsal.
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paying ag rent one half of the produce. The ryots to-day posseéss a lar'ge’mea,sm-e
of proprietary rights; the provisions of successive tenancy acts have endowed
them 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 bargadars is increasing rapidly and in consequence a large.
and increasing proportion of the actual cultivators possess no security of tenurk.

8. Cultivation and their holdings.—The cultivator in Bengal is a  small
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 mnot ho'd
any land at &l or hold only very small aress. Precise information on this -
point, however, iz somewhat difficult to obtain. In 1939, at the instance of
the Land Revenue Commission, Bengal, the Settlement Department investi-
gated the economic position of nearly 20,000 families in typical villages of each
district 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 estimates!:——

() The number of families in Bengal wholly or mainly dependent ﬁpon 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 thivd
of this number hold more than 10 acres each.

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

(iv) All the others, constituting about one half of all the families depending
wholly or mainly on the cultivation of land, either hold less than 2 acres each
~ or are landless.

(v) The cultivating families of Bengal include roughly about one million
families living mainly or entirely as bargadars, i.e., crop sharing tenants.

(vi) The number of families living mainly or entirely on agricultural wages
is approximately 2 millions.

9. Poverty. —These estimates are important, for they afford a clear picture of
the classes of cultivators who live, even in normal times, on the margin of sub-
sistence, as well as the probable numbers of these classes. The general
consensus of gpinion among witnesses who appeared before the Land Revenue
Commission, Bengal, was that ‘5 acres would be the minimum area required to
keep the average family in reasonable comfort; but if the land is capable of
growing nothing but aman paddy, the area required would be about 8 acres’.
The Commission considered these figures to be substantially correct.

The TLand 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 hetween 2 and 5 acres each. As the Land
Revenue Commission more than once observed in their reporb, ‘‘there is nob
enough land (in Bengal) to go round”’. We endorse this view.

In later chapters 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 Tow.
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 of mouths to be fed,.it is difficult to say. At the

1Appendix T.
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Jbest of times, however, a section of the poorer classes, both in villages and
&owns, did not get enough- to eat and their dieb, largely composed of rice,
was of poor nufritive -quality. Sir John Megaw,; Director General, Indian
Medical Service, carried out in 1938 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 81 per cent. were very badly nourished.
The corresponding figures for India as a whole were 89 and 26 per cent, res-
- .pectively. Bince the assessment of the state of nutrition depended on the sub-
- jective impressions of doctors in differént provinces, it is difficult to aceept
these figures as ‘showing conclusively that nutritional conditions in Bengal were
"worse than ‘elsewhere in India. Nevertheless, the results of the investigation
may be quoted as indicating in a general way the unsatisfactory state of nutrition
~of the people of rural Bengal 10 years previous. to the famine.

Poverty 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 belt”’. The fact
that such conditions are common to most other provinces of Indis, which
-escaped the famins; 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 Organization in the Districts of Bengal.—We have
peen struck by the weakness of the administrative organization in the districts
-of 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 provinees in which the ryotwari system of land revenue prevails.
In the ryotwari areas the land revenue, which is liable to periodic resettlement,
1is paid by the peasant proprietor and not, as in Bengal, by the proprietor of an
.estate. In these -.areas . it.is, therefore, necessary for Government  to
‘maintain -detailed village -records showing inter alia the land held and = the
revenue payable by reach ryot, all changes in possession and ownership and
the crops grown in each field. This involves the mainterance in such areas
of o revenue staff in every large village or group of small -villages, as well
-as an adequate subordinate revenue establishment to supervise and control the.
work of the village establishients.  In Bombay, for instance, eack sub-division
of a district is divided into telukaes, the number depending upon the area and
-population ¢f the sub-division and each teluka is divided into circles consisting
-of 80 to 50 villages. The talukas are in. charge of-officers- called mamlatdars
-and a Circle Inspector is attached to each Circle. Finally, each village has a
patel, an accountant (the accountant is sometimes.for a group of villages) and
-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
available, and is in faet used, for assisting almost all branches of the distvict
-administration in rural areas. In Bengal, as we have indicated, there is no such
~organization” effectively linking the District Officer and the Sub-divisional Officer
‘to the villages in their ¢charge. The only functionary in'the Bengal village is the
village ‘chowkidar who carries ont police duties. He is poorly paid, usually illi-
‘terate, and in no way comparable with the village officers .of the ryotwari areas
“who are persons of established standing with considerable local influence. It is
" wrue that there ave Circle Officers in Bengal each in charge of an area of about
400 square miles. 7,e., two or three to a sub-division. These officers, who were
appointed primarily for the purpose of assisting and supervising Union Boards—
‘the smallest unit of local self-government in the province—certainly form a
Tink between fhe Distriet and Sub-divisional Officers and the villages. The
-area of ‘their jurisdiction is. however, large, and thev have not the assistanee
-of officers corresponding to the Circle Tnspectors, pdteh and accountants in

-
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Bombay. We have drawn attention in some detail to this difference between:
the subordinate revenue. establishment in Bengal — and - elsewhere. for three:
reugons. ¥irsh, an organization such as exists in the ryotwari areas lkeeps
the Collector of the district in almost day to day contact with life in the-
villages; secondly, it provides machinery for the collection of reasonably accurate-
and recent information about crop conditions, and the conditions in 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 the
greatest, value .to the Government of Bengal in dealing with the situation as it
develgfed in 1948. : S

Union Boards.—Union Boards, the smallest unit of local self-government
in the Province, came into existence on the passing of the Bengal Village Self-
Government Act of 1919 and combine the functions of the Chewkidari Panchayats:
under the Village Chowkidari Act of 1870 and the Union Committees under the:
Local Self-Government Act of 1885. At the end of 1983940 there-were 5,120
Union Boards with a gross annual income of Rs. 1-16 crores and an expenditure-
of TE I8 troves. '

The number of members of a Union Board is normally nine, of whom six are-
elected and the vemainder nominated by the Distriet lgﬁfgistrat-e. The-duties:
of a Board are generally speaking, first, the control of daffadars and chowkidars:
(village police servants) of the Union, secondly, the carrying out of measures
for the sanitation and conservancy of the Union and the improvement of public -
health within the Union, and thirdly, the construction and maintenance of loecal
roands and water-ways. A Board can also undertalke other duties, such as the
provision of a water supply, the management of  pounds under the Cattle
Tresspass Act, the registration of birthg and deaths, the development of cottage

‘industries, etec. The income of the Boards is derived from rates imposed on

owners and occupiers of buildings and from grants made by District Boards and
the Government.

Two or more members of a Union Board may be appointed to be a Union
Bench or a Union Court for the trial of certain 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 subject to the superintendence of
the District Board, except in matters relating fo daffaders and chowkidars. T

- regard to the latter, control is exercised by the District Magistrate through the

Superintendent of Police or the Sub-Divisional Magistrate. Union Boards are
organized in circles and each circle is in charge of a Sub-Deputy Magistrate
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 - incomplete
without reference to one other factor which distinguishes it from most parte
of India. We refer to transport and communication in the province. The out-
standing features of the transport system are the important ecountry boat traffie
on its water-ways and the meagreness of road communications. The nature of
the terrain is such that the making and maintenance of roads are extremely
diffienlt.  Throughout the greater part of the province roads have 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
and khals.  Moreover, the larger rivers present an insurmountable obstacle-
to any system of through communication by road; the- largest of them -are -
too wide to be bridged and others are unbridgeable except at a prohibitive

cost. TIn many districts, therefore, the chief means of communications are by .

courtry boats supplemented by a limited number of river: steamer Services:.



GENERAL DESCRIPTION. OF BENGAL ) 9-

This is particularly the case in the southern distriets whick consist of o vast
“network of rivers  and khals. Another difficulty is that throughout nearly
the whole of the provinee road metal is not available loeally. It has to be
transported long distances and this makes the construction and maintenance of
meballed roads especially expensive. The province is, therefore, ill provided
with roads, and in many parts the transport of goods.to and from railway and:
steamer head is by country boats, a slow but cheap means of communication.
' Bengal, while it lacks roads, 1syr10}3 in water-ways. :



CHAPTER IIL—SUPPLY AND DISTRIBUTION OF RICE IN BENGAL

A.—THE PROCESS OF SUPPLY AND DISTRIBUTION DESCRIBED

1. In Bengal, as elsewhere in India, about 80 to 90 per cent of the food of
ithe 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 the
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 called the *‘granary of India’”. This
picturesque description, though misleading in some respects, is certainly justified
by the size of the Bengal rice crop. Tt is believed that the production-of-rice
in India is almost equal to the aggregate production of all other countries in
the world, excluding China, and Bengal produces about one-third of the Indian
rice supply.l During the course of the year, three rice crops are grown  in
Bengal. Winter rice, which is known as the aman crop, is by far the most
Jimportant. It consists mainly of lowland rices which are sown in May and June,
:and mature in November and December.. The autumn crop, which ig 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 mipor importance is also grown between the amen and the qus. This is
called the boro and is sown in November and harvested in February or March.
‘As in other areas with a rvelatively high rainfall, irrigation plays a small part
in the agriculture of Bengal. Only about 7 per cent. of the total area under
rice is irrigated; the remainder is dependent entirely on rain. ’

8. The supply of rice in the province at the beginning of a calendar year
consists of almost the whole of the aman 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 pog-
tion used as seed, the greater part of the year’s supply is consumed 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
some extent. Thus, the annual rice supply position of the province may be
visualized in the form of a balance-sheet as shown below.

1. Balance of * old rice > carried over from 1. Seed.
the previous year.

2. Yield of the aman crop. ) 2. Exports.
‘3. Yield of the boro and aus crops. 3. Consumption.
4. Imports. 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
clags comprises practically the whole of the non-agricultural populafion, both in
urban and rural areas, as well as a large proportion of the agricultural labourers.
In Bengal, labour is generally hired on = a cash payment basis. The second
class consists of all those 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 addition to seed and a margin

1Report on the Marketing of Rice in India and Burma (1941): page 482,
10
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Hor meeting the expenses of cultivation, the payment of rent, and other essential
-cash needs. Lastly, there arve groups who buy their supplies from the market
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
agricultural labourers 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,
from- village to village, from one holding to another, and from year to year.
Primarily, it depends upon how much the cultivator retains for his domestie
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. ~ Small growers,
however, often sell a proportion of their crop immediately after the harvest for
the payment of rent, repayment of debt, and for meeting other pressing cash
obligations even though the produce in their possession may not be sufficient for °
their needs throughout the year. Again, in those districts in which jute is the
principal cash crop, the proportion retained is higher than in districts where rice
15 the main cash crop. Taking the province as a whole, it has been estimated
that normally 54 per cent. of the total rice crop is retained by the producer;
taat is, the proportion which ecomes on the market is 46 per cent.l

6. The season of marketing is determined by - the time of harvest. In
Bengal, as we have seen, the aman 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 Caleutta market:—
“Fifty per cent of the total annual arrivals of .paddy as well as rice were.
received in the four months, January. to April.. TIncomings of paddy. were
hea}vies‘c in January and February, amounting to 28 per cent of the annual total
arrivals in the market, while receipts of rice were highest in February and
March, being also 28 per cent. of the total vyearly imports. * After March,
arrivals diminish gradually, the months of least activity being July and August
in the 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-
surned. Roughly one half of the market supply is = de-husked by manual
Yabour in the villages, while the other half passes through rice mills. "he
high proportion’ of the market supply which is de-husked by villagers and
professional de-huskers as a cottage industry is of some importance in the
rural economy of the province. The number of rice mills in Bengal is relatively
small in comparison with the size of the crop and with the numbers in certain
other provinces, particularly in Madras, Bombay, the Punjab, and Sind. The
cultivator generally sells his paddy. and hand-pounded rice to village merchants
or to itinerant . traders known as paikars, beparis, and farias. These sales
gometimes 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, 4lso ‘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 loeally 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 cenfres. Part is des-
patched to consuming centres in different = parts of the province, and yart

1Report on the Marketing of Rice in India and Burma (1941), pages 27 and - 492.
2 Fhid. )
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travels to the final wholesale market in and around Calcufta, where a large:
‘amount of paddy is converted into rice. “That is a brief, and in many respects
an over-simplified, account of the extremely complicated process by -which
food in Bengal is collected in small lots from millions of growers, transported
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.-—THE suprLy AND DlSTRIB[?TlON ASPECTS OF .FOOD  SHORTAGE

8. In normal times, the intricate processes of supply and distribution,.
described in the last section, took place of their own accord. Householders
. who did not produce their own food went to the shops to which they were
accustomed to go and bought the swpplies they needed. - The shopkeepers, in
their turn, bought their supplies from 1arger traders, and so on back to the
growers in the villages. It was no one’s responsibility, cither in the trade or
outsuie, to ensure that the supplies necessary for every-one were actually
produced and distributed. The free activities of producers, traders, and con-
surners, largely sufficed to secure this result. In the main,” the necessary
supplies were always available; and the bulk of the population found that they
had either the food, or the money necessary to buy the food, which they.needed.
Even in norinal 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 even when crops are good
and prices low, and stocks are abundant, and are exported. It is the result,
not of a shortage in the total supply of food, but of lack of purchasing power
in the hands of the poorer classes, that is, of their poverty.

. ““Food shortage’” of this kind becomes more pronounced in years in which
seasonal conditions are unfavourable and the yield of crops is seriously dimi-
nished in consequence. The immediate effects of a total ov-partial failure of
crops in any area are twofold: on the one hand, it reduces the supply which
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 théir
requirements from the market, and lack the purchasing power necessary for
that purpose. It is in Such circumstances that relief measures are undertaken
by Government. The essential feature of these measures is, not the direct
provision of supphes, but the provision.of purchasing power to the affected
population, mainly in the form of wages paid to labourers employed on relief
works, and to a lesser extent in the fozm 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 experience 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 supphes to the markets. This is possible because the total supply
available for consumption, in any area during any particular year, does mob
consist merely of the vield of crops during that year; it includes the stocks
carried over from the previous year and the net 1mports into that area. When
the yield of crops is reduced, the price rises and this helps, first, in bringing
loeal stocks into the market more guickly and in larger quantities than usual;
secondly, in making it more proﬁtable to import larger quantities than usual
from outside the area; thirdly, in making it less profitable to export; and lastly,
the rise in price leads to a reductlon of consumption which in the aggregate, it
by no means inconsiderable. The rise of prices thus automafically adjuste
the normal trade machinerv to the abnormal situation. and enables if to maintair
the distribution of supplies. Inevitably, the rise of prices makes it difficul
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dor the distressed -elasses to buy their food, rendering relief measures all the
anore necessary; bub 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 ensure their
-availablity.

10. 1 is therefore clear that sufficiency of food for everyone can be ensured
only when total supplies are sufficient to meet requireinents and purchasing
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 .called the
supply aspect, and -the other the distribution aspect.” Food shortage: of the
wmost serious degree—famine-—occurred in Bengal in 1943; and it is ossential to
-our inquiry to study the famine from both these angles. '

Some estimate of the supply position in 1948 is therefore necessary. ~We shall
-abtempt 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. - 1t has
.already been pointed oub that in normal years a section of the population suffers
drotn insufficiency of food, and it has been suggested that this is due to lack of
_purchasing power rather than an over-all shortage. of supplies. In the course
of the 15 years preceding 1943, there were 3 years (1928, 1936 and 1941) in

-swhich the supply obtained from the eman crop reaped in the previous year, was
:seriously” short because of the partial failure of that crop from natural causes.
During these-years, distress prevailed in many parts of the province and relief
1aeasures “on. 4 considerable scale had. to be organized. " When, however, pur-
«chasing power was provided by these measures, the necessary supplies became
available for purchase, and no deaths from starvation occurred. This suggests
“that 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 oceurred, not very sérious in degree, was
-due” primarily to lack of purchasing power. In 1948, the shortage in the previ-
«wusly reaped aman .crop was comparable to that which occurred in the 8 years
weferred 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 "whichk took" place in the earlier years of shortage. This
Buggests 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 1948 and in previous years. This is one
of the most difficult parts of our inquiry hecause the availeble informstion is
thoth incomplefe and defective.

C.—REVIEW OF SUPPLY IN RELATION TO REQUIREMENTS

11. The sources of rice supplies in any given year have béen described in
paragraph 8 of this Chapter. To assess the supply position, some estimate
‘must 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;
and information about the amount of stocks carried over from year to year is
also necessary. The defects in the relevant statistics are familiar. They have

- been commented upon by various Commissions and Committees from time to
time and need not be recapitulated here. We must, however, make the best
uge we can of available information and atfempt to reach conclusioms which
-gpproximate to the truth. We append to this Report a note. confaining an
analysis of supply and requirements during 1948 as well as during fiffeen prece-
-ding years. The conclusions given below are based on thiz note.?

tAppendix IT.
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12. Curreni supply (1928 to 1987).—We use the term current supply, in
relation to a calendar year, to mean the yield of the aman crop reaped -at the
end of the previous year, the yield of the boro and aus crops reaped during the
year, plus imports into, and minus exports out of, the province during the year..

On the average of the ten years 1928 to 1987, the yield of the aman erop
was sufficient, after meeting seed requirements, to provide the rice requirea
for about 42 weeks in the year. The yield of the bore and aus crops was sutii-
clent, for about 12 weeks, Thus, the yield of crops in the provinece was more
than sufficient for requirements. The balance of imports and exports was.
negligible; in the first half of the ten year. period, net cxports amounted to
less than one week’s requirements per annum, and, in the second halt, nes
imports were of the same order.

The current supply varied from one year to -another, mainly because of
variations in the principal source of supply, namely the yield of the aman crop.
In eight years out of ten, current supply was equal to or in-excess of annual-
requirements. In two years namely 1928 and 1936, it was materially short.
In these years, current supply was sufficient for the requirements of about 45
aud 44 weeks respectively. - :

13. Current supply (1938 to 1942).—On the average of the 5§ years 1938 to
1942, the yield of the aman crop was sufficient for about 88 weeks, us against
42 weeks in the previous decade.  The yield of the boro dnd aus crops wus
sufficient for about 10 weeks as against 12 weeks in the previous decade. The-
supply derived from .external sources, 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 as against 54 in the former period. :

The supply position had deteriorated for two reasons. First, population: -

was increasing faster than the acreage under rice.
tions were less favourable in the later period than in the earlier period. This
is borne ont by the figures in the following table:—

Secondly, seasonal condi--

Average Percentage Average rath
acreage under | increase from of yield (in
Period rice (millions jone quinquen- tons)
of - nium_to per
acres) another acre
1928 to 1932 . . . . . . 23-71 : 0-39
1933 to 1937 . . . . . . 24-53 3-59% - 040
1938 to 1942. . . . . . . 25-53 4-19% : 0-37

While, on the average, current supply was short of annual requirernents
*by 8 weeks, it was sufficient or more than sufficient in two years out-of ths five.
In one year, 1941, it was seriously short, as it amounted only to abouf 39
weeks’ requirements. . . :

- 14. Current supply (1948).—The yield of the aman crop reaped at the end
of 1942, which came into supply during 1943, was sufficient for about 29 weeks.

The yield of the bora and wis crops was sufficient for nearly.18, weeks. External

supply provided rather more than qne week’s’ requitements. Thus, current’
supply was sufficient for about 48 weeks. "As compared with the average 6f
the previous quinquemmiuiiy:current supply was short by an amount equivalent:
to 6 weeks’ requirements. = ' S :

S .
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The year 1943 was, therefore, comparable as regards current supply w}th
the three lean years in the preceding 15 years, as shown in the following.
table: —

Year Current supply
(in terms of weekly requirements)
1943 . . . . about 43
1941 . . . . 5 39
1936 . . . ) Y
1928:. . . . 45

134

15. Carry-over and total supply.—It is very unlikely that the stock of all
rice physically in existence in the province on the first day of any year is.
smaller than the yield of the aman crop reaped at the end of the previous
year. We use the term ‘‘carry-over’’ to mean the differenee between the WO
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 ““total.
supply’’. An absolute deficiency of supply in relation to requirements exists.
only when total supply is less than sufficient for the requirements of the year.,
~We have no information about the actual size of ‘the carry-over in any year;.
“apart from such indications as are afforded by the difference between current
supply and requirements from year to year. It is thus inevitable that con-
clusions reached about the carry-over (and, consequently also, fotal supply)
must be subject to more uncertainty than those put forward about the sources
of supply in the previous paragraphs. With this proviso, we believe that the
following coneclusions -are consistent. with the available evidence:—

(1) In relation to the requirements of the vear, the carry-over was largest

in 1936, and considerable in 1941. Tt was probably not so large in 1928, and
sbill smaller in 1943,

(i) -It is probable that total supply was appreciably in excess of annual re--
quirements, .both in 1986-and 1941. It is unlikely to have been much in excess.
of annual requiremernts in 1928 and was probably not sufficient for such require--
ments in 1943. ; , i

(iii} The carry-over at the beginning of 1948 was probably  sufficient for
about 6 weeks’ requirements. ‘As the current supply was sufficient for 43
weeks, total supply during the year was probatbly 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. '

18. Tf these conclusions are accepled, it follows that the total supply posi-
tion was worse in 1943 than in 1941, 1936, and 1928. Under any circumstances.
there would have been distress in 1943 and relief measures on a considerable
scale would have been necessary. Theé supply position was not, however, such
as. to make starvation on a wide scale inevibable, provided the trade was.
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, developed, 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 of us, Mr. M. Afzal Husain, holds that the shortage of supply in the
beginning of 1948 was even larger than ig indicated in the foregoing paragraph.
His views on the subject are contained in a separate minute.

24050
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CHAPTER IV.—DEVELOPMENT OF THE FOOD SITUATION IN INDIA

- A-~THr SITUATION IN 1942

1. When the war broke out, the supply and distribution of foodgrains over
the whole of India depended entirely on the normal trade machinery. The
-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-
cout 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 provinece and most of the states, the movement of grain from
-surplus areas to deficit areas is similarly planned by the Provincial and State
Governments. In large sections of the wholesale trade government agency has
replaced private traders and other sections operate under close control. and
‘supervision. - It is not merely the trader who comes under such contiol.. The
consumer in all the cities and most of the larger fowns, 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 assessed, and millions 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 its economic
-and administrative organization, which took time to come about. The change
‘began early in 1942 and is still proceeding. A critical and potentially most
dangerous- stage 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 ome district to
another; except under the specific permission of loeal- authorities.

8. There is one view which attributes the disaster that befell Bengal in 1943
10 these barriers as a primary cause. An exponent of this view has
-expressed 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 normially existed at a level little above the starvation line, and,
by western standards, well below it. That in itself is an important fact, the
-effect of which is to be fully grasped before the true significance of the situation
-which ultimately developed can be understood. TIts effect was that a slight
disturbance of the economic practices of the country, and a small diminution of
the over-all available supply, had consequences altogether out 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 provinees concurrent powers under the Defence of India Rules
to exercise the power of prohibition of movement, and of requisition, over food-
graing and other goods. . . . . It was a mistake . . .:. Practically every
province and every state placed a fence round 'itself . . . A death blow was
given to the fraditional eonception of India, and in particular, the TREastern
Region, 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 was each one for itself.

16
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Every province; every district, every taluk in the east of India had
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’’. ' ' T
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 trade. It was a mistake only in so far as it preceded the
planned and controlled movement of supplies -acrosg such barriers.  What is
{mportant is to note that conditions had arisen by the summer of 1942 which
imperatively dictated the adoption by almost all Provincial and State Govern-
ments and their officers of & whole series of measures in restraint 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 loeal 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 of the country. Unusual quantities were being purchased at
unusual prices and being moved out of areas which needed them. The price level
wag rising foo 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 if under control.

B.——TrEND OF SUPPLIES

5. Rice is the cereal most widely consumed in India and wheat and millets
come next in importance. -As we have already mentioned India produces abouf
as much rice ag all 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 ‘Australis or the -Argentine.! The average. figures of production
of rice and wheat have-during recent years fluctuated round 25 million fons and
10 million tons rvespectively.. That of the two most important millets, jowar
and bajre, 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 ITI,
Oné 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  quinguennium. The average produetion for the five years ending
1937-8 was 25:84 million tons, whereas that for the succeeding period of five
yvears ending 1942-3 wag only 24.42 million tons.

7. The harvest of the year 1940-1, was a very poor one. We have 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 shori.
age, though less serious, in Bihar, the United Provinces and the Central
Provinces. Madras alone among the more important rice producing areas
had a normal crop. By this time the decline in imports had also commenced
as g result of a - shorbage 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, was

less than the average for the five years ending 1937-8 and only slightly larger
than the average for the 10 years ending 1942-3. Bengal had an outstandingty
good -crop: but: Bihar which had suffered during the previous year had s sub-
normal crop this year also; while in the United Provinces and the Central Pro-
vingces..crops were poorer even than those of the previous year. Imports also
were shrinking rapidly; the net imports during 1941-2 were less than 0-75
million tons, as against an average of 1.72 willion tons during the quinquenniom
ending 1937-8. R

1 Page 77 of the Report on the Marketing of Wheat in India, 1937,

-
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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. énding
1987-8. 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 continued at
about the same level as in previous years. The amount. available for consump-
tion was less than the average during the § years ending 1987-8 by 8 million
tons. Stocks must once again have been drawn on to a considerable extent.

10. There is & striking difference between the average amount available for
consumption (production plus net imports) during the five years ending 1987-8
(27.56 million tons) and the immediately succeeding period of 5 years ending
1042-3 (2541 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 1942-83, stocks 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 Table IT of Appendix III. Tn contrast
with that of rice, the average production of wheat during the 5 years ending
1942-8, was higher than during the 5 years ending 1987-8, the average production
during the former period being 10-87 million tons as against an average of
981 million tons during the latter. Production, however, was 1ot evenly
disfributed and the increase in the average vproduction during the five
years ending 1942-8 was largely due to the goed crop in 1939-40, which came
into consumption in 1940, and a super-abundant crop in 1942-3, which came
ipto 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 1987-8. 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 1940-1, these purchases amounted
to 88,000 tons; they had increased by 19412 to 288,000 tons, and by
1042-3 to 812,000 tons. It is true that a large proportion of these purchases
did not represent a net addition to consumption; for the Indian soldier
would eat foodgraing even if he remained in his village.  They did however,
sonstibute an addibional demand on market supply, and it is the pressure
of demand on such supply which affects price levels. Army purchases of
vice were much less important, as the following figures show:—

Purchases
Year for the Army
* (*000 tons.)
1940-1 . . . “ . . . . 22
1941.2 . . . . . . . . 47
©1942.3 . . . . e . . 115

C. Tz MoveEMENT oF PrioEs axp PricE CONTROL.

1{. With the outbreak of war in September 1939, there was an immediate
rise in the prices of many commodities throughout India. We have included in
Appendix TIT a table showing the index numbers of average monthly wholesale
prices of rice and wheat from Septémber 1939 onwards at quarterly intervals.
For purposes of comparison, the index numbers showing the movement in price
of o]l primary: commodities, all manufactured articles, as well as of cotton manu-
factures. have also heen included. The base period for these index numbers is
the week ending 19th August, 1939. ;
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14.. By December 1939 prices had. risen considerably and the position in
t$hat month was as follows:— :

Commodities : Index namber
CWheat . .« e e e 156
Tice . . . . . . . . . 114
All manufactured articles . . . S 1445
Cotton manufactures . . . . . 126

_ All prilnary commodities . 135-9

The rise was sudden and led to public agitation against profiteering and a
demand for action by the Government. On the 8th September 1939,
the Central Government delegated to 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 remained as a
threat in the background in others. The general result was to check the initial
panic and to slow down, if not stop altogether, the rise in prices. The Govern-
ment of India were, at that stage, not convinced of the necessity for price con-
trol. It was expected that prices would soon stabilize themselves at a reason-
able level as supply and communications were mnormal. 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 under control a situation which might otherwise lead to disturbances of
the public peace.  But the results of experience in the use of these powers had
to be reviewed and future policy settled;-and for this purpose the Government
of India summoned a conference of the representatives of the Provincial and
State Governments. This was the first of a series of six Price Control Confer-
ences which met at.different times during the next three years to discuss the
prices of foodgraing and other commodities. \

15. The 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-
suffered- 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
resdlt 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-consequenit 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
OUtbllt;eak 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 but by January 1940, when the Second Price Control Confer-
ence meb, the rise had been checked and the price was falling. While the level
actually reached was not disturbing, the rate of increase caused some uneasiness
and the possibility of its reaching an unduly high level could not be disregarded.
This led to a discussion of the functions which would have to be assumed by
the Central and Provincial Governments if and when price control beeame
necessary. The conclusion reached was that the control of primary wholesale
prices and the regulation of the primary wholesale markets should vest in the
Central Government, and that the control of the retail markets should vest in
the Provineial and State Governments. Tt was also agreed that in exercising
control in the Yvholesale 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. The course of prices during 1940 was not ﬁnsatisfactory and the posi-
tion in September 1940, after the first year of war, is illustrated by the following
figures:— ,

Commodities Index number

Wheat . . . . . . 133
Rice .. . .. . . . 133
All manufactured articles . 4 . 1116
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 June 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; and 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 Septemn-
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 of war mark-
ed the beginning of the *‘food situation’ in India. The following figures indi-
cate the position reached in September 1941 :—

Commodities Index number
Wheat . - . . . . . 193
Rice . . . . . . 169
All manufactured articles . . . 166-3
Cotton manufactures . . . 190
All primary commodities . . . 1383

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 had occurred in the price of yarn and cloth, but there was also
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 Provinces pointed out that mnormally the price of wheat rose only in
January or February and never in July or August. But in 1941 the price of
wheat in the Hapur market had risen by about 11 annas per maund in the
month of July. The reason, he said, was that ‘‘speculators were foreing up
prices since producers had disposed of 80 to 90 per cent of their produce and
during July and August no exports from the province were observed’’. The
representative of the Punjab, the most important wheat exporting province,

saw no reason why profiteering on the part of the middlemen should not be
stopped”, and agreed to control being instituted after the grower had parted

with his 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 products, but the ques=
tion of wheat prices has to be carefully watched. It may be possible, or it
might even be: necessary, for the Central Government to intervems 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. We have already seen that the rice harvest reaped in the winter of
1940-1, in many provinces was a poor one. Nevertheless, the price of rice had
not risen t6 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
to the fact that imports from Burma, altheuph on a reduced scale, were still
available.  Discussion 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 expott
of rice from Burma and the endeavours which were being made, with some
success,- to secure sufficient shipping for importing thet rice. Nevertheless,
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 s¢ serious in the summer of 1942. The representative of the
*O_entral Provinces referred to the “scramble for supplies” occurring in that pro-
vince, The representative of Assam suggested that steps should be taken not
‘merely to control prices but ‘‘also for regulating the movement of rice to the
competing consuming. provineces”’. The conclusions reached at the Conference
ware that although rice prices had risen, they had not reached such a high lgvel
as ’m- cause serious zongern, and that, subject to a satisfactory solution of the
question of imports of rice from Burma, rice, generally speaking, was a problem
for which a solution would have to be found by the provincial suthorities.

21.. Towards the end of November 1941, the price of wheat was more than
twice. the pre-wai. level.. The Government of India, therefore, decided that
intervention was™ necessary - and, affer a preliminary warning, issued an
Order on the 5th December fixing the maximum wholesale price of wheat at
Rs. 4/6/--a maund! in the markets of Lyallpur in the Punjab and Hapur in the
United Provinces, and authorising the Provineial Governments to determine the
maximum prices in other markets having regard to the normal parities. This
was the first step taken by the Central Government towards the assumption of
control over the operation of the normal trade machinery and it provoked an
immediate reaction in the wheat markets. This reaction and the consequences
are important and must be described. in- detail.

. D.—CONTROL OF SUPPLY AND DISTRIBUTION

99. Statutory control of wheat prices. was notified by the Central Govern-
ment on the 5th December 1941. From about the middle of January 1942, acute
local scarcity was suddenly and simultaneously experienced in many important
wheat consuming areas. The places specially affected were urban and parti-
cularly industrial centreg of major importance, such as Bombay, Calcutba,
'Cawni)ore, and Delhi. - éhortage was acute even in Lahore anq Amritsar. There
can be no doubt that this was an artificial shortage and the direct result of the
vefugal of the trade to operate within the limits of the maximum price pres-
oribed.  Tvidence of the causal connection between = the imposition of control
and the disappearance of supplies from the markets, is afforded by observations
made by the representative of the Punjab Government at the 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. 4o drive all the stocks of wheat underground. You lift the
cotitrol and tomorrow you 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, bub this control has
brought about many difficulties in its train”’.

28. The disappearance of supplies from the = principal urban centres of the
Punjab . inimnediately affected -the pocrer classes of the population and the Pun-
jab Government, in- order to conserve supplies, placed an embargo on the ex-
port 6f.wheal, -except under permit.” This further aggravated the difficulties in

1A standard maund-82-3 1b.
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consuming centres outside the province. The position, as t_he Punjab. Govern-
ment saw it at the time!, was described by their representative in the following
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 asked to lift it and we had to lift it........ JAfter 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 itself may be left with us, and the 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 ths 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
demands 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
of 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. Tt 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 snould 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, whose
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, Bub before the Wheat Com-
missioner could prepare the ground for the introduction of central control over
distribution, he was faced with the acute local shorbages which we have already
described, and his energies were fully occupied in securing ad hoc supplies fo
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 all-
India distribution plan was prepared and put into operation through a system
of permite 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 secure
some stocks which were urgently needed. In the same month the Government
of India raised the maximum wholesale price of wheat to Rs. 5 per maund.
Some improvement followed, and during May and June, the price of wheat
remained, for the most part, below the new maximum. By August, however,
it had reached and passed it and a flourishing black market had come into exist-
ence. The digtribution 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

1 February 1942
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end of this year, and 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 Fast 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
15th 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 gnd on .the east coast of
India. The military situation was transformed overnight with profound  re-
percussions on civil life. Among the most important was the effect on railway
transport.

96. Before the entry of Japan into the war, Indian railways had been c.'a.lled
upon to provide engines and rolling stock for operational_th_eabres in the M_ldfile
Fast and lndian Engineer Companies for operating, building and maintaining
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 dismantling of uneconomic branch
lines. 1By the end of 1941, the railways were working with depleted s_tock and
personnel. In view of the shortage of shipping, a large volume of essential heavy
materials such as coal, which had previously moved by sea, was being _carned
by rail. The Japanese war enormously increased the strain on the railways.
The direction of army operations completely changed and railway 'traﬂic
which “had hitherto centred on India’s western outlets had to be oriented
to meet the new situation. Rigid control of goods traffic had to be introduced.
None but essential traffic could move, and even if suppl.yacondltlons had not
deteriorated, the transport 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 possibiliby of invasion and air raids, and a general feeling of
uncertainty about supplies prevailed over large areas. In many parts of the
country, cultivators were becoming cautious in parting with their produce, and
the supplies arriving in the markets were dwindling. At the same time, the
‘pressure of demand on the snarket 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 possibiliby. of imports from Burma existed.. With the fall of. ey the
gituation in the rice markets also deteriorated. Provincial Géveérninents in
most. of the important rice producing areas were faced with 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 provinece but which had had & succession of poor crops, the seramble ap-
pears to have occurred earlier than elsewhere, and in March 1942, in order to
conserve the resources of the province, the Provincial Government prohibited
the export by rail of foodgrains to places outside the province except under
permit.

29. Madras differed from the Central Provineces in two respects. It was a
deficit provinee but it had had two fairly normal crops in succession. Here,
during the hot weather of 1942, merchants from Travancore and Ceylon
bought rice for export and competitive buying led to a steep rise in
prices. Merchants were bidding against one another and buying not only in
surplus bub-also in deficit districts, thereby creating local scarcities. A series
of measures were taken in order to deal with the situation. In May, the Pro-
vineial 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, deterniining 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 export.

80. The Goyernment of Bihar had, in the course of two years, developed an
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 pripcipal rice markets outside the province, particularly
Calcutta, but as long as inter-provineial 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
maximum prices with effect from the Ist July 1942.  The Bihar Government
accepted those prices and decided 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-
mally a deficit province and these abmormal exports to the United Provinces
caused alarm. Again, the high prices in the United Provinces made it impos-
sible for the Bihar Government to maintain prices throughout Bihar in parity
with those fixed in Bengal. The Bihar Government therefore decided to
prohibit the exports of rice to any market outside the provinee by rail, road or
river, except under permit. This prohibition took effect from the 1st July 1942.

31. In the same month, the Orissa Government also imposed an embargo
on the movement of foodgrains to places 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.

82. We have now described the sequence of events leading to the situation
which we described in paragraph 4 of this chapter. The transitidn
from a system of supply and distribution of foodgrains through normal frade
channels to - a system supervised, controlled, and in part, operated by agencies
egtablished by Government, had begun. We have described the first step taken
in this transition as a critical and  potentially dangerous stage in  the
process. The possibilities »f danger were twofold. TFirst, 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
sudden deterioration in internal supply, arising out of natural causes, was liable
to lead to disaster. Secondly, the provinces and states of India are not sclf-
sufficient economic enfities. It was, therefore, not enough that a system of
controlled supply and distribution should be instituted within each province; it
was necessary that a machinery should be created, capable of ensuring that
the necessary flow of supplies, from surplus provinces and states to deficit pro-
vinces and states, was maintained.
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A.—THE THREAT OF INVASION

1. The outstanding feature of the situation in Bengal in the early months
of 1942, was the rapid approach of the enemy to the borders of the province, 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 atwmosphere: ,

“There was a feeling of tenseness and expeetancy in Calcutta. Calcutta was
largely empty. Houses were vacant. ~Shopkeepers had very largely moved
off and a great deal of the population had gone out. The families of Government
servants were ordered out of the coastal and exposed districts. . . Valuable
records were removed from the southern districts of the provinee to safer districts
in the north. In general, the impression was that nobody knew whether by the
next cold weather Caleutta 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 unpunctual and very crowded and the districts of Chittagong, Noakhali,
-and Tipperah were just like an active theatie of war behind the front . . . A
confinuous 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 digeased, bringing in a virulens
type of malaria, and bringing hair-raising stories of atrocities and sufferings. . .
“The natural effect of all that on the people of Bengal was to make them feel
~that * thie times  wene extremely uncertain and ‘that terrible things might
happen.’’

By about August, however, Caleutta returned to a feeling of security. The
monsoon had set.in, rendering Japanese movement by sea unlikely. Troops 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 imiportant
wmessures. One was the vemoval from the coastal districts of Midnapore, Bakax-
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 other was the removal of all boats,
capable of carrying 10 passengers or more, from those parts of ‘the delta congi-
dered vulnerable to invasion.

3. Denial of Rice.—The preliminary arrangements for the purchase and
removal of stocks of rice and paddy were completed by the middle of April
1942, 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
was fixed definitely at Rs. 6 a maund for rice; later on, it was raised to Rg. 6 [4/-.
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 a small scale continued for some time longer
and finally ceased in July when directions to thic effect were issued. The
quantity bought was not large-—it did not exceed 40,000 tons—and even allow-
ing for-errors in the estimated surplus formed a relatively small proportion
of the surplus supplies available in the distriets concerned.

4. Tt is difficult to estimate the effect of these purchases on prices, but in
view of the relatively small amount bought it was probably not great. Bub
the purchases synchronised with a sharp upward movement in the price lavel
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and a general disturbance in market conditions which was occurring at abouf
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 to
physical scarcity. But, on the other hand, they brought home to the people,
in the mos$ gg]phatic manper, the danger of invasion; they increased local
nervousness and probably encouraged cultivators to hold on to their grain as
an insurance against invasion and isclation. :

5. Denial of Boats.—The area to which the ‘“Boat Denial’’ policy should be
applied was the subject of discussions between 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 Diamond Harbour, to Kharagpur on the west. - A consi-
derably larger area had originally been proposed by the Military Authorities.
Orders were accordingly issued on the lst May 1042 for the removal from the
area, of boats capable of carrying more than 10 passengers. It was always recog-
nized that the removal of & 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 nob to interfore with the free movement of boats
from East Bengal to Calcutta by the ‘‘inner boat route’’. Instructions wers
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 necessary to leave large boats permanently
among the chars in the Bakarganj districh, roughly on the scale of one boad
per mile of the 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
area 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. .

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

(@) Total number of boats capable of carrying 10 or more people 66,563
registered within the denial area..

(b) Total number :—

(2) requisitioned for military use . . . . . 1,613
(%) destroyed . . . . . . . . 3,373
(#%) sunk but recoverable . . . . . . 4,143
() teken to * reception ** stations. . . . . 17,546
(v} left the area to find work elsewhere . . . . 19,471
(vf) remaining in the area . . . . . . . . 20,417
66,563

—

(Nore.—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 impossible
- -
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to frame an estimate. Obviously, the removal of so large a number of boats—-
there 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 stations. We are, however, not convinced that it was nob
po;sible to make better arrangements. In the area to which the = ‘‘denial’’
policy ~was applied boats form the chief means of communication, and if the-
boa‘gs tqken tc the reception stations in. 1942 had been maintained in a
‘servmeable. condition they would have been available for the movement
of foodgrains from the ' denial area during the difficult times - of 1943,
Agf{lﬂ, the fishermen who had been deprived of their boats suffered severely
during the famine. If it had been possible to provide them with boats from
,t!_se reception stations they would have been less affected by the famine and
the number of deaths amongst them would have been smaller.

8. Considerable areas of land were requisitioned - for - military purposes
during 1942, and 1943. We have not complete particulars of the number of
persons affected but from the information available, it appears that more than
80,000 families were required to evacuate their homes and land. Compensation
was of 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. We have seen already how, with the loss of Burma, unusual demands were-
made on thé 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 mnot surprising that the rice markets in the province
were also disturbed. Prices began to rise even while the crop reaped in the
winter of 1941-2 was mioving into the markets and reached an unprecedented
.level by the end of the year. '

10. The rise which took place in 1948 was so much more spectacular
than that in 1942, that the unprecedented rise in the former year is apb to be
overlooked. The Bengal Government have furnished us with a chart! which
shows the movement of the wholesale price of coarse rice in Calcutta at quarterly
intervals from April 1981 to January 1943. The price was lowest between October
1982 and April 1933, when it reached Rs. 8 per maund, a level which it touched
again in January 1934. It then rose gradually and was ag high as Rs. 4/8/0 per
maund during 1936, which, it will be recalled, was a year of poor harvesy in
Bengal. After this it fell and touched Rs. 3/4/0 per maund in April 1988.
During the next two years it moved slowly upwards. A sharp rise took place
after April 1941, and the price was somewhat above Rs. 7 per maund in July
of 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 expect
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 Aprit 1941. A sharp
rise occurred towards the end of May and in July the price was Rs. 8. Between
July and September the market was very unsettled, but by the middle of

1Appendix TV,
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‘September the price had steadied itself and in October stood at Rs. 8/8/0. 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 wag wilhout precedent. It had not been so high even during the boom

period after the end of the last war.

12. The unusual character of the rise in price from May 1942 onwards was
not a phenomenon peculiar to Bengal, but was a feature of the markets in
cother 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 cn
supplies fromm Burma. There can be no doubt that purchases were being made
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 officer of the Government
of India who was in close touch with the rice markets in Bengal at this time
‘descrikzed 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 larger scale than in normal times and circumstances. with
only one consequence, a steadv rise in prices”.

18. We give below figures of imports and exports of rice into and from
Bengal during the first seven months of the years 1941 and 1942,

(in thousands of tbns)

1941 ! 1942
Net Net

. imports-}- imports-{-

Month Net Net -

Imports | Exports |€Xports— | Tmports | Exports |eXports—
January . . . 42 15 427 29 45 o168

February . . . 62 22 440 28 60 —32

March . . . 60 31 -+ 29 41 61 —20
April L . 66 ‘22 44 8 66 —58
May . . . . 51 20 +381 12 32 —20
June . . . B 83 15 +68 9 30 —21
July . . . . 68 11 -+ 857 8 26 —18
432 136 +296 135 - - 320 - —185

It will be noticed that while imports during the first seven months of 1942 were
less than during the corresponding period of 1941 by néarly 300,000. fons, exports
-during the same period increased from 186,000 tons in 1941 to 819,000 tons in
1942. The result of this decrease in imports and increase in exports was that
a net import figure of 296,000 tons in 1941 was changed into a net export figure
of 185,000 tons in 1942.

During the last five months of the year 1942, exports decreased and were
only 80,000 tons. It will be recalled that exports, except under permit, were
prohibited by the Bengal Government in July, the exact date being the 16th
July 1942. Imports during these months were also small, amounting to 27,000
tons. .
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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 inerease 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 logs of the imports of rice from Burma. 1t is true that the
imports into Bengal during the first seven months of 1941 were higher than
normal owing to the poor aman crop reaped in December 1940. But even if
allowance is made for this it seems cléar that .external demand had increased
as compared with available supply, and it was this increase in the exporf
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 1sb
July, maximum prices for medium and coarse rice in the Calcutta market. The
wholesale price of coarse rice was fixed at Rs. 5/12/- 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 order
proved to be well below: the market prices prevailing on the 1st July. The
immediate effect of the price control order was that supplies disappeared from
the Calcutta market. A’ similar position arose in the distriets. 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 riots were ‘apprehended. - The
District Magistrate had been compelled to seize stocks which were not being
sold. Again, it was reported from the Burdwan Division that price control had
completely broken down. The Divisional Comrnissioners 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
permif. As we have noticed, a similar step was taken 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 with
similar difficulties, had raised the statutory maximum price of wheat. In
Bengal the increase in the statutory maximum price produced no result except
tliat the price actually prevailing in the province ‘‘advanced by almost exactly
a‘rupes’’.

15. At this point. the stocks of “‘denial’’ rice proved most useful. A portion
of these stocks was moved into Caleubta and distributed, partly through -on-
trolled shops to the general public, partly through issues to employers of
industrial labour ‘who had organizéd their own purchasing schemes, and partly
through the Calcutta Corporation. To some extent this eased the situation,
but the result was not sufficient to make the maximum statutory price effective.
The Government then considered the abrogation of price control. Opinion, how-
ever, differed and #he final decision was that, although it would be inadvisable
to withdraw the notification by which statutory maximum prices had been fixed,
Distriet Officers should be instructed not to enforce the control prices except im
cases of gross profiteering. This decision was made known to the trade in-
formally: 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 rdin in September and October which promised,
deceptively as it turned out, that the aman crop would be good; and, fourthly.
the: decision not to enforce price control. Supplies and prices appeared to have.
again reached something like a state of equilibrium. .

16. We shall describe later how this equilibrium was again upset in the last
few weeks of 1942 and the stage was set for the tragedy of 1943. We now
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sproceed to give s brief account of. certain other developments which were taking
place at this time in Calcutta and which had a bearing on the‘course of events
during 1948, ’

" C.—DISTRIBUTIVE ORGANIZATIONS IN CALCUTTA.

17. Barly in the year 1942, when the war position in the Far Fagt had

deteriorated, an exodus from Caleutta took place. Among the people who left
mvere a large number of dealers engaged in the wholesale and retail supply. of
foodstuffs. The disappearance of these shopkeepers and the consequent dith-
.culty in buying supplies added to the nervousness of labour in the city and the
surrounding industrial area. It was important that the morale of the labour
“force should be maintained and regular attendance at the factories -ensured.
The Provincial Government, therefore, advised large industrialists to undertake
‘the supply of foodstuffs for their own employees. 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 tham a chain of employers’ grain shops, each purchasing its cwn
‘requirements in a highly competitive and speculative market. At this stage
“‘the Bengal Chamber of Commerce Foodstuffs Scheme’’ was brought into being
with the approval 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 items of food to the grain shops of industrial concerns
which are ‘mentbers of or connected with the Chamber. In August 1942 the
scheme catered for approximately 500,000 employees, éxclusive of dependants,
while by December 1942 the number had risen to 620,000, and the total number
of persons served, including dependants, to approximately one million.

18. In August 1942, in a letter addressed to the Chamber, the Government
.of Bengal described their attitude to the scheme in the following terms:

“‘Government agree that the maintenance of essential food supplies to the
‘industrigl area of Calcutta 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 the -
‘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
«wbtainable in adequate quantities and at reasonable prices. Direct provision
of ‘stocks from Government sources must, however, be regarded as an abnormal
-procedure, and the extent to which Government may be able to make such
-provision must depend upon circumstances’’. The letter also stated that the
Indian Chamiber of Commerce and the Bengal National Chamber of Commerce
‘had ‘been ‘informed that comparable facilities would be afforded to them.

19. Towards the end of 1942, organized industry was faced with the problem
-of how the steadily increasing cost of living of workers should be met—whether
'by increasing dearness allowances or by the subsidized provision of foodstuffs.
Employers connected 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 control
and anti-irflationary 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_subsidized rates, rather than to give progressively larger dearness
allowances. This policy was adopted. The Chamber and the Inmdustrial Asso-
ciations recommended that employers should, as far as possible, keep ecash
dearness allowances at the then existing levels, that compensation - for further
rises in prices ghould be in the form of the sale of foodstuffs at the controlled
retail prices of August 1942, and 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. :

91. 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 Provineial Governments, the Railways, the Port Trust, the Caleutta
Corporation, and other employers of labour also arranged for the provision of
supplies, at subsidized prices, to their employees. These numbered about
300,000.

22. The nucleus of another type of distributive organization also made ibs
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 the
Airst “‘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 that time fo increase their number.
Barlier 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 shops in the main markets, described as “‘approved
markets”, for the sale of foodgrains from Government stocks, and was put into
operation early in 1948.

D.—SHORTAGE OF WHEAT

28. The population of Greater Calcutta and other industrial areas in Bengal
is ot composed entirely of persons whose staple diet is rice. ‘A considerable
proportion of  the industrial population  consists ‘of people drawn 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 eclosing months of 1942, the
supply steadily decreased, and this continued during the early months of 1943,
The following table shows the quantities of wheat imported into Bengal from
cther provineces and from overseas during the last five months of 1942 and the
firgt six months of 1943:— :

Month Tons
August, 1942 . . . . . . . . 13,259
‘September ;,, . . . ° s B . . 14,911

‘October ., . . . . . . . . . 11,814
November ,, . . . . . . . . . 7,996
December ., . . . . . . . . . 9,397
January 1943 . . . . . . . . . 2,584
Februery ,, . . . . . . . . . 1,620
March v e . . . . . . . . 21,376
April vy s . . . . . . . 20,735
May m e e e 8,842

June » o . . . . . . . . 8,177
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The (Government of Bengal made repeated representations to the Government
of India as regards the fupplies of wheat, and in November 1942, the Wheat
Commissioner -was informed that, it supplies could not be secured, the Govern-
ment of Bengal could not accept responsibility for any consequence to the
industrial areas of Calcutta and any damage to the war efforfi that mlght ensue.
As we have already seen, difficulties had arisen in the pr1n91pal wheaf marke_ts
of Northern India, and adequate supplies were not forthcoming. Statutory price
control had failed and purchases could not be made except in violation of the
law. The significance of this shortage of wheat in Greater Calcutta was that
it increased the consumption of rice at a time when it was becoming clear that
the aman crop had failed and an acute shortage of rice was imminent. It also
undoubtedly increased the general feeling of uncertainty as regards fpod
gupplies. :

E.—THE FAILURE OF THE AMAN CROP

24. The season of the aman crop of 1942, that is the crop whic}} -.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 J V:lly,
still more was needed. Cultivation had been delayed and the aman seedlings
were suffering from drought in many places. 'The prospects, however, improved
in August, and in September rain benefited the crops throughout the province.
Taking the season as a whole the weather was not favourable, particularly in
West Bengal—the most important rice producing area in the province.

25. It was at this stagn that West Bengal was visited by . a great natural
calamity, a ealamity which took a heavy toll of life and brought acute distress
to thousands of homes. On the morning of October 16, 1942, 4 c¢yclone of great
intensity accompanied by torrential rains, and followed later in the day by
three tidal waves, struck the western districts of the province. 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 B
miles wide along the banks of the Hooghly, the Rupnarayan, the Haldi, and the
Rasulpur rivers. Another effect of the tidal waves, reinforced by heavy rain,
was to push up thée water level in. the northern reaches of the rivers, thereby
causing extensive floods. The effects of the cyclone itself and the torrentiol
rains which accompanied it were felt over a very wide area though in different
degrees of intensity. The severest loss of life and damage to property occurred
in the southern parts of the two districts already mentioned, that is, in the
areas nearest to the sea. In areas more distant from the coast, there was little
or no loss of life but crops and property were damaged and communications
interrupted. It is estimated that the total area affected was 3,200 square miles,
of which 450 square miles were swept by the tidal waves, and 400 square miles
affected by floods. Throughout this large area the standing amaen crop, which
wag then flowering, was in large measure damaged. In the worst affected areas
it was not only the standing crops which were destroved; reserve stocks of the
previous crop in the hands of cultivators, consumers, and dealers were also lost.

26. After the cyclone came crop disease. We have been ftold by several
witnesses about the damage caused by fungus and “‘root-rot’”. The Government
of Bengal have stated that their effects were even more serious to the outturn
than the damage caused by the cyclone. The aman crop reaped at the end of
1942 was thus seriously short. As we have seen in an earlier chapter the
erop was sufficient, on an average of the five years preceding 1943, to provide
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about 38 weeks’ supply for the province. ~ During this year the crop was
sufficient for only about 29 weeks.

F.—MAREET CONDITIONS AT THE END oOF 1942

27, Shortly after the occurrence of the cyclone became known to the publie,
the trade in Bengal realized that a short crop was certain, The immediate result
was a resumption of the upward movement in prices which, starting in February,
1942, had gained momentuma in May, and had been temporarily arrested
during September and October. A report written at the time describes
this rise in the following terms: ‘‘The price- of rice and paddy - rose
abruptly throughout Central and Western Bengal - (except for Contai sub-
division, Midnapore} and 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 fo
heavy buying, entirely . unco-ordinated and to a large extent manifestly specu-
{ative, which 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-have
declined in the Burdwan and Presidency Divigions, though they are still very
high.  They have reached alarmihg figures in Rajashahi, Daecca and Chittegong
divisions. The gravity of the situation is emphasized in Cominissioners’ reports,
and: it is pointed out that, unless some improvement takes place, there is-a
danger of resort to violence as s tesult of 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 in one of the markets of the
Burdwan district: — : :

Market price

Date - ’ ‘ . per maund of

. medinm rice

. . Rs. A. B

18th November 1942 . . . . .. T80

25th v s . . . . .10 8 0

‘ »2nd December ’ . . . Jo11 8 0
. ~ Tth e s ‘ 14 00

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
Deparbment of the Government of Bengal, which runs as follows:—

“*Present situation.—High prices are running from Howrah to places ‘across
Western Bengal, with local high spots at places like Dinajpur which have easy
means of transport to Calcutta and so can be quickly drawn upon.

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

Causes—I1. "Psychological.~(i) Depressing reports regarding crop forecast.
(i) Fears as to the result of the Midnapore cyclone and exaggerated statements
as to its effects on the supply position of the province as a whole. (ii)) Pro-
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 Ordlr
% * * * % *

II1. Supply position.—(i) Restriction on exporf from Midnapore. (ii) Obstruc-
tion to transport in the Kulti Canal. (i) Comparative difficulty of transport
from south of Calcutta and comparative ease of transport from north of Caleutta,
(iv) Late transplantation and consequent late arrival of new crop in Western
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In the result, both rural population generally in surplus areas and large
sections of the population in urban areas were being supplied “from - their
existing stocks, e.g., labour of industrial area, employees of commereial firms
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 to mouth but they were suffering great hardships. This was pro-
gably the reason why despite higher prices there was by ne means univers:h
istress’” '

29. The evidence Ppresented by these contemporary- dosuments 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, béfore -thesbulk of the aman crop had been reaped, unusual purchases were
being made by persons who were convinced, quite correctly, that the yield of
the aman crop would be so short and ‘stocks in hand so low, that & erisis -in
supply was inevitable and was "fast approaching. There i -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 Bibar
Government showed that a large number of buyers from Bengal were advaneiny
money on 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 letber addressed to the Government of India
ghortly after these events, the Government of Bihar reported that ‘‘there was
v rush to corner supplies and withhold them from the provineial markets in
order to smuggle them, in defiance of the provincial embargo, to the move
attractive markets acrogs the border.”” The Goévernment 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 elemenfs of the crisis which finally
overwhelmed Bengal had gathered, that the enemy tock a hand. The first air-
raid on Calcutta took place on the 20th December and was followed by raids
on the 22nd, 28rd, 24th and 28th. There were further raids in January. The
military value of the raids proved to be negligible. Their effect on eivilian
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 food-
grain shops. On the 27th December, the Government of Bengal, in order to
maintain the distribution of supplies in Caleutta, were reluctantly compelled
to requisition stocks from wholesale dealers and from that moment the ordinary
trade machinery could not be relied upon to feed Calcutta. The crisis had
begun.
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-gerious than a state of scarecity which was success

 CHAPTER VITHE DEVELOPMENT OF THE CRISIS IN BENGAL
A.—NATURE OF THE CRISIS

1.1t is ‘necessary before proceeding further with our ;ianafq% o take -‘stock
of the situation prevailing in Bengal at-the beginning of 1948. The primary
element in that situation was the failure of the aman crop. This, however, was
not necessarily in-itself an unmanageable problem. An even more serious i?ullure‘
had occurred only two years before in 1941, and had 1ed_ to rnothing rore:
fully alleviated by the usual:

relief ‘measures. The necessary flow of supplies to the areas affected by the-
shortage was maintained, and supplies ‘were available at-prices Whlch the- bulk:
of the peorest classes-of the population could sfford to pay. This did not happe‘ni
in 1948, “Wherein lay the difference between 1941 and 19487 The answer 1s-
twofold: first, a serious diminution occurred in the sourees from w‘m(?h &
shortage in ‘production was normally met; and- secondly, ‘the normal machinery

~ for the distribution of supplies was out of order.

2. It was not only the yield of the aman crop which was short; the carry-
over was also short. Thus, the stock of all rice in Bengal at the beginn‘ng.
of 1943, was considerably smaller than in 1941. This was primarily the
consequence of the heavy drain on stocks during 1941, and to some. extent also”
to a decrease of imports -and an increase of exports which occurred during 1942.-
It was; thercfore, clear that, from the supply aspect alone, 1943, promised té"
be a more difficult year than 1941. In an earlier chapter we came to the con-
clusion that the total supply of rice in Bengal during 1943, was probably
sufficient for aboub 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 at first sight.  Broadly speaking,
there are three classes of consumers: Tirst, 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
neéds.. The third class of consumers would not themselves go short because
even in a year-of ghortage 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 not
correctly indicate the degree of shortage in the supply available to the firsh
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-
gumers. - Also suppose ‘that- the ‘weekly consumption of the entire popylation is
Y, tons and the total supply available for the vear is 49x Y tons instead of
52xY, tons. If the producer-consumers retain an amount - equal to = their
consumption for 52 weeks the amount available-for the non-producer-consumers

“ 1849 xY tons minus 52 X%—-tons, that is 46)(%— tons. The supply therefore

gvailable for- non-producer-consumers is. sufficient for 46 weeke and not for

52 weeks, that is, a shortage of 6 weeks’ supply. Moreover, the shortage would

be greater than this if the producer-consumer, who grows more rice than he
needs 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 marke$
were evenly distributed to all consumers, the latter would not have secured
their normal requirements in full. <

35
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3. The state of supply was such that, even if marke conditions were
normal, prices were bound to rise and difficulties were bound to be experienced
in maintaining .an adequate flow of supplies to the consumer. Market condi-
tions were, however, not normal. The most obvious symptom of the unhealthy
conditions 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
‘of coarse rice at Calcutta was Rs. 5/8/- per maund, and it rose to Rs. 7/1/-
by July 1941. In January 1942, the price was Rs. 5/10/- per maund, and

~ it rose to Rs. 8 per maund by July 1942, even though there was no guestion
at that time of the province being short of rice. In January 1943, the price
was Rs. 12/8/- per maund. What would it be in July 19437 '

4. This was not a problem to be solved by any simple rule of three. It was
8 question of the psychology of millions of producers, traders, and consumers.
The 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:ifr: 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 with
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 for himself
if he had waited. He probabiy argued that He would not 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 ~merchant, 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 éven more
sharply than before in order to overcome these ‘‘resistances’. '

5. It was imperative that the flow of supplies from the producer to. the
consumer gshould 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 of the trade machinery would fail to sectre
one or other of these results, if not both. Hence the crisis.

. B.—CoONTROLLED PROCUREMENT

6. The abnormal rise in prices in the latter half of November and December
caused concein and the Bengal Government decided that steps must be
* tgken to reduce the price level. The key to the situation was the Calcutba
market, because prices in that market govern prices ‘ohropghou’o the
pravince.  They, therefore, visualized the remedy in .t!'le first instance, as
one of checking speculation and restoring healthy qondltmns in the Calcut’t’a
market. The process was later described as “‘preaking the Calcutta market’’.
The question was the method by which this was to be brought about. . Statutory
price conttol had been tried and had failed. A simple order to the trade not
o buy or to sell above a prescribed price, would only make condl‘blonﬁ in -th'e‘
market worse, but experience had shown that the use of the denial
stocks had helped to check the rise in prices. The Government proeeefled to
build on the results of this experience. They therefore undertook their firs
procurement scheme. : .

7. The area selected for the procurement operations was the Rajshahi
Division in Northern Bengal—an area which was norma'ly surplus and wh.ic‘h
had not been affected by the cyclone. Exports of rice and paddy from the Divi-
gion 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 was given a quota out of this amouns.
Ceiling prices were fixed within which purchases should be made and Distriet
Officers were _informed that, i necessary, requisitioning was to be resorted to
till the quota fixed for the district had been procured. The scope of the s¢heme
wag naturally limited by the purpose for which it was framed.  District
Officers were told that the operations were not intended to enable them to
build :stocks for their own districts, and they would not be permitted to immo-
bilize stocks for local purposes, except with previous sanction. All rice and paddy
acquired were to be sent to Caleutta, with the exception of a limited quantify
intended for Darjeeling. This scheme was abandoned on the 9th January,
because' the situation following the air-raids on Caleutta demanded a more com-
prehensive measure. By that time District Officers had purchased about 2,800
tons against the target of 7.400 tons.

8. Airraids on Calcutta took place on the 20th, 22nd, 23rd, 24th, and
28tk December 1942. The first raid had comparatively little disburbing effect,
but-evacuation began on a small scale on the 22nd and increased in volume
until the 24th and 25th, after which there was little further exodus. The most
important effect, however, of the raids was the closing .down of a considerable
pumber of foodgrain shops and the consequent interruption to the city’s food
supplies. '~ At first immediate needs were met from air-raid reserves. The
opening: of -closed 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 wag decided to requisition stocks in the city
and fo distribute "them through controlled shops and ‘‘approved’ markets.

9. Having. been compelled to requisition stocks in Calcutta, the Bengal
Government came to the coneclusion that urgent steps would have to be tuken
to maintain supplies; and they therefore proceeded to undertake procurement
‘operations on a more extensive scale than had been contemplated in December.
_The second 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 (16,5632 tons). - Purchases on this scale, the Bengal Government
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 and Distriet Officers were directed to warn 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
incidentally -noted, was inconsistent with the policy already adopted, namely
that -a - legally prescribed maximur was not t0.be enforeced on the transactions
of private trade. . A dealer who could not buy above the maximum ra‘es fixed
for Government purchases; except at the risk of the cancellation of his- licence
and the requisitioning of his stocks, was just as effectively subject to price
control as if he had been liable to- prosecution for a breach. of a statutory order
fixing maximum prices. But-this inconsistency was 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
soon found that the warning did not suffice to protect the agents against com eti-
tive buying. 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 10th January and the 17th
February was only about 2,200 tons. '
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-10. Barly. in. January the Bengal Government ‘ap‘pointegi a Foodgrains Pur-
chesing; Officer. His. functions, generally were to supervise and control' the
aetivities of:the buying agents and, regulate the issue of export permits from
districts from which exports were restricted. On the abandonment of the
system. of buying through. trade agents, the procurement system consisted
salely of. the Foodgraing- Purchasing Officer taking offers direct from the trade.
The embargoes. round . the buying, areas were maintained .so as to enable the
Purchasing Officer to combat competitive buying by control over exports from
these areas. The non-buying areas also continued to be protected by locally:
administered. embargoes. on exports. The pace of purchases by the Foodgrains
Purchasing Officer, was, however, too- slow. “He bought only. about 3,000 tons

between: the 18th February and the 11th March. R
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 stocks,
. and signs .of -increasing panic in Caleutta. ~On the 4th January 1948, the Pprice
of coarse rice had dropped to Rs. 11/4/- a maund. following sales by shopkeepers
who left the city after the air-raids. On the 20th January, the price had moved
up to Rs. 12/8/-, on the 8rd February to Rs. 13/2/-, on the 17th February to
Re. 18/12/-, and it reached Rs. 15 per maund on the 3rd March.

12. We have made a detailed study of the relevant trade statistics and the
information supplied by the Government of Bengal about the movement of
supplies throughout 1943 into Bengal from outside the province. as well as in
and. out of Calcutta.  We append to this report a note showing the results of
our analysis.l* These show that the net°receipts into Caleutta during January
and February 1948 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 rice. There is no .doubt
that the stocks in Calcutta at- the beginning of the year were much smalles
than in previous years, and that these were being consutned-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 eity must starve within a fortnight,
unless large supplies arrived quickly. Thus by early March the crisis. had
become acute in Calcutta. °

18. As wé have explained, it was imperative, at the beginning of 1948 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-
ernment were attempting to achieve both these objects. But they had failed.
A breakdown in the supplies for Calcutta appesred imminent. A vital decision
on policy had to be reached, and reached quickly. 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 confrolled. 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 determined by
Government. This meant seeking out stocks wherever they were held whether
by traders.or producers, and requisitioning those stocks. not sold voluntarily.
" The other .course was to allow prices to rise and lo secure sbocks by pur-
chase in the market and by imports from other. provinees, in the hope. 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 Bengal
Government carefully considered the pros and cons of both these  courses.
Risks were inherent in both. The former involved widespread and highly .orgs.-
nized coercion. Were the administrative. resources of the Government equal to

1Appendix V.
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. #he $ask?  If coercion failed, it would drive stocks even deeper underground, .
lead to disorders in the districts;, and a complete break-down in Caleutta. On
the other hand, the latter, viz., de-control, particularly if it were not. pessible 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. Distriet Officers were
«consuited on the issue of coercion. With one exception, they were of opinion
that measures which would probably involve the use of force were not practicable
-and would not produce gufficient supplies.

14. The Government of Bengal then made their choice. The decision was
taken to abrogate any vestige of price control, and it was announced publicly
on the 11th March in the following terms:— '

““No Price Control in Wholesale Rice and Paddy Markets

“To clear up misapprehensions which are still impeding the flow of paddy

-and rice into the markets, the Bengal Government declare categorically that
‘there is and will be no statutory maximum price for wholesale transactions
in paddy and rice. Both cultivators and traders are free to br.mg 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 bas declared his stock under the. _Foodgrams
Control Order will be compelled to part with it below the prevailing market
price. . .
““(ii) The Bengal Government, 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-
vinee and their most equitable distribution. ) ‘

‘‘(iil) The clear abrogation of any vestige of: price control in the primary
wholesale market does ot imply unrestricted profiteering. Government’s owp
-operations as buyer and seller coupled with the removal of the black market
:are 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 another will remain in force. :The Government itself takes 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 eontrol .of wheat prices. .Arrangements had been made for. the
shipment 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 announeement of de-control; District Officers
were directed to explain the policy to.grain dealers in their districts and inform
‘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 Officar
for 'his orders. They were further directed to explain the measures which
Government were taking to the public at large, through influential persons
4hroughout the districts.

17. The immediate effect of de-confrol was an increase in the volume of
v’s.upplies purchased bv Government. Between the 12th and the 81st March, the
#otal purchases made by the Foodgraing Purchasing Officer, diréct or through



40 . FAMINE IN BENGAL

District Ofﬁcers, exceeded 17,000 tons. Th1s was much more than what had been
purchased between the 22nd December 1942 and the 17th February 1943 under
three different systems -of procurement. The effect was, however, temporary,
and the rate of purchase subsequently slowed down. Purchases made from 1st
April to the end of August amounted to only about 18,000 tons.

18.. Prices, as had been expecbed rose sharply. The following table shows.
how the price of coarse rice rose in Calcutta from Rs. 15 on: the 8rd Malch to
Rs. 80/10/- on the 17th May :—

Date Price

per maund! -
3rd March 1943 . . . 15 0 o
17th ,, » . . . 19 6 ©
220d 5, o, e o 21 4 0
20th  ,, » . .. 722 0 O
5th April v . . . 21 3 ¢
12th ,, v N . . 20 7 O
19th ,, " P . 19 50
26th v . . . 21 0" O
3rd May - . . . 22 1 0
10th , ’s . .. 25 0 0
17th ,, " . . 30 10 ©

Prices in all the markets in Bengal were rising similarly. The following table-
gives the minimum price .per maund of rice rulling in the last week .of cach
month in five distriets:

Month Kbhulna | Burdwan | Rajshahi | Faridpur (rlglrl;%el:laéh.n-

baria)

1 2 3 4 5 6

Rs. a. p. |Rs. a. p. [|Rs. a. p. |Re. a”~ p. | Re. aep.

1943

January . . . . .110 6 01112 0|13 4 0|12 4 O 9 8

February - . . . . 112 8 0113 8 0113 8 013 2 0,12 0O
March . . . . . .11812 020 6 0|18 0 025 0 0|20 0 O
April . . . . . .22 8 0{238 8 0|20 0 024 0 0.!31 0 O
May . . . . . .13 0 0/29012 026 5 031 0 025 0 0

19. The prices mentioned in the foregoing table are the minimum ruling
prices. Actual prices were often hlgher and supplies were not always availabla
for purchase even at these high prices. The effects of the high prices were
felt throughout Bengal On the 18th of May, the Commissioner of Burdwan
Division reported: ‘‘Economic conditions approaching a crisis. Rice out of reach
of the poor. Rice should be imported if the people are not to starve”. .A
picture of the conditions developing in the Chittagong Division is given by the
report from local officers, some of which we extract below.

11th May 1943.—Price of rice rose to Rs. 48 per maund in Noakhah but
has come down again. Famine conditions prevalhng aroong certain percentage

of the population in Chlttagong district. High priees keeping people on one: .
meal. . :
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29th May 1948 -—~Many people starving in Chittagong district owmg to high:
prices.  First gruel kitchen started 4n Chitbagong.
~ 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. Scarcmy should be declared.
Gruel kitchens start working in \?oakhah
- 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 i
parts of Bengal. . ,



CHAPTER VII—SUPPLIES FROM OUTSIDE BENGAL

A.—NATURE OF THE PROBLEM

1. Bengal, always a net importer of wheat, was in the course. of the
decade preceding 194b, also becoming a net importer of rice. During _the
«closing months of 1942 and in January and February 1943, arrivals of wheat into .
Bengal were much below requirements and were causing great anxiety. . The
consumers of wheat are largely concentrated: in Greater Calcutta: whers: the
shortage of rice became acute early in March 1948. There was therefore, urgent

- need for imports of both rice and wheat. They were needed not merely for
amaking good the shortage which had arisen. What was even more important,
they were urgently needed in order to increase the stocks under the control 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 movernent
-of supplies within 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 accordance with effective market . -dermand
had become disorganized. The need for planning these movements had arisen.
The capacity of surplus 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 of supplies across
provincial and state frontiers was concerned, by the Central Government.
But their arrangerrents 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 tliey were making for solving the problem.

3. The following table shows the figures of net exports of rice from, and net

imports of rice into, different areas in India on an average of 5 years ending
1941-42 : — ' ‘

, ' Rice _
In tens of thousands of tons
Net exports Net imports

‘Origsa (and Certain Eastern States) . 18 Madras (and Travancore and Cochin) . 50
tContral Provinces (and Certain Eastern Bombay (and States). 44

States) . . . . . 18 Bihar .
Bind . o . . + 17  United Provinces
Assam . . . ‘ . . 2 Bengal
Punjab (and States) . . . . 1 Hyderabad .

Mysore « . .

" Rajputana States - .- . .
Central India States . . .
North-West Frontier Province
Delhi :

.
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The figures in this table are not complete because they take no account of
the movements by road and country-boab across provincial and state frontiers,
and they also exclude imports from Nepal and by sea through certain maritirne
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 gsurplus  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 1948-4 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
how much should be exported from each area, and how the total of the export-
able-supplies. wasto be: allocated between. deficit areas and the Defence
Bervices. Decisions on these points were not a matter of mere arithmetic,
because the outturn of crops varied:from season to season; the carry-over was
& gignificant factor moderating the effects of seasonal variations in. produetion
and this factor also varied; and lastly, the proportion of the supplies arriving
in. the markets had become  uncertain owing to abnormal. disturbances in
marketing conditions. Under these conditions it was extremely difficult - to
reach agreed. decixions. ’ ' :

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

WaEAT
In tens of thousands of tons
Net exports ; Net imports
Punjsb and:States . . . . . 68 Bengal . o . . . .25

Sind . . . .. . . 15 Bombay (and States) . . . 22

Contral India States . . . .. 10 Madras (and States) . . . 8
United Provinces. . . . .8 Rajputana.-States 8
Central Provinces . . . 2 Bihar 7
Delthi . . . . . 4
North-West Frontier Provinee. 2
Mysore 2.
Asgsam . 2
Orissa . . 1
Hyderabad 1

103 82

On. the basis of the experience of the five years‘ preceding 1942-3, the surplus
areas were able to. provide one. million tons, while the:deficit areas -requirel
820,000 tons. The demand of the Defence Services was, however, greater. for

wheat than for rice. This had risen to 300,000 tons during 1942-3 and nearly
400,000 tons in 1948-4; : _ ‘
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6. Though the production and consumption of millets in India are about
the same as those of wheat, they do not enter into the long distance irade of
India to anything like the same extent, as will be seen from the following table:—

MILLETS
In tens of thousands of tons
Net exports Y Net imports
Central India States 6 Bombay (and States) 8
~ United Provinces . . . 5 Rajputana States EEE e e 3
Sind . . . . . . . 1 Madras . . . . i 1
. Punjab (and States) 1 Delhi 1
Hyderabad 1 Bihar 1
Mysore 1
15 14

s i

It was necessary, however, that the flow of these supplies should be main-
tained and, in view of the rice shortage, increased as much as possible.

7. The determination of the quantities to- be exported from surplus -areas
and their allocation tc deficit areas and to the Defence Services was only the
first step towards a planned movemeént of supplies. ~Arrangements haq. to bs
made for these quantities to be purchased and distributed. The functions to
be undertaken by the Central Government and by the Governments of the
importing and exporting areas had to be agreed upon. The agencies to be
employed and the mode of their operation had to be settled. It was not until
these agencies were established and were in proper working order that t':he
movement of supplies could proceed according to plan. We chall now describe
the successive stages in the evolution of the system of planned movement of
supplies and the position reached by March 1943.

B.—THE EVOLUTION OF THE BASIC PLAN

8. At the end of December 1941, a Wheat Commissioner for India was
appointed, and on the 30th April 1942, the Wheat Control Order was notifiec.
In July 1942, a Civil Supplies Commissioner for rice and other commcdities
was appointed.  Before these officers could proceed to plan, their energies
were occupied in making ad hoc arrangements for meeting the immediate
pressing difficulties of deficit areas. The first scheme for centralized purchase
of foodgrains emerged in September 1942, and wag considered _at the Sixth
Price Control Conference which met in that month. The plan of action
approved by this Conference was as follows:—

‘“(i) That in order 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 Central organization should make its purchases in the surplus
provinces or states through agencies selected in consultadion with the Provin-
cial or the State Governments concerned;

‘*(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 assistance in obtaining supplies at controlled -rates: ‘

‘“(iv) That in allocating the supplies ‘available for civil distribution, the
Central organisation, in consultation with the Provineial Governments and
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Btates should give p:iority to the requirements of fair price shops, consumers’
co-operative societies, industrial areas, 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 consignees approved by the Director of Civil Supplics or
the Direcfor himself in that province or state;

““(vi) That in calculating the export quotas from the producing areas and
the import quotas for the consuming areas, the principle of ‘equalify of_ sacri-
fice’ should be borne in: mind; in other words, the consumption in each arca
.as revealed by the available data regarding normal produetion, receipts, and
-despatches, should generally be subjected to the same  percentage reduction
(subjeet 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 -of supplies.....”

9. The system thus described, it will be noticed, applied specifically to
‘wheat. The Conference also recommended the adoption of a similar scheme
for the “‘staple competitive foodgrains, namely, rice, jowar, bajra, ragi, barley,
gram, and maize’’. Bubt whereas in - the -case ‘of wheat the whole of India
was regarded as one unit, and the responsibility was laid on the Centre for
purchasing -supplics 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 inber-
. 'provineial movements of staple foodgrains other than wheat.. It was proposed
that the ‘‘primary. responsibility for distribution within each region” should be
vested in the Regional Price and Supply Board, operating ‘‘either through its
own machinery or through the machinery of the Provineial Governments subject
to the general direction of the Cenftral Government’’. It was, however, realis-
ed that it would be necessary o make purchases within one region for export
to another, and the Conference recommended that such purchases should be
made by the Central Government, or by the Provincial Government acting on
behalf of the Central Government. These Regional Prices and Supply Boards
had been constituted only shortly before; and, though they performed some
useful co-ordinsting functions, they did not in fact undertake the ‘primary
responsibility”” for inter-provineial movements within the region as visualized
at this Conference. ‘

10. On the Tth October 1942, the Government of India addressed a lstter
to the . provinces outlining a scheme of co-ordinated purchases of foodgrains in
surplus provinees in crvder to meet the requirements of the. Defence Services
and deficit provinees. 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 of India informed the Provineial
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
Provineial Director of Civil Supplies or his nominee. The Provincial Govern-
ments. were told that they should keep the Wheat Commissioner informed 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 Cotiference
meb. The first item on its agenda was ““to frame agreed estimates of the food-
grain requirements and resources of the main administrative areas  of the
country, and to draw up a programme for the utilization of such stocks as may
bé available on the lines best caleulated to meet the most essential needs of
the country; in other words to frame a quota programme for supplying the
deficit areas’. .



46 FAMINE IN BENGAL

18. When the Conference met, the winter rice crop was being sharvested
in some provinces and was still on the ground in others. The wheat crop had
only recently been sown, and mothing could yet be predicted about its outturn.
A-rough calculation of the requirements of deficit areas and the surpluses of sur-
plus aréas 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 rice, 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 state-
ments  that have ‘been made this morning’’. :

14. The reference to- the possibility of Bengal requiring imports. of rice, 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 refiected the assessment which those present at the Conlererce,
including the representatives of Bengal, made of the relative urgency of the
peed 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,
760,000 tons of rice and consumed 1-05 million tons. If it received 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 leps deficit than Bengal and had had a poor rice crop at the
end of 1942. .Bengal had experienced poor crops before and yet had imporied
relatively  small quantities. Could it not manage this time without any
imports? That was the general attitude. .

16. The case of Bengal for imports of wheat was quite clear; not so the
need for imports of rice, in a situation which was apparently so much more
serious for other deficit areas. The representatives of Bengal pressed their
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 forecast, 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.”’

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 ihe Provincial
- Governments, Divergent views were expressed, and a conclusion was not
reached on this important point. On the 2nd January 1948, the Provinecial
Governments were addressed by the Government of India on the subject.
Pending a decision as to whether the buying organization should be Central or
Provineial, the provinces were directed to prohibit, except under permit, the

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 Provineial
Governments that they had decided that purchases for export should be made
by Provincial Governments and not by a Central organization, and the Pro-
vinces were requestcd to set up procurement machinery immediately, so that

1In the light of subsequent events, the attitude of the representatives of the Government
of Bengal at ttis Conference evoked considerable public interest and has been the subject of
much misunderstanding.: OQur attention bas been drawn to the following passage occurring in &
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 Covernments.
copfident that it could manage to subsist on its own rice crop, declined o join in the collective
scheme drawn up at the December 1942 Food Conference, 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 operaticne could begin in advance of the -settlement of the (arget
rgures ‘for -surplus and “deficits. ~ No target figures were given in- this letter.
A formula for the fixation-of target figures was sent to the Provincial Govern-
ments on the 16th February. The Second Food Conference met in the third
week of February. ~Agreement was reached between the Provinces and the
Centre on the operalive 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 letter dated
the 12th March which indicated the action required on the part of local adminis-
trations ‘and stressed the urgenecy of setting up purchasing organizations. This
was followed about a month later by a letter giving preliminary figures under
thie 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 must
aim. -Karly in -May, a monthly movement plan was forwarded, showing  the
quantities fo be despatched month by month with sources and destinations.

20.-The total quantity of foodgrains which it was planned to distribute was
over 4 million tons, including 1-5 million tens 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 1sf
December 1942 and the 80th November 1943, while the corresponding period
for wheat and gram was the 1st April 1943 to the 81st March 1944. The totul
quota. allotted. to- Bengal was 350,000 tons:of rice, 224,000 tons of wheat,
200,000 tons of millels, ‘and 19,000 ‘tons of gram. The sources from which
these supplies were to be moved were as follows:

Tons
RICE— - )
Assam oy . . . . . . 63,000
Orissa . . . . . . . 37,000 .
Eastern States . . . . . . 50,000 -
K Bihar . . . . . . . . 185,000
: United Provineces. . . . . . . 15,000
350,000
WHEAT—
Punjab . . . . B 8 . 160,000
United Provinces . . . . . . 20,000
Bihar . . . I . . 24,000
Overseas . . . . . . 20,000
224,000
MILLETS-—
United Provinces . . . . . . 195,000
Punjab . . . . . . . 5,000
. - 200,000

C. Tue “Rescur’’ Prax AND FreE TrabpEr.

21. We-have described at the end of Chapter VI the emergency which arose
in Caleutta -early in March 1943, when the Government of Bengal decided on
“de-contfrol” in order to increase the flow of supplies within Bengal. The
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 Region, in order to assist the Bengal Government in checking fhe rise
in prices. ‘I'he subject was discussed at a meeting held in Calcutta on the”
10th March 1943 and subsequent days, attended by the representatives of
Bengal, Bihar, Orissa, Assam, and the Eastern States: The specific measure
of assistance which it was proposed to give to Bengal, was the supply of
6,000 tons of rice within a period of from three weeks to a month. It was
-hoped that, if this quantity were obtained in a short period, it would be possible
fo “‘break” the Ualcutta market, start supplies moving again, and cause prices
.fo fail to more reasonable levels. It was proposed that this quantity ot 60,000
tons should be obtained in equal proportions from the provinces of Orissa,
-Bihar, and Assam, and from the Fastern States. :

22. The plan failed because, with the exception of supplies from Origsa,
‘the quotas were not forthcoming. The Bihar Government maintained - thay
market conditions in Bihar had rapidly deteriorated since the beginning of
March, and that, until confidence had been restored in the province, it would
‘be impossible to mnke purchases even for their own deficit areas, let alone for
Bengal. Their fnal cenclusion was that, provided they were able to satisfy the
monthly demand of 8,000 tons for the industrial areas in their own prov'ace,
‘they would allow the export to Bengal of two tons for every one ton they were
able to supply to their own deficit areas. Iventually Bihar provided some-
thing less than 1,000 tons to the Darjeeling district in Bengal. Orissa agreed
to help and supplied about 25,000 tons. The Eastern Staites had a large
surplus but no jurchasing organization was in existence and communications
were difficult. A purchasing agency was appointed, but the quantity pro-
cured was small—less than 5,000 tons. Assam promised assistance but the
Quantity supplied at 4he time was only 2,850 tons of paddy. .

23. We have seet that the immediate effect of de-control was an improve-
ment in the flow of supplies within the province. This, together with arrivals
from Orissa, eased bhie position in Calcutta but the supplies were not sufficient
to achieve the primary object of “‘breaking’’ the Calcutta market. Prices’
kept on riging. The Provincial (Government despatched some of the stocks
which they had acquired, to deficit districts, and this effected a temporary im-
provement. The situation in Chittagong was described as easier. The arrival
of ‘larger supplies of wheat also helped, and there was a marked decline in the
-prices of wheat ana wheat-products. But the improvement was only tempo-
vary. By the end of April, stocks of rice in Calcutts were again running low,
and there 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. Mcanwhile, veports 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 Basic Plan could not help them. In a letter addressed to
the Central Government early in April 1948, the Provinecial Government, while
-expressing their grcot 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 inform the Central Government that ‘‘the attempt {o treat
the provinces of Assam, Bengal, Bihar, and Orissa as separate units for the
procurement of, and movement of trade in, rice and paddy was fast leading
‘to disaster. Tt not quickly abandoned, it will result not only in frustration
of the Government -of India’s purchase plan, starvation in deficit aress, and
disorder, but also in grave shortage of the future crop owing to interruption in.
the flow of seed supplies’’.. The Government of Bengal did not challenge the
merits of the Basic Plan in regard to wheat. The argument was that as wheat
had to be moved long distances by rail to deficit provinces, a Govern-
ment agency could candlize the trade as effectively as a privale agency.
‘But the case of rice 'in the Eastern Region, they argued, was different.
#'Obstructions “to ‘the ‘movement of paddy and paddy products, in an area so
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clogely interlinked as the north-eastern region, are fraught with the gravest
consequences.  I'hey are grave in the case of rice; they are more grave in the
case of paddy sirce vhey not only interrupt the supply of paddy to the ml“S
but also interrupt the hundreds of cross streams of paddy flowing by multi-
farious channels across the provincial boundaries frome the producing rural areas
to other rural areas where paddy can be hand milled and distributed”’. 'Tne
Bengal Government realized that the fact that events had compelled them to
impose an embargo vound the province as well as round certain distriets within
the province was inconsistent with their contention. The answer to this
apparent inconsisteney, they said, was ‘‘that the Bengal Government was try-
ing ‘to achieve <ome 1neasure of internal price and supply equilibrium before
cornpletely breaking down:these barriers; but if the desired equilibrium cannot
soon be obtained, the barriers will have to be.broken despite the risk fromn the
pent up forceg that will thus be let loose.  They are of opinion that the logic of
events will compel the Céntral Government fo -adopt the same - course. in
“respect of this region’’.

25. Towards the end of Apiil 1943, the Government of India were also
beginning to doubt whether the Basic Plan would solve the Bengal problem.
The Plan had come into operation from the middle of April and from shat
date surplus provinces were to begin deliveries in accordance with the pro-
gramme prepared by she Government of India. . But the ‘‘target’’ figures had
caused dismay among the provinces. The  Government of Bihar, which had
been -assessed to supplv 200,000 tons of rice and 50,000 tons of wheat, lost
mo time in: pointing out that Bihar was a deficit and not a surplus provines
wnd that they could not undertake the responsibility for the disastrous effects
which would, in their considered opinion, follow from the.attempt to . give
effect to the Central Government’s proposals.  Again, procurement machinery
had not been estahiished in the majority of provinces and until such machinery
was in operation deliveries according to the programme could not begin. The
emergency arrangements msade in March had failed.  Something had to be done
tc get more supplies into Bengal. :

26.-The situation was discussed during the last few days of April - in
Caleutta abt & meoting between the representatives of the Government of Indis,
and the Bengal Government. The attitude of the Government of Bengal was
that if the Government of India could not give a guarantee that the entire
supply of rice provided for in ‘the Basgic Plan would be delivered within the
next few inonths, they must press for. the immediate "abolition of the trade
barriers between the provinces of the Tastern Region, After careful considera-
tiorni - the Government of India came to the conclusion that the arrangements
for: procurement were so far behind in the-provinces of the Fastern Region, that
the supplies’ to” Béngal under the Basie Plan would not be forthcoming in
time. It was also impossible to make good the deficiency by draining other
areas; the urgent needs of Bombay, Travancore, -and Cochin had to be met
from those -areas. ~An attempt to maintain the Basic Plan in the Fastern
Region and divert to Bengal supplies of rice from outside the Fastern Fegion
was, therefore, likely Yo destroy the all-India Basic Plan :

27. Two proposals were considered. One was unrestricted free trade and
the other was a schgme described as ‘‘modified free trade’’. Both the proposals
involved the withdrawal of powers from the provincial Governments, bub
**modified free trade’’ involved the retention of powers of control and their
exercise by a single authority, the Regional Food Commissioner. Inter-provin-
cial “exports were to be rontrolled by a system of licences to, private traders,
issued on the recommendation of the importing Government, and it was con-
gemplated that those recommendations would be made on the basiy of canh
trader undertaking to bring the imports to a specific’ point for sale af thas
point. To that extent the Bengal Governmen® would be in a position *a
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control the distribution of supplies. It was also the intention that the licences
granted in any month should conform to the figures of the Bagic' Plan as
vegards the quantity to be moved into Bengal. By this means’ the arrange-
-nents already mads for railway movements would be maintained and the
accuracy of the Basic Plam figures would be given a reasonable test. -1t was
argued that the system, being under full Central control, could if necessary
ve developed into complete free-trade, or, it the necessary organization m
the provinces could be rapidly established on an efficient basis, reversion to
the Basic Plan cculd follow. In a letter dated the 6th.May the Government
of India communicated to the Provincial Governments of the Rastern Legion
their decision to introduce ‘‘modified free trade’’ on this basis, and fixed the
20th May at Caleuita for consultations on administrative and . operational
aetails, It was also explained that the gravity of the emergency had made it
impossible to consult the Provineial Governments concerned.

28. This scheme never came into effect. During the further  discussioms .
between the representatives of the Government of India and the Bengal ov:
ernment, the Provineial Government maintained- their preference for unrestricted
free trade. - At the meeting held on the 10th May with the representatives of
other Provinces of the Hastern Region the two schemes -were discussed.
Opinion was not unanimous. The Assam representative preferred ““modified
free trade’* while the Orissa representative preferred complete free trade on
the assumption that it would enable Orissa to obtain supplies from the ad-
joining States. The Bihar representative considered both equally objectionabie.
He pointed out ‘‘that a probable result of free trade would be that the scramble
for supplies by Bengal buyers, with the resulting movement of enormous stocks
from Bihar to Bengal, would make it impossible for the Bihar Government to
guarantee food for its own labouring - population at a reasonable price’.
The Government of India decided that some form of free trade was essential,
and in view of 4he 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 allow of the provinees being consulted. The representatives
of the provinees who attended the conference on the 10th May, had no oppor-
tunity of consulting their Governments as regards the relative merits of un-
réstricted free trade and modified free trade.

29. The introduction of free trade led immediately to the invasion of . the
provinces of Bihsr, Orissa, and Assam by a large army of purchasers from
Bengal; in fact, it began a week before. The Bihar Government have described
the position as follows:— :

“The new policy resulted in large scale incursion of speculators, agents of
big business, noardcrs and small buyers from Bengal into all the markets......
Prices flared up almoest iminediately. Merchants, who had previously gold their
stocks to Government tried to evade delivery by any means in their power because
they received higher offers from Bengal buyers. The Bengal merchants or
their agents went into the interior villages and.offered fantastic prices, =s a
vesult of which the arrvivals of supplies in local markets were extremely poor.
Prices fluctuated almost from hour to hovr due to wild speculation, and ownes-
ship of goods. passed through various hands before they actually moved’’.

But it was not only private dealers who were buying. The Provineial Gov-
ernments were also in the market.. The Bengal Government through their agent
were. making extensive purchases. Directly free trade wag eslablizhed, the
Government of Bihar ordered their Trade Adviser and District Officers to buy all
available foodgrains; stocks 'in the mills were also bought or requisitioned. -
Purchases, however, had ceased by the end of June, as by that 4ime
prices in Bihar were above the maximum limits laid down by the Provineial
fiovernment.  The Government of Orissa improvised purchasing agencies in
every district. In addition they obtained sfocks by the rigorous enforcement
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of the Foodgrains Centrol Order. Merchants from outside Orissa who, withoub
obtaining licenees {rom the Orissa Government, had made ~purchases -~ were
prosecuted and thcir sbocks requisitioned. - By these means and by active pur-
ehases in the jocal inarkets the Orissa Government were able within a fort--
night to acquire several thousand tons of rice at reasonable prices.

Tn Bihar, the food situation deteriorated rapidly on the introduction of free
trade, and in order to prevent widespread distress and panic, the Provincial
Government opensd departmental shops for the supply of foodgrains at conces-
sional rates to low-paid Government servants and the essential services, and’
“poor’’ shops for relief to the poorer sections of the community. The Gov-
erpment of Orissa have described the effect of free trade as follows:—"‘It was
undoubtedly the greatest factor in ecausing high prices, hLoarding, and the un-
availability of foodgrains to consumers in the latter part of 1943, .. . It caused
the disappearance of rice from the local markets and led to gerious mal-distri-
bution 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. DBengal 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 subjeet to many
forms. of obstruction in both the provinces. Tt was asserted that in Orissa
stocks had been reguisitioned in order to vrevent them leaving the province.
The Bengal Governwent joined in these complaints and asserted. that other
Provineial (Governments were doing their best to prevent rice . leaving their
provinces. In short, the allegations were that free trade was not being allowed
to: operate:. These did nobt go unchallenged.. The Bihar Government m, a
jetter to the Central Government dated the 4th June 1943, denied emphatically
that they had placed any obstruction whatsoever in the wayv. of free trade; nor

~were they aware of any obstruction on the part of their officers. They added
that should any specific 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 Goverument of India to ‘“4bhs probability of such
charges heing made by merchants and speculators from outside the provinee
who, in collusion with the sellers whose stocks had already been bought by
the Provincial Government’s purchasing organization, are anxious to get control
of such stocks by anv.means’””, The Orissa Government maintained that the
requisitioning undertaken in the province was confined” to stocks bought - by
unlicensed dealers. Fortunately the dispute between the Government of Benoal

and the Orissa Government in regard to- requisitioning was settled amicably in
September 1943. B

D.-——RESTORATION OF THE BASIC PLAN

81. The free trade policy succeeded in procuring some supplies for Bengal.
This apparent initial success and the continued slowness of deliveries under
the Rasgic Plan to other deficit areas, which was causing concern, led the
Government of India to a further change of policy.  They decided to introduce
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 without
consultation with the provinces and stabes, aroused immediately s storm
of protest from the deficit as well as from the surplus areas. TIn view of
the streneth and unanimity of the opposition the Government. of Tndia postprnad
the infroduction of free #rade in other parts of Tndia and called %he
Third All-Indja Food Conference. That conference met on the Tih JFul-,
emphatically rejecled free trade, and recommended that the Basic Plan should
be continued with such adjustments of quotas as might be necessary. Tha
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Government of India 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-
seb up, consisting of non-officials, and officials representing the Central Govern-
ment as well as Provincial and State Governments. The recommendations
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 principles 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.

82. Free trade in the KEastern Region continued a little longer. On. the-
9th July 1948, 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 supplies to
Bengal had begun to move in accordance with the programmie laid down in the
revised Basic Plan. On the 15th July these instructions were modified nnd it was
1aid down that first, free trade contracts for export from one province to another-
would be valid provided the date of such contracts 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 3lst
July, would be valid unless approved by the appropriate authority in the
province in which the purchase had been made. The Government of 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 Region
with effect from the 9th July, although the allotments under the revised Basic
Plan had not begun to move. '

33. Although, as a result of an agreement with the Bihar Government in
regard to the movement of foodgraing contracted for export during the free trade
period, the embargo round Bihar was re-imposed with effect from the 8lst July
1943, formal orders restoring to the Governments of Assam, Bengal, Bihar, amd
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 that
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. 1In
restoring ' the powers under the Defence of Indis Rules to the Provincial Gov-
ernments the Government of India laid it down that valid contracts for export
from one unit to another made under free trade conditions should be fully
honoured, with no Attempt to avoid them in any way, and that the movement
of foodgrains in the fulfilment of these contracts should not be hampered.

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

(iy It has been estimated that during the free trade period 91,000 tons of
foodgrains moved into Bengal from other paris of the astern Region. Of these
88,000 tons represented despatches out of purchases made by the Government
of Bengal through their agent. ‘ '

(i) The effect on prices in Bengal was negligible. The price of coarse rice
in Calcutta had risen from Rs. 21/1/- per maund on 8rd May 1943 to Rs. 30/106/-
per maund on the 17th of that month—the day before the introduction
of free trade. A considerable”drop in' prices on the first day of free trade was
reported bub it proved to be momentary. The following table shows that, apart |
from a slight drop in the week immediately after the introduction of free %rade,
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the price continued to remain above Rs. 30 a maund throughout the free trade
period ;- -

Date : Price

’ Rs. A. P,

24th May 1943 . . . . . 20 2 0
3Ist W s . . . . . 306 0
7th June 1943 N . . . . 31 8 O
14th ,, e e e . . 31100
21st 4 . ,, A . . 3100
28th ,; . . . i’ . . 31 0 0
7th July 1943 . . . . . . 30 8 0
idth ,, . ,, . . s S . 86 80
21st ,, v . . . .. 30 11 0
28th ,, . . R . 31 3. ¢
2nd August 1943 . . . . . 31 b O

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

(i) While prices in Bengal did not fall, prices in the other provinces of e
Bastern 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
2 maund. :

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

7.-35. The Third All-Indis Food Conference had recommended that the Basic
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
July 1948. The original  Plan provided for the delivery = of the following
quantities of rice to Bengal between July 1948 and November 1943:—

Tons

July . . . . N 43,300

. August - . . . . . 43,200
‘September . . - . . 39,300

‘Oetober . . . . . 44,200
November . . . . 46,960 -

Total . 216,900

In place of this total of 216,900 tons, the revised Basic Plan gave Bengal
45,000 tons of rice. In addition, Bengal was given 840,000 tons of wheat and
- wheat products, 46,000 tons of 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. '

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

(a) The total quantity of rice despafched 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
fons, from the Punjab 89,000 tons, from the Hastern States 82,000 tons, from
Sind 24,000 tons, from the Central Provinces 17,000 tons, from Assam 12,000
Fons, and the balance was made up of smaller quantities from other areas.
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(b) The Bengal Government have told us that the despatches during 1948
from outside Bengal according to railway receipts held by them amounted te
177,000 tons. This includes purchases made during the iree trade period- by
their agent but does *not, of course, include arrivals in Bengal on private
account. o

(¢) According to ‘‘trade’ statistics the total arrivals of rice in Bengal during
1943, exclusive of rice in transit through Bengal, amounted: to 264,000 fons.®
The net arrivals during each of the four quarters of the year are shown sepa-
rately in the table. below. ’ ‘ ‘ ‘ '

(In thousands of tons)

1st quarter - . . . . . . 17
2nd . . 3
3rd s o R . . . . 69

O 11

Total . 264 ’

87. (i) The total qumntity of wheat and wheat products - despatched to
Bengal during the year 1948 amounted to 873,000 tons,.of which. 222,000-4ons
were sent from the Punjab, 35,000 tons from the United Provirees, 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 889,000 tons,
thus— : ‘ ‘

(In thousands of tong)

I1st quarter . . - . . - 26
" 2nd L e . . .- 38
3rd » . . . . . . 99
4th 5, . . . .. .17

Total .. 339

(iii) In addition to wheat, about 55,000 tons of millets were received from
other provinces during the year. The greater part came from the United
Provinces.

i Pigures compiled by the Department of Commercial Intelligence and Statistics,
The amount of net arrivals is smaller than that mentioned in Sub-para. (a). The difference i
presumably due to goods in transit. ' -



CHAPTER VIII—SUPPLY AND DISTRIBUTION IN BENGAL

A.—THE ‘“‘“POOD DRIVE"

1. 'We bhave secn that on the 11th March, the Government of Bengal, having
decided on- de-control, made a public announcement declaring ‘that there
is and will be no statutory maximum price fer wholesale transactions in paddy
and rice.” Both cultivators and traders are iree 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 markeg
price”’. It is -clear that if the cultivator or the trader were free to bring hig
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
any appreciable 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 the
removal of the blackmarket are, in their opinion, most likely fo be successful
in moderating prices at a reasonable level; but to prevent buying at reckless
prices by wealthy areas, the embargoes prohibiting the movement of paddy and
rice from. one grea in the province to another will remain in force.”” Again, -
early in April, Digtrict Officers were instructed to impress upon stocknoiders,
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 & scale to reduce prices to a -reascnable level. The first
major attempt to “‘break’” the Calcutta market by imports from other provinces
had also failed.  “Prices had risen; the price of rice was higher than what the
poorér sections of  the population - could afford o pay and they were
beginning to starve. :

2. This wag the situgtion when, at the end of April and early in IMay, the
representatives of the (Government. of India and the Government of Bengal
conferred in Caleutta and the decision was taken to introduce free trade in
the Tastern  Region, Anocther decision taken during these consultationg was
to launch a propaganda. drive.for the purpose of convincing the people thab
the supply position did not justify the high prices prevailing. Tt 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 objects  were nob
achieved, and the propaganda failed.

: 8. In the firsti week of June, 1943 the Government of Bengal launched a
province-wide “‘food drive’’ the objects of which were defined as follows:—

“To ascertain the actual statistical position, to locate hoards, to stimulate
the flow of grain from agriculturists to the markets, and to organise distribu-
tion of local surpluses as loans or by sales to those who were in need of food-
graing.”’ :

55
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In March 1948 something of a similar nature had been considered as an
alternative' to de-control. It was not undertaken at the time, partly because
it was believed that rural opinion would have regarded it essentially ag an
operation to drive food out of the rural areas into Caleutta and the towns, at
a time when there was strong and in many cases violent opposition to the
movement of grain from local areas. In June it was considered 'that conditions
were more propitious because of the introduction of free trade In the.Eastern
Region. The feeling of isolation had lessened, Calcutta was in a position to
draw on external markets, and a large aus crop was on the.ground. Tthe
problem in the villages was the effective distribution. of local resources, and for
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
Caleutta and the municipalities. of Howrah and - Bally,  was . divided —into
units = consisting  of two wunions in the case of rural areas and a ‘municipal
ward ot block comprising 8,500 or 4,000 houses in ‘the ‘case of urban-areas.
Each unit was further sub-divided' into sub-units eonsisting of a village or a
group of villages. In urban areas a - sub-unit consisted approximately of 100
houses. Hach unit was pub 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 concerned.
Under the supervision of the squad in charge, the committes of each sub-unit was
made responsible for undertaking a systematic' house -to house inquiry. to
discover the quantities of rice, paddy, and other foodgrains held by each family,
ag well as the requirements of that family, according to a prescribed scale,
for the period from the 16th June to the 81st December 1948. The intention
wasg that a complete balance sheet for each sub-unit should be prepared showing -
the food stocks in hand, the amounts likely to be received from the aus
harvest, the actual requirements of each family, and the balance avail-
able on the 16th June. The committees were then to use their influence fo
prevail upon persons holding surplus stocks to sell or lend, directly or through
the committee, to those who either had nothing or did not have enough.

4. It was also Jaid down that the stocks of traders who had not taken
out licences under the Foodgraing Control Order, or who had not declared, or
had mis-declared, their stocks were to be requisitioned. Further, traders 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, their licences
would be cancelled, and their stocks requisitioned. Again, 25 per cent
of all stocks in excess of 800 maunds found with any individual owner, whether
a trader or agriculturist, was to be requisitioned. Further, District Officers 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 28,000 tons of rice and 18,000 tons
of paddy. ' , :

5. The Government of Bengal have informed us that the real value of the
drive was that it succeeded in securing a considerable dissemination 6f local
resources, in demonstrating that the sum total of all stocks: that could be
traced was insufficient to keep the provinece going without large seale.help from
other parts of India and in putting the administration into touch with village
committees. It was hoped that this contact would enable 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 nearly 10 million families consisting of 56 million
members. -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
Goverriment 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 aus 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 that -
the stocks which were under-stated or concealed were larger than 25 per cent.
«of the ascertained stocks; but unless they were considerably larger than the
~ascertained stocks it is evident that there must have been some deficiency.
We are inclined therefore to regard the results of the food drive as consistent

;{qgggrally with the opinion we have formed about ‘the supply position during

7. A feature of the drive which evoked considerable criticism at the  time
was the exclusion of Caleutta and Howrah.  The substance of the ecriticism
was that, as ample warning had of necessity to be given of the drive, large
stocks were transferred to Calcutta from the districts and that the Government
bhad thereby played into the hands of, and extended protection to, big hoarders
and profiteers. The Bengal Government have explained that the exclusion -of
Calcutta and Howrah wag due. to the fact that the administrative  resources
of the province were  inadequate to cope with simultaneous operabions in = the
districts as well as in Caleutta and Howrah. The suggestion that large stocks
were removed from the districts to Caleutta is not supported by the record
of quantities of rice which arrived in Caleutta by rail or river steamer from-
Bengal districts during the months March to July, 1943. The figures are a8
follows :—

MoxNTH . Toxs

" March . . . . . . 13,383

April . . . . . . 13,824

. May . . . . . . 14,27
June . - . . . . 13,483

. July . . . . . . 7,914

These figures do not, of course, include impbr‘os into Calcutta by country
boat but i view of the difficulties which were experienced in boat fransport,
it is hardly. likely that large quantities were despatehed in that way.

8. In the first week of July it was decided that a food drive in Calcuita
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 rmore
i6 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 Conftrol - Order. It was no part of thig plan to
stimulate distribution. TFor the purpose of = the " census, 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 and
traders with stocks between 200 and 2,000 maunds; (iii) all others, including
house-holders, small vetailers; and shops, with stocks generally expected to
be wunder 200 maunds. In the case of the third category, the census was
carried out through the agency of a staff of about 2,000, recruited partly from
non-officials and partly from officers drawn from Government Departments.
Enquiries in respect of the second category were made by the local police,
and in the case of the first by the intelligence staff of the Civil Sunplies
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Department. The result of the census showed that the total stocks held im
Calcutta and Howrah were :— '

B Toxs
Rice ] R . . 30;226
Paddy . . . L : 2,980
Wheat . . . .o . UBBTS

| Dhal e 18,650 ,
With regard to this result the Bengal Government stated that “‘as anticipated,

there was no large-scale hoarding by consumers and that the stocks held by

traders are in close accord with the figures they had declared”. : :

B. RESTORATION OF CONTROLS AND THE PROCUREMENT OF THE AUS CROP.

9. On the 11th March 1948, the crisis had developed so far 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 areas in the
country, had been following from about the middle of 1942. De-control, within
Bengal, failed to resolve the crisis and this led to free trade in the Eastern
Region. Thlg was another step away from control.  Free trade also did not
resolve the crisis in Bengal and caused prices to rise steeply over wider areas.
Finally, the original policy was restored, and the country as a whole moved
g;orward to the system of controlled supply and distribution which is funetion-
ing today. :

10. In Bengal the food drive in June, providing us it did for the requisi-
tioning of stocks in excess of 800 maunds, was the first step towards the
reversal of the policy of de-control. The next step was taken in August. In
that month the Bengal Government announced their decision to fix statutory
maximum prices for rice and paddy on a descending scale. The rates fixed
were Rs. 80 a maund for rice and Rs. 15 a maund for paddy between the
28th August and 9th September; Rs. 24 a maund for rice and Rs. 12/8/- a
maund for paddy between the 10th September and 20th September; and Rs. 20
a maund for rice and Rs. 10 a maund for paddy with effect from the 25th
September ‘onwards.! At the same time, the Government announced their
decision to buy all rice and paddy offered to them by agriculburists or traders
at local market rates or at the statutory maximum prices, whichever wére
lower. In addition Government decided to embark on active purchasing
operations with a view to proecuring as much as pessible of the stocks coming
on the market: For this purpose nine purchasing agents were selected from
among the rice traders in Calcufta and each agent was allotted one or more
of the 20 districts selected for the purchase operations. Fxports were per-
mitted from six of these districts, purchases in the remaining 14 districts
being reserved principally for the relief of deficit pockets within those districts.
The aim was to purchase about 213,000 tons in the six surplus districts, and
to export 174,000 tons cut of this dmount to deficit districts.

11. The scheme was not a success, the total amount procured being only.
23,900 tons of rice and about 38,600 tons of paddy. Prices did not come down
appreciably and black-markets prevailed. The Government of Bengal attributed
the failure principally to three causes. ‘The most serious 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 was the unexpected delay of about a week in putting the scheme into
operation, at a time when every day counted, pending the conclusion of financial
arrangements with the Imperial Bank. This meant that the agents who should

.. The generous margin between the price of paddy and rice was intended. to put a . pre-
mium on rice. Awus 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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b}ave been operating in the districts on the 28th August when the statutory price
first came into force, did not reack the disiricts till the 8th of September, that
1s, only two days before the drop in the statutory price of rice from Rs. 80 to
Hs. 24 a maund, and of paddy from Rs. 15 to Rs. 12/8/- a maund. Large quanti-
ties of vice and paddy changed hands during the interval preceding this fall in
price and Government’s agents could only collect a fraction of the crop which
had already been sold. Finally, there were delays in the distriets in keeping
the ‘agents supplied with funds. ’
\ C. DisTRIBUTION OF SUPPLIES

12, In Section € of Chapter V we described the growth of the arrangements:
in-CGreater Caleutta for the distribution of supplies through private employers’
shops to & large section of the population ab subsidized- rates, and- how similar
arrangements had been made by the Central and Provinecial ‘Governments, Rail~
ways, etc. We also referred to the emergence of “‘controlled shops’ -through
which suppliés 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 increased to 100. - Harly in January 1948, after the air
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 classeg of
shops were under an obligabion 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 12
supervising these shops and controlling the queues, which grew longer and
Tonger, and towards the end of June 1943 if was decided that all articles, the
supply of which was under Government control, should be distributed through:
centres directly controlled by Government, and not through private shops. This
decision, however, did not come into effect as progress in opening these centres
was slow, and by the beginning of September only 25 had been started.

i8. The retail price of rice sold from controlled shops was originally fixed:
at’6 annas per seer but was raised to'8 annas towards the end of August 1943.
As regards supplies of rice for distribution through employers’ shops, in April
1943 the price charged {o the employer was fixed ab Bs. 20 a maund. . After
the introduction of free trade, the price charged wasg the price at which the
Government agent was buying in the Calcutta market. This was again changed
in August, when statutory maximum prices were fixed, in:relation to the stabu-
tory maximurn wholesale price in force on the day of transfer. As regards.
wheat, the procedure was different. . Wheat was sold outright to the mills which-
were under an obligation mot to dispose of flour and afta except to persons
approved by Government. The prices at which the mills sold their products:
were fixed on the basis of the price charged bv Government for the wheat, and
retail prices were debermined with reference to the ex-mill prices:

14. During 1948 the population of Caleutta drew . its supplies from’ three
categories of shops, first: the ordinary retail shops, secondly, the ‘“‘controlled’
shops’’, including in this category the shops in the ‘‘approved - markets’
and Government distribution centres, and thirdly, the shops maintained by
the employers of those large sections of the population of Greater. Calcutta:
whichk came to be known as the ‘‘essential services and industrial priorities’”,
or for short, ‘‘the priority classes’’. The ordinary shopkeepers purchased their
‘supplies in the open market and sold their stocks at the market prices pre-
vailing from time to time. They were uncontrolled and received no supplies:

1 One Seer—2-06 1b. g
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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 from Government. Governmend -
.obtained their supplies partly.by purchases within the province, partly from
-outside Bengal under the Rescue and Basic Plan arrangements and through
their purchasing agent during the free trade period, and to & small extent
tby purchases from the trade in Calcutta. A certain amount was also obtained
'by requisitioning. The supplies which passed through the hands of Govern-
‘ment in Calcutta were distributed in three ways: by despatches to deficit
districts, by deliveries to controlled shops, and by issue to employers’ organiza-
‘tions.

15. There is no reliable information about the quantities of:  rice and
paddy held in stock in Calcutta st the beginning of  the year 1943.
"The Foodgraing Control Order had been brought into force on the 15th Decein-
‘ber 1942, but it was not efficiently enforced. We know, however, from the .
gtatistics of rail-borne and sea-borne trade that the net imports into the Cal-
cutta Trade Block were 304,000 tons during 1941, and only-115,000 tons during
1942, - The area served by supplies received into the Calcutta Trade Block
does not correspond exactly with the area of Greater Calcutta which is- now
under rationing. It is not, therefore, possible to estimate . accurately. -the
annual rice requirements of the area served by the imports into the Caleutta
"Trade Block, but it may be safely assumed that they are between: 200,000 and
250,000 tons.  On this assumption the net imports into the Caleutta Trade Block
during 1942 were much below actual vequirements. The stocks held on the
1st January 1943 must therefore have been considerably 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 1948 :—

(Thousands of tons)

Net retention

Net imports | Imports Export to in the ,
Period from outside | from Bengal Bengal Caleutta

Bengal districts districts Trade

Block
‘18t quarter . . . . . ’ 7 32 7 32
2nd  ,, . . . . . 51 47 9 89
B3rd . . . . . 52 22 13 61
4th o, . ..., 86 A 15 92
196 122 44 274

The figures for the first quarter clearly indicate the severity of the crisis’
through which Calcutta was passing during the first three months of 1943.
Net arrivals during the two months of January and February amounted . in
all only to about 14,000 tons and those for the whole quarter were equivalent
only to about six weeks’ supply.  During this period stocks were being con-
sumed and not replaced. Hence the pressure on the supply position which
led to the decision to de-control prices of rice early in March. TIn 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, and th@® introduction of free trade in the Fastern Recion. During
the third quarter, supplies decreased in comparison with the previous quarter;
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. this was due to smallep supplies “from the districts of Bengal. The increase:
in the last quarter is sccounted for by the larger supplies reaching Bengal
under the Basic Plan.

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

(Thousands of tons}

st 2nd 3rd 4th
quarter dquarter quarter quarter
Arrivals on Government account . 23 50 ?;g‘w 87
Despatches to the districts? = | . 2 15 19 28
Deliveries . to. employers’ organiza- :
tions and for essential services = . : 17 36 18 20
Deliveries to controlled sﬁops and
approved markets . . . 7 18 14 11
Total despatches and deliveries . ~-—26 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 sither requisitioned or purchased. It was 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:
consigniments of rice direct from other provineces, .and Distriet Officers supple-
mented  their resources by -local purchases and requisitioning. It will  be
recalled that 41,000 tons of rice and paddy were obtained by requisitioning
during the ‘food drive’, We calculate that about 60,000 to 70,000 tons of rice
were veceived in the districts direct from other provinces but we do not know
what proportion of this quantity was received on Government account.  The:
stocks ‘which passed through the hands of the District Officets were used to
meet the requirements of the egsential services, and for distribution to the
general public. Distribution to the general public was done partly by wholesale
and retail dealers who sold at prices fixed by Government, and partly through
cheap grain shops, of which a large number was opened for the sale of grain
at-subsidized rates to the publie:

19. 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 vear; the quantity of rice received was more than fwice
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, considerable quantities of millets
were despatched to Caleutta. The arrivals of these supplies found the Bengal
Government completely unprepared as regards the supervisory staff, transport
vehicles, and sforage accommodation necessary for the receptiop of the grain
and its despatch to places where it was needed. Towards the end of the year,
grain was stocked in the open, covered by tarpaulins, in the Royal Botanical
Gardens owing to lack of more satisfactory arrangements. In some distriets
there was s similar- failure in organization. A rnumber of witnesses referred
%o stocks of aus paddy which lay for a long time undistributed in Jessore. The

1These figures are not comrparable with the figures under column 4 of the statement i
para. 17 akove, for. reasons mentioned in paragraph 13 of Apperdix V.
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Bengal Government have provided us with accounts of the storage of grain in
the Royal Dotanical Gardens and Jessore, of which resumés wili- be found in
annexures I and II1 respectively to Appendix V. IExtracts from a report ot
the Bengal Government regarding storage and distribution generally, are given
in Annexure I to Appendix V. ln & later section of the report, we have our-
-selves commented critically on storage and {ransport arrangements during the
famine. o S

D, TEs ARMY COMES TO THE AID OF THE CIVIL AUTHORITIES -~

20. The general course of the famine and the .mortality rate have been
sdeseribed in other sections of our report. During the months August to October,
the number of deaths was 100 per cent. or more in excess of the average.
Numgrous deaths from starvation occurred and epidernic’ diseases were widely
prevalent. Famine victims left their villages in thousands and wandercd iio
towns and cities, particularly into Calcutta. IRelief measures failed to supply
and distribute food and prevent starvation, and the médical and-public-health
-situation was out of hand. .

His Bxcellency the Viceroy, Lord Wavell, visited “Bengal ~at the end of
«Dctober 1948, when the famine was at its height, and as a result of his visit,
mmilitary assistance was given to-the civil authorities in Bengal. The help pro-
vided by the Army was in three forms: first, officers ~were loancd to nssist
ithe headquarters staff of the Department of Civil-Supplies in organizing and
«controlling the movement of foodstuffs from Caleutta to  disbribution points
within the provinee; secondly, troops were allotted to assist the civil authovities'
in moving and distributing supplies in the distriets; thirdly, military medical
officers were seconded to organize medical and public health relief, and military
‘hospital units and mobile medical units were placed at the disposal of the pro-
vince and located where the need was greatest. The co-operation of the Army
‘in medical and public health work will be described in Part IT.

21. Advance parties of the troops reached the famine areas by 11th Novem-
‘Ber and the main bodies-—their strength amounted to several thousands—arviv-
ed between the 19th and 27th of that month. The arrival of the troops cffected
an immediate improvement. By the third week of November, 8,000 tons hmd
‘been distributed with military assistance and by the middle of December, 24,000
tons had been handled by the troops. The main tasks on which the military
units were employed were the provision of motor transport vehicles for the
«carriage of bulk supplies to district distribution centres and the transport of
supplies from those centres to the villages, the loading and unloading of fnod-
stuffs at transhipment and distribution points, the provision of personnel
to assist the civil authorities at distribution points, the escort of convovs,
and the guarding of dumps of foodstuffs. One of the first tasks under-
taken by the Army on arrival was to assist the civil authorities in Caleutta in
the distribution of food. The troops willingly turned themselves into temporary
coolies for the loading and unloading of thousands of maunds of rice. Militar}/y
guards and escorts were placed on traing and river steamers in order to help the
Director of Movements in ascertaining wheré delays and “‘bottlenecks” were
oceurring. In districts best served by water-ways, travelling shops were placed
ot boats, and eupplies thus taken to villages situated far from the usual routes:
Unarmed patrols were also organized to visit distant villages and to report unon
their economic condifion, so that adequate measures could be taken #o mest
their requirements. The extent of the work carried out by the military wunits
can he gavged by the fact that the total auantitv of foodgrains handled between
the arrival of the troops in November 1943 and their withdrawal in March—

‘April 1944 amounted o over 70 0NN Fons and. the mileage covered by motor

Fransport to 836,000 miies.
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22. The Army also carried out demonstrations with the object of popularising
alternative foods to rice. Small parties of troops were 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 bajra as a
food. The Royal Engineers improved communications for motor fransport by
the construction of pile bridges, the reconstruction of ferries, the improvement
«of river crossings, and the strengthening of existing bridges and culverts. Again,
salvage operations were undertaken for the recovery and repair of boats col-
lected ‘at reception centres under the Denial Scheme of 1942 Over 2,000
Loafs were re-conditioned and made available for the distribution of foodgrains.
‘With the onset of the cold weather many among the poorer sections of the
‘population were in-dire need of blankets and warm clothing. =~ This was also a
matter in which the Army rendered groat assistance. By the middle of Decem-
‘ber 800 tong-of ‘warm clothing had been despatched to the worst affected areas.
‘Qub of this total, 100 tons were flown to Fast -Bengal by the United States
‘Army Air Force. :

BE. CanourTa RATIONING

23. From the description we have given of the arrangements in force for
the distribution of supplies in Calcutta, it will be obvious that: the city was
mnot  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 successful. The
_ provision of supplies’ by Government fto employers’ organizations and by the

latter to. individual concerns was regulated in the manner which we now proceed
to” describe. ' :

24. Tn the earlier stages of the Bengal Chamber . of - Commerce Foodstuils
‘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 1948, when, because of the increasging difficulty
in obtaining supplies, a greater degree of uniformity was brought about. The
arrangement finally adopted was to supply .employers’ grain shops with 5 szers
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 the supply was assessed at the rate of 7 seers per week per
employee.  This. was considered necessary as the employers concerned were
bound by an arrangement: whereby each émployee 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 industrial
peace, to reduce this below 7 séers except under conditions of extreme neces-
gity. A further :factor “which justified the additional quantity was that the
concerns which wére supplied st the rate ©f 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 ‘atteq 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 ration.
‘There were also many occasions when, owing to the shortage of atte and rice,
reduced issues had to be made by the Chamber to the participating emplovers’

shops, and by the latter to their employees with consequent discontent and.
hardship.

. 25. During 1943 the total of all foodstuffs, excluding purchases by the indi-
vidual firms, handled by the Chamber amounted to about 129.000 tons at a
cost of approximately Re, 7 erores.  Out of this, rice amounted %o about 55,000
tons and wheat and wheat products to apnroximately 47.000 tons. Of the
total of B5.000 fons of rice, voughlv one half was purchased from the Food-
grains- Purchasing Officer of the Bengal Government, and the other half in the
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open market. From January to -May 1943 the total stocks of rice held by the

Charober and the employers’ organizations connected with the Chamber exceed-

ed two weeks’ supply only once and that was in the month of March. During

the remainder of the year, the stocks were at a higher level but they never-
exceeded more than six weeks’ supply.

26. We have described in some detail the Bengal Chamber of Commerce
Bcheme because it catered for the largest number of employees. But as we
pointed out in paragraph 20 of Chapter V, similar arrangements were in opera--
tion for the benefit of employees of other Chambers of Commerce, the Central
and Provincial Governments, Railways, etc. - While the ration seales adopted
by the priority employers varied and were in some cases on the high side, the
actual supplies from Government stocks were insufficient to illow them ‘to.
implement the adopted scales. The scale adopted by the Directorate  of:
Civil Supplies was 3% seers of grain a week for euch adult employee, and

the objective was to make supplies .at this level.available-on- the:one hand--

ta the priority employers for their employees, and on the other -to controlled
shops and approved markets for the vest of -vhe population. L

27. We shall explain later in the report our view that, if effective prepara-

tiong had been made in 1948 for the introduction of rationing in -Caleutta,. the -

ctisis would not have begun as early as ib did, nor would it then have developed:
as guickly as it did. The fatlure to introduce rationing at any time durng
1943 added greatly -to the difficulties encountered by the Government -in.
coping with the emergency throughout that year. We now proceed to give
an account of the endeavours to introduce rationing during 1943.

28. In October 1942 the = Central  Government addressed a. letter to-
Provincial Governments and asked them to examine the practicability of work-
ing a system of individual rationing in respect ol rice. By the beginning of
the year.1943, however, the general food position had deteriorated and the
need for rationing of all important foodgrains (not only rice) in the larger cities.
and towns was becoming more and more obvious. The Government of India;
thereupon again addressed the Provincial Governments advising them to pre-
pare for the rationing of all the main foodgrains in iraportant urban arveas.  At.
that time, although inost of the provinces were exarmining the matter, little:
actual progress had been made except in Bombay, where, in view of the prd-
earious position of the food supply for Bombay city and other towns, the Gov--
ernment had already taken preparatory steps towards the introduction of urban
rationing.  Full rationing was introduced in Bombay city early in May 1943.

29. At the beginning of February 1943, the Government of Bengal placed
an officer on special duty to prepare a scheme for the organization of food and:
fuel distribution in Caleutta and its adjoining industrial area. The draft scheme,
the report on which wag completed by the middle of Mareh, provided for the
full rationing in Calcutte and the surrounding industrial area, of  foodgrains,
pulses, sugar, kerosene oil, salt, and mustard oil, on the basis of ration cards.
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 FEstablishments Food and Fuel Inguiry Order,
were passed. The Controller and the Food Execubive Officers were -appointed:
and the enumeration of messing units was completed by the end of May.

80. At this stage further administrative preparations were-interrupted by a-,

change of plan. The scheme under preparation provided :for over-all rationing
irrespective of incoms. Towards the end of June, however, it was decided in
regard to rice to adopt what may be described as a low income preferential
scheme. Under this scheme, instead of over-all rationing, the rice ration was
limited to the supply of one seer of rice per head per week ab subsidized rates:

.
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to persons with an income ‘of Rs. 20 or less a mouth. We have been informed
that the reason for this change was that the Government were not in a position
to ensure that supplies for over-all rationing would be available. Af{ 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 August. 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 rationing of Greater Caleutta on the basis of ration
eards for individuals as opposed to messing unibs. It was not, however, until
the 31st January 1944, that rationing came into force in the eity of Caleutta 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 the insistence of the Bengal Govern-
ment on the exclusion of the ordinary retail trader from the distribution arrange- -
ments. On the 21st December 1948, the Governmenl of India directed the
Bengal Government, under Section 126-A of the Government of India Aet,
that the nuraber of refail shops' under the direct control and management of
the Provineial Government should be not more than 450, and thaf 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 not later than the 81st January 1944 at least 1.000 refail centres
for the distribution of rationed foodstuffs in addition %o shops operated by
industrial concerns for their employees.



CHAPTER 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 fanine 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 bhand, health measures
are equally necessary to mitigate the effects of famine and hasten social and
economic recovery. The present 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 to
the famine, produced severe distress in the affected areas, which had npol
recovered from the first disaster when stricken by the second. In this part of
the province famine conditions and economic disorganization 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 unnecessary for
present purposes to draw a distinetion 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 190,000 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.- ITmmediate measures to succour the survivors were called
for. Relief parties bringing food, water, and medical supplies were despatched
from Caleutta and a special medical staff was appointed under the Director of
Public Health.. On November 11th the Revenue Secretary was appointed us
Additional Commissioner of the Division concerned, to direct and co-ordinate
relief, :

4. Between November 1942 and the end of May 1943, over two crores of
rupees (Rs. 2,00,00,000) were spent on relief in the affected areas. About one-
quarter of this sum was distributed ag gratuitous relief while the remainder was
used in the granting of agricultural loans, and in test relief.! Expenditure on
rvelief- was increased in the subsequent period when the effects of the general
famine reinforced those of the cyclone. Homes for children and infants were
opened. Fishermen in the coastal areas were helped with free grants of money
for boats, nets, ete., and with loans the tofal amount of which amounted to
Rs. 1,29,000.  Officers in the Departments of Irrigation, Agriculture, and Edu-
cation vigited the devastated areas to report on the damage caused and the
measureg needed for reconstruction.

5. The Midnapore cyelone was in fact a very serious catastrophe, if over-
shadowed by the greater one which followed. While the measures underfalken
afforded considerable relief, recovery was far from complete by the middle of
1943. Operations in the affected areas provided some experience of famine relief

M1 Ta3tTrolisf means relief in the form of payment for work. The distinction maintained
in som> obther proviness between Test Works and Famine Relief "Vorks is not observed in
praotics in Bengals
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and its difficulties, but there is little évidence that this was made use of at a
later stage. Reports of voluntary 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 these 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 FAMINE

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

affected population.

8. In chapter I1 a brief account has been given of the economy of rural
Bengal in which: it is shown that about half the families 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, ete.,; who depend
mainly upon” their trade for their livelihood and generally speaking are not
themselves producers of food. And lastly, there are in each village indigent
people who, for various reasons, depend wholly or partially on charity. A
considerable proportion of - the 1ural population lives on the margin. of subsist-
ence, with few or no reserves of grain, money or other assets. As prices rose in
the early part of 1943, non-produeers were the first to suffer. . Village charity,
customarily in the form of gifts of rice, dried up not only because rice was in shor
supply but also because it had become such an expensive commodity.. = Those
dependent on charity were thus scon  reduced to starvation. Village labourers
and artisans, at a somewhat higher economic level, sold their domestic ntensils,
ornaments, parts of their dwellings such as.doors, windows and corrugated iron
sheets, trade implements, clothes and domestic animals if they had any—sold
indeed 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
develuped, numerous small holders were reduced to the same straits. With the
rige of prices 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
prices’ prevailing in subsequent months. = They hoped fo re-purchase rice later
for their own needs at Jowér prices, but actually prices soon soared far beyond their
reach. TFaced 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. Larger landholders .benefited from the sifuation, since they eould sell
most of their rice at an enormous profit and keep sufficient for themselveg and
their families. But the cultivator of a holding below a certain size wag not in
this happy position. Tt has been said that small holders who possessed less
than 5 bighas of land (1'7 acres) were vulnerable and usually forced to sell
house -and land and look for food elsewhere. This we consider to be on over
gtatement, but there can 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 classe§ In rural areas. It is impossible to estimate the percentage of the
rural popl_xlatlon that suffered ; possibly it was about one-tenth. - The amount of’
distress differed, of course, from district to district. Well-to-do people in country:
areas were not short of food and rice dealers and merchants prospered. The-
industrial population of Greater Calcutta was assured of its food supply through-:
Oplt the famine, and while some of the urbah lower middle classes found it
difficult to obtain an adequate diet, there was no stsrvation 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 found themselves unable to buy food reacted to the situation.
in various ways. Some remained in their villages and starved there. Many
men left home in search of work, particularly on military projects, leaving their-
families behind. As things worsened, many thousands of people left their
homes and wandered across the countryside in the direction of towns or cities
where they hoped to obtain food. The existence in various urban centres of'
controlled food shops, at which rice was available at lower prices, and later of’
relief kitchens providing free food encouraged the migration.  The greatest flow
was towards Caleutta. 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 by 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 victims 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
villages ; babies and young children were sometimes abandoned. According to a
sample survey carried out 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 there was no organized rioting.  The lack of violence can be
explained in various ways. In general, famine vietims belonged to the poorer
classes and were accustomed to accept misfortune passively. The migrating
growds came from different villages and there was no corporate spirit amongst
them to initiate any concerted move to obtain food by violent means. Lastly,
and most important, the famine victimg 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
viztims, but usually ordinary thieves taking advantage of the prevailing situa-
tion. Rice had become a very valuable commodity, selling at a high price, and
bence well worth stealing. -~ Violence and leoting on the part of famine vietims
-wag thus not one of the problemg with which the authorities had to deal.

14. The situation was further complicated by the fact that famine victims
rapidly became physically weak and a prey to epidemic and other disease, by
the difficulty of obtaining and transporting the necessary food supplies, and by
the lack of sufficient and satisfactory staff for employment on relief work. g
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C.—RELIEF MEASURES

I. General: )

15. During the early part of 1948 the bulk of relief expenditure was devoted
#o relief in the cyclone-affected areas, which was further extended later in the
.year. -Reports of growing distress wereireceived 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 & limited scale. How 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 the beginning of June a confidential circular was issued to Collectors indicat-
Ang that famine might have to be declared and requesting them to report to
-Government on the- position in their distriets. This was followed towards the
end of the month by a letter in which Colleetors were asked to forward détailed
- ~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 the
famine had already started, were authorised to employ whatever relief staff was
necessary and an allotment for gratuitous relief was sanctioned, Food kitchens
were opened in these districts at about this time.  In June 1948, the Govern-
ment -of India were approached for financial help to meet the obligations of
welief. In February 1944, the Government of India gave the Government of
Bengal Rs. 3,00,00,000 for ‘‘Famine and Rehabilitation’’.1

16. During the first quarter of the year relief was given mainly in the form of
agriculbural loans. Kxpenditure”under this head during the second gquarter; 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 wag reduced, since it was reported that the agriculbural operations were
proceeding on a large scale in all parts of the province and that the demand for
labour had increased: From August onwards, however, -large allotmaents were
anade for all forms of relief, with the emphasis on gratuitous relief.  The total
supmn sanctioned for the latter during the second half of the year was in the
neighbouthood of Rs. 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 scale was necessary. Commissioners
and Collectors were called to a conference in Calcutta on August 14th, 15th and
16th, and were given instructions by the Government.  Ow August 18th Gov-
ernment issued a memorandum on the relief of distress in which the necessity for
“‘speedy and resolute action’’ was emphasized. District Officers were ‘instructed
0 et up food kitchens at once and funds were made available for this purpose.
Tt was pointed out that “‘relief work was. of such psramount importance thab
it must take precedence over the ordinary duties of the administration”. A
circular issued by the Revenue Department on August 20th described in detail
the relief measures tc 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.
{e) Agriculbural loans for— R

(i) maintenanee—in kind or cash.

(ii) purchase of cattle—im cash.

(iii) agricultural operations in kind or cash.

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

1This has been since increased to half the direct cost of the famine, subject to & maximum
of Rs. 10,00.00,600.
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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
regerds staff, the circular pointed out that the Government could not arrange
for the deputation of extra staff for religf 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 - oun 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 disfiiets. - In
practice, however, the issue of these instructiohs was not aceompanied by the
adequate provision of food and funds, with the result that the reliet 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 wag not given the plenary powers of a Famine
Commissioner but was an inspecting and reporting officer only, ranking as an
additional member of the Board of Revenue. In practice the Relief Comurnis-
sioner had to issue local orders in much the same way as. prescribed in the
Famine Code in the case of a Famine Coramissioner. - He had, however: no
eontrol” 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, Rs. 7,42,00,000 was allotted for various
forms of relief. Of thig about Rs. 2,94,00,000 was used for agricultural loans,
Rs. 3,08,00,000 for gratuitous- relief and Rs. 1,45,00,000 for test relief.

II. Food Kitchens:

19. The provision of cooked food to starving people was the most important
reliel 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 by government but run- by other agencies. Most of the kitchens
were opened after the issue in August of the circulars giving instructions abouf
relief measures. From December 1948 onwards the food kitchens were gradually
closed down and homeless and indigent people were housed and fed in work-
houses, destitute homes, and orphanages. .

III. Clothing:

20. Some of the destitutes were clothed in rags. Others had no clothes at "
all. The majority of destitute children were naked. During the sultry months
of summer and autumn, this state of -affairs-did not perhaps occasion much
additional suffering. It was clear, However, that supplies of clothes and cover-
ings were needed not only for protection against the -colder weather which
begins in November, but alse to restore decency and self-respect. Clothes
totalling 1,600,000 pieces and some 600,000 blankets were distributed by Gov-
ernment through official and non-official relief agencies. The latter were suppliéd
with clothes or blankets free or at half price. ,

IV. Relief in Calecunita:

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 Octéber the number in Calcutta rose to
nearly 100,000. In the early weeks of the famine, there was some individual
distribution of food by the charitable. ,Destitutes in Caleutta begged for food
and sought for scraps 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 parts of the city, and corpses became a familiar sight. Com-
plaints of delay and inefficiency were made against the authorities responsible
for the removal and disposal of corpses. It was at this stage that most of

A
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the. gruesome photographs of famine victims were taken, whick, when published
in the ‘‘Statesman’> and subsequently in newspapers. and ]ournals in_England
and Amenca familiarised the world with the horrors of the Bengal famine. In

publishing such photographs for the first time the ' Statesman’’, we consider,
rendered a valuable pub

22, The opening of free ki chens, and famine hospitals and. wards, had
some visible effect on the situation. In September a small -daily ration of
cooked 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 ne1ghbourhood of
kitckens, sitting or lying .on the. pavements thxoughout most of the day and
night. The influx of famine victims created a serious sanitary problem in the
c)ty

28. The relief authorities were 1mpressed by the neceséity of getbing the desti-
tutes out of Caleutta and baek to their 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 establishment of suitable homes and the development of hospital services.
Next, it was proposed to create a ring of famine camps round Calcutta to wkich
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 aréas concerned, to prevenst the starvation of the people on
return to their villages.

24. In practige the scheme did not work altogether smoothly. There was at
first difficulty in ﬁndmg suitable accommodation in Calcutta, which was partially
solved when a busiege. area capable of. accommodating sevelal thousand  people
was placed at the disposal of the relief authorities by the.Caleutta Improvement
Trust. Camps eonstructed for evacuation in the event of air raids were available
outside Caleutta, but these lay mostly 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 muterials
circumvented. Operations in' Caleutta 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-
ernment in collecting the destitutes. 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 I of Part IT,
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 population:

““Bickness 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. TFamine
orphanages had to have prison rooms. Children—skin and bone—had got info
the habit of feeding like dogs. You tried o give them a decent meal but $hey
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 kept for a fortnight in a decent manner. They would not wander then.
They developed the mentalify of wandering.”

Some force was used in collecting destifutes from the streets and unpleasant
scenes occurred.  In the_early stages the task of removal was entrusted fc
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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 dispersal. = 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 towns and
cities. In the confusion prevailing in the Capital, further family separations took -
place. When people were picked up on the streets and taken to hospitals and
homes, members of the family left behind would usually have no idea where to
look for them and the latter would be egually at a loss. .. A special officer was
appointed to undertake the re-uniting of separated families. The nature of his =
tasl, and the steps taken, are illustrated in the following account given by a .
witness : o

“In Calcutta people were very often picked 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 up
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 thelr lost relatives. Besides if anybody in the street suid

that his daughter or wife was lost he was told to go to that particular poor-house
and find her.”

26. By the end of November 1943, the majority of destitutes had left Caleutta
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 wia.the
Government organization. When it became known that a good aman erop was
on the ground numerous destitutes found their way home on their own account.
A few thousands remained in relief institutions in Caleutts and throughout 1944
there was a steady influx of small numbers of vagrants and beggars, including
people reduced to penury by the famine, who required institutional relief. But
in general Calcutta had returned to normal by December 1948,

V. Relief in the districts:

27. 1t is not easy to give a general account of famine relief work in rural
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 provision of relief and the degree of success attained.
Comprehensive relief measures were first undertaken in the Chittagong district,
in which a serious situation was reported us early “as-January.1943. Distress
first became evident in the town of Chittagong and was temporarily relieved,
during the early months of the year, by requisitioning supplies of rice from
big cultivators in the southern parts of the district. ‘Some 15,000 o 20,000
maunds 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. Tesb
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. I#
became evident, however, that work and wages alone could not prevent famine.
Food was required. Free kitchens were opened in: Chittagong.in. May, the firs$

in Bengal.  Credit for initiating this system of gelief, later to be extended
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40 most of the province, is due to the Circle Officer of Rouzan. Supplies of
Food 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 100,000 people, out of a popula-
Han of 2 millions, received a small ration of cooked. food at the free kifchens.

28. Mortality in Chittagong was high during the early months of the famine,
reaching its peak in July and. August. Durmg 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
deaths wag 272 per cent in excess of the qumquenmal average. Throughout
the first six months of 1944 mortality remained high in Tipperah. In this dis-
irict relief- operations compared unfavourably with those in Chittagong, chiefly
owing to lack of supplies.  In October 1948 it was reported that food could not
be provided: for kitchens, that relief wag intermittent and scanty, and that
cages of emaciation and deaths from starvation were numerous. - The contrasting
mortality trends in Tipperah and Chittagong can unquestionably be related to

the adequacy of relief.

29. In Faridpur, where famine was severe, great difficulty was experienced in
the running. of food kitchens owing to scarcity of supplies, lack of transport,
and corruption on the part of loeal officials in charge. Workhouses providing
food and shelter were -established at an early stage to replace the kitchens, and

- $his measure proved a success. Another step wag the rationing of towns and of

a number of villages.

A Co-operative Community Scheme; embracing some 20 Vﬂlages wag initiat-
ed by the District Magistrate. This involved the pooling of the food resources
of 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 Dacea city a local rationing scheme was organized by a public-spirited
Judge. This helped. to-eke out the limited supplies of rice available and assisted
no§ only the poor, but also middle class families, to obtain food during the famine.

80. 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 wag approximately as follows: As the famine developed, inedective
attempts  were made to relieve distress by agricultural loans, test relief, and
gratuitous. relief as money on a small seale. " Test works, which  were mainly
under the administration of District Boards, were unsatisfactory in many areas.
No mieasured 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 destitutes flocked into towns in the
districts, as into Calcut‘ta 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 lielp of
the military transport organizatiopn. With the arrival of the harves$, and the
increase in, and accelerated transport of, provinecial supplies, food and work
Became available for the survivors. —Free kitchens were replaced by work-
houses and orphanages which provided food and shelter for famine victims who
remained destitute and homeless. Complete recovery did not, however, follow
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the relief of starvation. The death rate from epidemic disease remained high
for many months and the satisfactory rehabilitation of the 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-official relief organisations:

31. Many non-official bodies participated in relief work. In  Calcutba,
40 food kitchens were run by such bodies, and several hundreds were opened in:
districts. Numerous cheap canteens and- centres for the issue of free doles of
uncooked food were also established by voluntary: organizations. -The--latber
were allowed to buy food for distribution through the+Department ~ of :Civil
Supp].ies at controlled prices. Most of the gruél issued in Calcutta was eooked’
in Government kitchens, 7 in number, and ‘distributed to Government -and’
voluntary kitchens. Some of ithe voluntary organizations ‘made their own
arrangements 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 establishim.g 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 task of
co-ordinating the work of non-official agencies in” Calcutta, where there was.
gsome overlapping of charitable ac’oiviﬁies. Some voluntary “organizations-were
reluctant to combine in relief work. The fact that some had political affiliations
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 Caleutta to the exclusion of the districts: Tt was,
however, natural that organizations centered in Calcutta should prefer to work
in the city where voluntary workers and suitable premises were easily available.
There was plenty of visible distress in Calcutta for charity to relieve. Actually
valuable work was done in the districts by old-established non-official bodies
with exporlence of work in villages and with a frained staff at their disposal.
While it is invidious to draw distinetions, it may be said that the Commission

heard from many quarbers of the excellent work carried out by the Ramkrishna
Mission in various rural areas.

38. Complaints have been made, by various voluntary organizations, of lack
of assistance and co-operation on the part of the Government. In particular
it has been said that difficulties arose with regard to supplies of food for volun-
tary relief work. Unquestionably there were delays and some friction, inevit-
able in the circumstances. But on the whole co-operation between the Govern-
ment relief organization and the voluntary 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 subject. There was unquestionably much
callousness and indifference to suffering on the part of people who were them-
selves 'in no ‘danger of starvation. On the other hand, the appea] for gifts of
money to suppor‘o voluntary relief met with a generous response from the public
in general in Bengal. Mention must also be made of contributions-for famme
relief received fwm other parts of India and also from abroad.

The extent of distress was so great that relief on a wide scale could be pf0<
vided only by Government action. The contribution made by voluntary effort

N

could only be relatively small. It must, however, be said that the voluntary

organizations very materially asmsted 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 chapfer. Lack of transport, and défects in the-
organization of whatever transport was available, were serious obstacles to relief
work in rural areas in the early stage of the {famine. Until the arrival of the

~military in November 1943, it was, as pub by one witness, ‘‘a case of making

the best of a bad job with the limited {ransport available’’. When the army
orpanization undertook the transport of food and medical and other supplies to.
the districts, the problem of relief was immediately simplified.

VIII. Military assistance in relief:

85. An account has already been given in chapter VIII, of the part played by
the military in the velief of the farmine. - In another chapter military co-operation
in medical and public health work will be described.” Here we shall refer 40 the
effect of military assistance in two spheres of relief.

Officers and men were encouraged to. visit and report on food kitchens, to:
sce that food wag satisfactorily prepared and that adequate accounts were main-
tained. This acted as a check on corruption. - Assistanee given in another
branch of relieft—the distribution of clothing—is illustrated in the following"
passage from & 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 army did everything in its power to speed up the distribution of
clothing and to ensure that as fdar 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: ‘and it was not uncormmon for Distriet

" 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
measures, after some friction in the early stages, were on the whole satisfactory.
The public appreciated the rescue work of the army and friendly relations were
established. In general military participation was invaluable in restoring public-
eonfidence, shattered by the extent of the catastrophe, and in stimulating ands
improving famine relief work in all its aspects.
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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
Bengal.. 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 Into famine,
* .As we look back on the events in Bengal during 1948, the high. prices of that

:year clearly stand out .as unprecedented, much more so, ,indeed,.than the
‘failure of the crop. Men, women, and children died, as much because they
could not pay for the food they needed, as because food was not available.
‘Why did this happen? 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 must
-attempt to furnish answers to these questions. ' '

2. Buch questions obviously cannot be answered merely by an arithmetical
scorputation of supplies and requirements. We must examine the working of the
:machinery of the trade as it existed in Bengal before the shortage cccurred, and
-determine whether it was capable of distributing supplies equitably in the cir-
-cumstances which arose during 1943. If it was not, what were the measures
‘which were necessary and feasible for ensuring proper distribution? We must
ireview the measures which were actually taken and assess their effectiveness.
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. With these objectives in mind, we shall now proceed to review critically
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 authority
had the responsibility for dealing with the crisis at it developed from day
to day. As a result of our inquiries, we are in possession of information abouf
the situation which was not available at the time. We have also had the advant-
age of being able to ‘‘lock back’> and survey the effects of the policies adopted
and the measures taken on the course of events. We 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 wmost effective means of dealing
with various crucial problems whieh 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. The ecrisis in Bengal which culminated .in the famine began by the-end
of December 1942. The shortage of supplies developed rapidly in Greater
Caleutta and became acute in March 1943. The measures taken by the Govern-
ment of Bengal and the Government of India succeeded in averting a catas-
“trophe .in Greater Calcutta. At the same time distress was developing more
-slowly but steadily 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 o am
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 [ollowing conclusions about the causes of the Bengal famine:—

I. 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 vice crop (aman) of 1942, éom--
bined with )

(B) a shortage in the stock of old rice carried forward from 1942 to 1948.

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, sither all the year round or during a part of the-

year, were not distributed to them at a price which they eould afford to pay..
Thiz 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 absence of that measure of control, by the [Bengal Government,.
over producers, traders, and consumers in Bengal necessary for
ensuring such a distribution.

ITI. The supply of rice and wheat which, under normsl conditions, 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 1948. This
was due to ;

(A) the loss of imports of rice from Burma; aznd

(B) the delay in the establishment of a system of planned movement of
supplies from surplus provinces and states to deficib provinces and’
states.

The supply position during 1948 has been discussed in Chapter IIT and in.
section A of-chapter VI, and recapitulation is unnecessary. -There-ig-no doubt
that. shortage of supplies was a basic .cause of the famine. We can put this-
in-another way by saying that, if the aman crop had been a good one, the
famine would not have cceurred. With regard to the conclusions stated above
about external sapplies of rice and wheat, the non-availability of such imports-
during the.period in question was a much less imporfant factor in the causation
of the total shortage than the failure of the gman crop and the depletion of
reserve-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.—HieH PRICES AND FAILURE OF DISTRIBUTION

6. In theory, it should have been possible to distribute the fotal supply,
even if it fell short of normal requirements, in such a way that everyone gof
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 1948 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. Tt is frue that the failure of the crop meant
a diminution in the purchasing power of large sections of the rural population as
compared with the preceding year. But this could have been met in the sams
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way as it had been met during 1941, namely, by the provision of relief to the
affected classes through loans, wages on relief works, and gratuitous relietf.
Actually, the normal distribution of supplies did not take 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
‘1:?frget.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
iprevented the distribution of supplies’ at reasonable prices by ~ normal un-
srestricted trade? They cannot be described in a single sentence for they include
a series of inter-connected events which occurred during 1942, and the reactions
of those events on the minds of sellers, (producers and traders) and buyers
(traders and consumers). The events to which we refer have been described
first in seetion D of chapter IV, where we have dealt with the disturbances
-oceurring in - the rice markets of different parts of the countiy almost simulta-
neously within a short time after the fall of Burma, secondly, insection B of
-chapter V, where we have described the course of events in the rice markets of
‘Bengal at about the same time and before the failure of the aman crop;, and
thirdly, in section F of the same chapter in whick a description has been given
-of the swift developments in Bengal which followed the failure of the gman

-Crop. :

8. The initial phase of the disturbances in the rice markets in India was. 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 relation
- 'between total supply and total demand 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 rice markets.
"When Burma fell and it became plain that the areas which were largely
-dependent on imports from Burma, must obfain 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.
“VIT 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 figurds
-also indicate the weight of the additional demand which the fall of Burma

threw on markets in India, most of which were .themselves somewhat short of

-supplies because of the loss of imports from Burma. TUngquestionably, 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 buyers from the areas 4o which we have referred was urgent and
-gellers in the principal markets could demand a higher price. The latter in their
turn had to secure supplies from the secondary markets more quickly and in
larger quantities than usual, in order o 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 be confined to the stocks which were purchased
for export; it affected all transactions in the principal and secondary markets.
Tt is necessary ab this stage o emphasize the sharply confradictory character
of the reaction of the markets to rising prices in different conditioms. 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 latfer case,. sellers—both. pro-
‘ducers 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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¢he available market supply and the demand which caused the upward move- .
ment in prices. If the mal-adjustmment is corrected by an increase in supply in
the market and a reduction in demand, prices fall again. This does not, how-
-ever, happen when the rise in prices is sharp and unusual, and is also expected
to continue. In these circumsbtances, it produces an exactly opposite reaction
in the mindg 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
gupply available in the markets and increases the demand on the diminishing
supply.  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 supplv—and, on the other hand, to the retail
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
Butma and had to be met from the principal rice producing areas of India was
only. & very small proportion of the total supply in these areas.  Nevertheless,
2t was the diversion -of the demand formerly met from Buria to the Indian
anarkets 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 markets which we have described. There
were also certain other factors during 1942 favourable to 'a steady rise in

-~ prices. The rise which had occurred during the war period had enabled the

cultivatory to meet their cash obligations by selling a smaller quantity of their
produce 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
labour 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
{0 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 fall of Burma; in inany provinces and states; including Bengal.
The pressure -of demand which arose-in consequence of the loss of rice imports
from” Burma was only the fitst 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 loeal markets were affected and mot merely those in
which purchases were being made for export.~The various phases of the market
disturbances were reached in different places at different times, and were of
varying degrees of intensity, depending on various factors, such as the condifions
of loeal supply and transport. the extent to which different areas were affected by
war conditions—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. Tooking back, we have no doubt that in such conditions normal un-

restricted trade operations -could- not ensure distribution at veasonable prices.
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A breakdown in distribution could be averted only by an intervention of Gov-
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 asstring 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 number of Provincial and State
Governments to undertake at about the same time a series of measures in
restraint of trade. The measures which they adopted differed in several
respects, but one measure was taken by all. Unusual exports were the original
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, only the first step. = Other measures were necessary
in order, first, to. deal with questions of price control ahd distribution within
the province or state, and secondly, to ensure a flow of supplies from. surpius:
provinces and states to deficit provinces and states. T

13. We must now turn to Bengal and consider the course of events within.
the province in the latter half of 1942. Prices in Bengal rose sharply in May
and June 1942, and the Provineial Government issued an Order fixing. maximum
i prices with effect from the 1st July. This Order failed in its purpose but vy
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 judicious use of ““denial’” stocks, thirdly, good rain in September
and October, and fourthly, the decision not to enforece prige- control.. ANl the
markels in Bengal, however, had been affected and prices were well -above the:
maxims preseribed by Government in. July. The inability of Government to-
enforce price control had become manifest. Would prices begin moving up again
or not? No one knew for certain—mneither those who feared that prices would
rize nor those who hoped that they would. Exports, though on a much reduced
scale, were taking place. Perhaps the needs of other areas might compel Gov-
ernment to allow larger exports, and in that case surely prices must rige.
Markets in the nrovince cenerallv, and Calentta markets in parbicular, were in
a sfate of suspense about the future when the evelone struck the province and
within a few weeks it became generally known that the aman crop would be a
Poor one. : .

14. The suspense was ended. It was clear that prices must rise again and
no one believed that Government could control them. The events that followed
have been described in section F of chapter V. Prices rose rapidly and by
January 1948 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 be the second basic cause of the famine,
was something more than the natural result of the shortage of supply which
had occurred. It was the result of the belief of the producers, traders, and
consumers in. Bengal at the end of 1942 and the beginning of 1943 that an
ever-increasing rise in prices was inevitable and could not be prevented. This
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 section we propose to consider whether any measures could have
been taken by the Bengal Government during 1942 to restors confidence; and
to prevent the steep rise in prices which fook place at the end of the year.

Statutory. price..control.was.a failure. At the time the Order was issued
Government had no control over supplies and the only means of enforcing
the Order was through the ordinary staff employed for the maintenance of law
and order.” Tt was not till August ‘that the Director of -Civil Supplies with &
small gtaff was appointed. There was little information about the stocks held
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y by trsders, for the Foodgrains Control Order was not brought into force tilk
December. In these circumstances, an attempt to control prices by the pres--
cription of statutory maxima aggravated the situation by driving stocks under-
ground. The subsequent decision not to enforce the Order, while alleviating
the  difficulties which the Order created, advertized the inability of Govern--
ment to control the markets.

"16.- 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
experience to hawve  taken further measures which would have prevented con-:
ditions deteriorating so rapidly in the latter half of November and in December?’
Tn -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-
tions in Madras were at this time somewhat similar to those in Bengal. Both’
were 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 Madrag did not impose
statutory price eontrol. 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 saine 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 eontrol over imports into deficit “areas.
FEarly in the following year, monthly quotas were fixed by Government for all
deficit areas of the province.: Thege 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 absence of adequate
supplies. had made’ it _impossible to0-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
heaviest deficit. area in the province, and should have undertaken, cectainly
in Calecutta, rigorous and drastic enforcement of the Foodgrains Control Order.
The purchasing organization could--alse’ have undertaken the purchages 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 Septembsr, to be
expanded, and this might have paved the way for the introduction of ration-~
ing at a later date. Tt would also have been possible to make larger allocations

" to employers organizations, and thereby to have reduced the pressure on the
market by wealthy buyers. Further, the enforcement of the Foodgrains
Control Order would have provided accurate information about stocks, and
would have enabled Government to wateh and if necessary exercise control
over the distribution of those stocks. If these measures had pser: adopted
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by September and their scope and purpose clearly explained to the people,
public confidence would have fmproved; the scope for speculative buying
would have been curtailed, and competitive buying for the 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
famine.  The failure of price control had caused a loss of confidence im 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 rige in price, and to assure traders and consumers that the flow of
supplies would be maintained.

18. We do not wish to suggest 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 provineial 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-
geney 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
put the general instructions of the Centra] Government but who would ‘be as
rompletely free from Government influence in their actual business operations
a8 is a statutory body such as the Port Commissioners or the Caleutte Im-
provement Trust’’. The Government of India also at this time favoured-the
control of rice on & regional basis, and the Sixth Price Control Conference held
in Delhi in September 1942 recommended that the primary responsibility for
distribution within each region should be vested in the Regional Price and Con-
trol Board, 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 it
W_as.ﬁnaHy decided that the procurement organizations should be under ro-
wincial and net under central control, .

19. There was also another reason which, no doubt, influenced the Gov-
ernment of Bengal at the time. By September and October 1942, prices had
steadied themselves, and supplies and prices appeared to have reached a state
of equilibrium. The anxiety about the lack of rain had been relieved in August,
and by the end 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.
Subsequent 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 regard to such a vital matter as food.  There was, however, a
real danger of air raids upsetting the Calcutta market; as actually happened
towards the end of December 1942. The province was also still in the “‘fron$
fine” and the feeling of insecurity which was so pronounced in the early months
«of 1942, owing to the rapid approach of the Japanese to the borders of the
province, had not entirely disappeared. It could not be said with certainty
that all danger had passed, and that Government might not once again find
themselves unable to maintain supplies at prices which they considered reason-
able. The only way of preventing such a situation developing was by control
over supplies, and that. could only be assured by the operations of an efficient
procurement organization.
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20. We are confident- that if an efficient procurement organization had
been developed about September 1942, the crisis which began towards the end
of 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. 1t is true that prices had steadied them-
selves about the middle of September, but it was impossible to say that all
danger of disturbances in the markebs had passed. The eventg of 1942 ° had
shown how 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 procuremient machinery.

F..—~THE PEOPLE AND THE GOVERNMENT

21. We now -come o the  beginning of 1948, and in the course of the
following sections we shall consider what 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, cr 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 ag much
as they could and not as much as they needed: - The results.were.on. the.  one
hand. unprecedented .profiteering and the enrichment. of .those-en..the. right
side of the fence; on.the other, the rise of prices: to fantastic-heights and
the.death of perhaps one and a half million people. It-has been.reckoned that
the amount of ‘unusual profits made on the buying and. selling of.rice during
1948 was 150 crores,l . We cannot vouch for the accuracy of this figure, but
beyond question huge profits. were made. Very naturally, in the circumstances,
there was great indignation against ‘‘profiteers, speculators, and hoarders™, fo
whose greed the famine was ascribed; while equally naturally the Government
were blamed for their fajlure t¢ deal drastically with such enemies: of society.
Ropular views about large: profiteers who speculated and hoarded amid growing
distress, - and: the: inability of (Government to control them, were indeed not
without foundation. There were such profiteers, but they were not the only
eulprits. : : '

22, Many -witnesses appearing before: us. laid great. stress on proﬁ’geyeging on
the part of traders, particularly. large traders, and attached much less -impors-
ance bo the attitude and actions of the producer. They pointed to the negative
results of the ‘“Food Drive’’ in June 1948 as evidence against the view that
withholding of stocks by the producer played a part in causing the famine.
Representatives of the trade, on the other hand, maintained that stocks in the
hands of traders were generally much lower during 1948 than in normal years.

 and referred to the results of the food census in Calcutta and Howrah in support

of this conbention.  They emphasized the reluctance of culfivators, large and
small, to part with their produce. The fact is that a large section of the com-

1 The details of this gruesome calculation are as follows — .

N’gx{]mglel’y, aboub 45 million tons of rice and paddy in terms of rice pass through the
marketa and are bought by consumers in the course of the year. At least 5 /6th of this
quantity, or 3*75 million tons, must have “been. bought during 1943. Judging from the
diffetences in the prices which prevailed during 1942, and those which preymled during 1943, as
well ag the available statistics about prices which actually were paid during 1943, the average
differcnce was not Jess than Re. 15 per maund or Rs. 400 per ton in round " figures. Hence the
150 crores as the excess price charged for 375 million tons during 1943. Thus

every death in the famine was balanced by roughly a thousand rupess of excess profis.
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¢ munity, including producers, traders, and consumers, contributed ix.lww}‘{érying

degrees to the tragic outcome. The movement of prices whith starbed in 1942
did not originate in the villages but by the end of 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 of producers as well as of traders and consumers.

Thereatter every producer who retained his surplus grain or sold it at prices
much higher than those prevailing in the autumn of 1942, 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. situstion-as:it
existed -at the-beginning of 1948 would have. been .prevented. only. by strict
measures. of control, affecting not only, fraders and urban consumers but large
numbers of producers in every, part of the province. 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. We
have no desire to enter current political controversies and shall confine ourselves-
to a brief discussion of the reasons for the lack of full co-operation between the
Government and the people. «

24. Except for a few days in 1943, the legislature was functioning in Bengal
and Ministers responsible to that legislature were in office. - At no time, how-
ever, was the Government so constituted as to command the suppert of alk
principal parties in the legislature. . "We have had the benefit of discussions with
leading representatives of several of these parties, and all have told us that 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 diffienlt when counsels were divided, and
food administration was the subject of public controversy conducted on party
lines. It was nevessary that the leaders of the principal parties should all
speak with one voice. We are corivinced that political gtrife in Bengal 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 their
political opponents must have been hampered in their -endeavour to take
decisive action. The opposition parties, on the other hand, would no doubt
clait that their assaults were justified, and that they themselves wouid have
handled 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 form an
“all-party Government’” before and after the change of Ministry in.March—
April 1943. They all failed. . We understand that the main*reasons: for:-the
failure were, first, the refusal of the Muslim League party 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 parties
either to join or support a government from which Muslim leaders, who did nof

belong to the Muslim League party, were excluded.

25. The formabion of an all-party Government was not, however, the . oniv
possible means of securing public confidence. The alternative would have heen
establish an ga hoc advisory. oo ronsisting..of representatives (including
members of the legislature) of producers, traders, and consumers, to promote
co-operation between the administration and the publie. = Such bodies have
‘heen set up in several other jrovinces, and have helped governments to resch
satisfactory decisions on food policy and obtain popular support in executing
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them. If a body on similar lines had been established in Bengal, it would,
we-think, have. enabled questions arising out of high prices and food shortage
to be considered in an atmosphere less charged with political controversy. We

. anderstand. that a proposal to set up such a body was considered but that Gov-
ernment and the Opposition could not-agree on its functions. - As a result, food
sdministration 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 early months of 1943, between the Governor and his
Ministers. We 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 _officialg, and that Ministers were not “‘allowed a free hand
%o -deal with the situation in the light of the experience and knowledge they
undoubtedly possessed, of the situation in the country”’. We are unable to
endorse this contention. We are satisfied from the material which has been
Pplaced before us that important issues of food policy and administration were
referred to the Cabinet and decisions taken in the normal way. The statements
referred to, do however, indicate differences at the seat of Governmment which
cannot have facilitated the handling of such extremely difficult issues.

:27. Finally, reference aust be: made to the political disturbahces 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 district. of Midnapore where the cyelone had ecaused 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. We. have shown that by the end of 1942 all the signals weré set at
danger and that -great efforts were needed to avoid catastrophe. We 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
by such:leadership, had by no means disappeared. It may be that when this
~stage was. reached, distress -and starvation, in some degree, .could not have
been enfirely ‘averted. But opportiunities for mitigating the famine and ifs
Jothal results still remained open.

" F. Tar SIiTuaTIoN 1§ JANvUARY 1943

29. In Section B of Chapter VI we described the purchasing schemes under-
taken by the Bengal Government towards the end of December 1942 and in
Januery-February 1948. 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 deseribed it. . On the 9th January, this scheme was replaced
by a more extensive one. If the second scheme had been s success, the supplies
obtained would have been almost sufficient to feed Caleutta, and imports into
that city on private acecount would have been practically unnecessary. The
scheme failéd, primarily because purchases could not be made on a voluntary
basis within the price limit fixed by Government. = It 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 period. Whereas under the earlier scheme,
purchases were made by District Officers, agents chosen from the trade were
employed for this purpose under the later scheme. Had this change anything
to do with the result?
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80. U'his brings us to an important question, namely, the type of organizatiom *

which is most suitable for undertaking procurement on behalf of Governmerit.
At first sight it might appear that a commiercial firm with experievice in the

buying and selling of foodgrains. would be a more suitable agency than a pur- -

chasing organization manned by officials. This, however, has not been the
experience of the large majority of the provinces. Madras, Bombay, "Orissa,
Bihar, United Provinees, the Central Provinces, and the Punjab have all
preferred an official agency, and even more significant is the fact that when a
‘change has been made it has been the substitubion of an official for 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 officerg in the public service
and not by firms chosen from the trade. We sghall refer to this matter again
o later chuapter, hut it is convenient at this stage to indicate the veasons for
our view. e

81. To begin with, the  establishment of a non-official agency raises a
problem of selection. The selection of the few gives rise to jealousies -and
friction which 1may often lead to difficuities for the agents actually chosen, and
this in its turn hinders the co-operation between Government and the trade
which ig so Important for the success of control measures. Again, selection
may be intluenced by political considerations, and there is the danger that poli-
tieal animosities may lead to allegations against the firms selected. TFurther,
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 private
firms can be imbued with a spirit of public service; it tends rather to assume
that their objective in the ecircurnstances is gain at the public expense. Thus
it was alleged at the time, and has been repeated before us, that some of the
agents chosen by the Bengal Government under the ‘‘denial’” scheme, took
unfair advantage of their position ag agents of Government to make purchases
on their own account. It has also been said that some of those employed in
January and TFebruary 1943 made large private purchases and large profits om
such purchases affer Government decided on de-control.  In faitnmess to thgse
agents we should state that these allegations were not substantiated . by
evidence and that the witnesses who appeared before us, did not claim that they
possessed such evidence. Nevertheless, the fact remains that: such accusations
were made, were believed, and did harm in undermining public confidence inm
the measures nndertaken by Government.

32. Another reason why an ‘‘official’’ procurement agency is preferable te
a “‘trade’’ agency is that there is a fundamental difference between normal
trading and the proeurement 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

" procurement organization and are only occasionally called in to support the
operations of the trade agents. -

-83. We can understand why the Government of Bengal in J a_miary
1943, at a time when little experience of the technique of procurement was
available, decided to entrust the purchasing operations to agents chosen from
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. results would have been obtained.
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the trade. But we have no doubt that they were on right lines when, at the
end of December 1942, they sfarted making purchases.through Mstrict Officers.
We believe that if after deciding in January 1943 to increase the scale of thess
purchases, they had strengthened thé official purchasing agency by the substitu-
tion of special procurement officers for District Officers, fixed ceiling prices within
which purchases would be made, and made it clear that they ~would not
hesitate to requisition from large producers as well as from' traders, betler

34. Procurement, as° we have already remarked, must in the last resort
depend on coercion. - 1f supplies are held back by traders or large producers,
requisitioning is essential., * At the beginning of 1943 the Government of Bengal
did ot take this view. They regarded requisitioning from the cultivator  as
“*quite unthinkable’’ and feared that if it were done otherwise than ocecasionally
in- a-local emergency-it would end in- widespread violence -and disorder.. But
by January 1948 -the. danger of famine was already imminent. It was of the’
utmost importance that Government should obtain conftrol of supplies, and it
they were not brought to the market voluntarily, there was, in our view, ic
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 difficult and dangsrous it would become. ~In January
1948 the aman crop had just been reaved. The crop was a poor one but was-
not-equally bad all over the province; it was in the western distriets that tlhe
crop-had suffered most: “Requisitioning at this time was least likely to arouse
opposition, particularly in thé areas where the crop had been fairly good. - We
recognize, of course, that procurement, if it is to be successful in times of
shortage, must have the support of public opinion. - This applies with special
force to requisitioning. = The ‘‘hoarder’” must not be in a position to rely uponr
public sympathy;. public opinion must make him realize that hoarding grain is
an anti-social act.-  As e have already pointed out, there is in Bengal no estab-
lishment linking the District and Sub-divisional Officers: with the villagers.
corresponding to the subordinate revenue establishment in the ryofwari pro-
vinces.l If there had been such an establishment in Bengal, the fears that
coercive measures would fail might not have been ‘so pronounced, for Govern:
ment would have had ready at hand a staff which could have been used npot
only for obtaining information about the large producers: who were holding up-
suppliss, but also for explaining to- the wvillagers 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 ask -
ourselves is this: was it possible, at the beginning of January 1943, in the con-
ditions then existing in Bengal, for the Government to undertake a scheme of
procurement as outlined in the previous paragraph, without precipitating a break-
down - of the administration?. We . think this would have “been possible
provided: ' :

(i) procurernent was undertaken by Government to assure supplies, nob
merely for Caleutta but also for other deficiy areas in the provinee;

(il) a “‘propaganda drive’’ was undertaken simultaneously -to explain the
danger threatening the province. and the reasons for the measures Government
were taking; and :

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

35. We realize that local opinion in the districts, particularly 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 supplying 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 that the procurement operations were
being undertaken not merely for supplying Caléutta but also for meeting the
needy of rural deficit areas would have helped . in- overcoming. any such
opposition. ’

36. In view of what we have sald in paragraph 84, the need for the ''pro-
paganda drive’” referred to therein is, we think, obvious. Such a campaign was
ypdertaken later towards the end of April and during’ May 1948. It failed and
thas been severely ecriticized.  We  have ‘been told that Government advised
people that there was no shortage at a time when everybody knew that there
was & 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 recalled
that under the Plan Bengal was to receive, in monthly quotas, a total quantity
of 850,000 tons of rice, in addition to large quantities of wheat and millets. It
was caleulated that, taking into account these supplies, there would be no short-
age in Bengal, and so far as we can gather it was on the result of this caleulation
that the propaganda was based. Certainly this was the line teken by the
spokesman of the Government of India about the middle of May in Caleuttis.
The impression created in the public mind, however, was that Government
were meaintaining 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
the kind. We consider that this propaganda of sufficiency was quite iil-advised.
We think that it would have been wiser to have told the people the truth, thab
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.
Tt 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 the
enemy in Burma should be acquainted with the serious position in regard to
food supplies 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 the
people should be truthfully informed. about the real position.

87. 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. Neverthelesg 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 of 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 of hoarding in their own: villages. - We recognize that all would not  have
been efficient, and that some might even have hampered rather than assisted
the carrying out of: Government’s. policy. ‘But we take the view that on the
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wghole these ecommittees would have been of considerable assistance in' the
«circumstances. ‘ )

LR o G.—THE SITUATION 1IN MARcH 1943 .

38. As we have explained in Section C of Chapter VI and' Section C of
«Chapter VII, two inter-related measures—*‘De-control’’ 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
mempl(_)yed in war industries. If, on the other hand, they attempted to secure
-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 and to abandon ‘‘any vestige of price control’’, in the hope that prices,
-after an initial flare-up, would settle down near the level at which they origin-
:ail'y stood'. The ~“‘rescue. plan’’ aimed at obtaining 60,000 tons of rice from
“neighbouring provinces and the Eastern States within three or four weeks for
-the purpose of “‘breaking’” the Calcutta market.

89. The hope that under de-control prices, after a preliminary rise, would
“fall ‘was not realized. = On the 8rd March 1943, the price of coarse rice in
“Caleutta-was Rs. 15 s maund; by the 20th of the month it had risen to Rs. 21
& maund. . The supply position was for & time easier but by the end of April
the stocks of rice in Caleutta were running low again. The ‘‘rescue plan’’ con-
-templated the despateh to Bengal of 60,000 tons of rice but only about half
~that quantity was obtained. Tt has been urged that if the 60,000 tons had been
obtained within three or four weeks as originally intended—the quantity
‘actually received was spread over about 6 weeks—de-control would have proved
successful. - We doubt it, for in the conditions prevailing in Bengal producers
-and traders would have held on to their stocks in - the knowledge that the
“80,000 ‘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
thereby ‘convincing the producer and the trader that nothing would-be gained by
“holding on to stocks in the expectation of higher prices. This, however, would
"have required the import not of a few thousand tons but of hundreds of thousands
of tons. TIndeed in -the conditions of scarcity, fear, and greed prevailing in
"Bengal by the middle of March 1948, it would have been necessary to ‘‘flood”
-the markets not for-a week ‘or two but for a considerable period; without this it
was impossible to spread among prodicers, traders, and consumers the idea
‘that s fall in price was imminent. The immediate import of so large a quantity
“from the other provinces and states was not a practical proposition. An exporb
-surplus of thig magnitude did not:exist and it was quite unreasonable to expeet
‘the rest of India to feed Bengal while the trader and producer were being
-gonvinced that the game was up.

41. The dumping of relatively small quantities of rice thus gave no hope
ot reducing prices and huge imports were out of the question. In the circum-
stances, was there.any course left open which offered a prospect of retaining
control? “We recognize the risk involved in requisitioning -from the large pro-
Aucer at that time, particularly if the stocks requisitioned were to be us._;ed
-mainly for supplying Caleutta. Was there any way by which requisitioning
could be made less risky? We suggest there.was. It seems to us that the
“position by March had so deteriorated that some measure of external assistance
had become indispensable if a disaster was to be avoided. A heavy burden
was placed upon the resources of the province in 1943 by the demands of
‘Greater Caleutta. The population of this important industrial area, over 4
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millionis, includes a large number of persons employed by the Provincial and
Central Governments, local Bodies, the railways; utility companies, and firms.
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-their
being at their posts. The extent to which external assistance could be givem.
was limited, and moreover its value depended on the intensification of controls
and not on their relaxation. We think, therefore, that the correct -course -in
March 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 rice.. We d¢ 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 effeci. and would. have
eased the situation in.the city. - Tt should - then “have ‘besn “possible for the
Government of Bengal to undertake requisitioning. Tt ig true that the scheme
we' have outlined would have involved the risk of a full supply not reaching
Caleéutta. . In the circumstances, it was justifiable that Calcutta should have
some share in the risk of short supplies which faced the provinece as a-whole.

42. The question then arises whether the Government of India-eould have
ensured these supplies. We think there would have been no serious difficulty.
At the time there was a bumpér wheat crop onthe. ground-in the Punjab, price
control had “been removed, and supplies were- moving into the markets. As
regards rice, there would have been more difficulty.  But supplies were coming
in from Orissa and satisfactory arrangements might have been made for pro-
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. We consider that pressure should, if necessary, have
been brought to bear upon those Governments to come to the help of Bengal.

43. We have described the dilemma with which the Government of Bengal
were faced early in March 1943. They had to decide between two courses of
action, both of which involved serious risks. —Their decision in favour of de-
control was in accordance with the policy of the Government of India and
indeed, was taken with their approval. We appreciate the care with which the
Bengal Government weighed the pros and cons before reaching their, decisim.:‘tw
But it was, in our opinion, a wrong decision.

H.—EXTERNAL ASSISTANCE

~

. 44..Tn paragraph § of this Chapter, we have stated 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
states. We shall now consider to what extent external assistance could have
influenced 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. We have
seen that the supply of wheat received by Bengal during the last five months
of 1942 and the first two months of 1948 was ~seriously inadequate.  This
shortage unquestionably intensified the demand for rice in Calcutta at & critical
Bime. Was it unavoidgble? We do not think so. What happened was thab
a speculative rise in prices oceurred in the wheat producing areas of Northern
India. The Government of India attempted to check it by the imposition of
statutory maximum prices but failed, and the failure showed the real nature
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 it had
become evident that an equitable distribution of wheat supplies could not be
maintained, unless’some authority determined the quantity of wheat to be taken
off  the Punjab market from time to time. and how it should be distributed
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between the Army and the various consuming areas. It had also. become clear
that the establishment of ‘an adequete procureément orgamization in the wheat
producing -areas was necessary to secure the exportable surplps. These pro-
blems largely remained unsolved throughout 1942. 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 wheat is in the Punjab and the successfil procurement of these supplies
depended “ont "gdministrative action by -the Punjab Government. The Govern-
ment of India. did rof. possess the necessary administrative machinery. The
ibuation . prev throughout-the latter half of 1942, ‘when purchases conti--
ted to be made by competing private agencies. at . prices in exeess of the
statutory limits, should, in our opinion, have been brought to an end sooncr
than It was. In our opinion an agreement should have been reached at a very
early stage between the Government of India and the Government of the Punjab
on the price level to be maintained; and price control should have been fortified
by the establishment of an adequate procurement-organization and consequent
control of supplies. Tf, instead of de-controlling prices, this had been done, and
wheat had been procured and distributed under a central plan, Bengal would
have secured larger supplies. This would have been beneficial in two ways:
first, it would have reduced the pressure on the Caleutta rice market in so far as
it arose out of the shortage of wheat, and secondly, in view of the bumper wheat
harve'st; of 1943 it would have ‘been possible to send a large proporticn of the
supplies which reached Bengal towards the end of the vear, at an earvlier-period
when they would have been more igeful. ! o

4%, The possibilities of help from outside were tauch more limited in the
case of rice. The reasons have been explained in earlier chapters. Here we
would merely recall the attitude of the Bengal Government themselves at the
Food Conference held-in December 1942 as proof of their recognifion ot this
fact.  Nevertheless,” the Bengal Government maintain the view, which is also-
shared by many ‘witnesses who appearsd before us, that Bengal might have
secured larger supplies during the eatly months of 1948 from the adjoining areas.
of the Eastern Region. It Is urged that this was prevented by the fact that
the :Central- Governmant had - delegated "powers to provinces to confrol exports
and.the provinces; in -their anxiety 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 conditions created by the fall of Burma a necessary step towards the
conitrol by Government. over the trade and that free trade could not have con-
tinund.  The question therefore, to be considered is whether arrangements could’
have been made quickly enough to provide Bengal at an earlier date ‘with supplies
of rice in approximately those quantities which were obtained later in 1943 from
other provinces and states. We think that the arrangements under the Basic
Plan should have been made earlier in respect of rice also.

47. In retrospect, it now seems clear that the transfer in 1942 of the demand
from areas formerly dependent iargely on supplies from Burma to the markets
in the main rice-producing areas 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, thaf is, in the summer of 1942. But we think we
are right in saying that it was not realized beforehand how swift and violen$
the reaction in the rice markets would be. The fall of Burma was also nof
anticipated until shortly before the event. It is true that difficulties occurred
during 1941 which can now be identified as premonitory symptoms of subse-
quent disturbances in the rice markets during the summer of 1942. We may

e
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refer to the account in paragraph 20 of Chapter IV of the proceedings of the !
Third Price Control Conference. Difficulties at that time were due largely
to the shortage of shipping, and no one then anticipated the loss of imports.
‘The. conclusion reached at that conference was that rice, gqne:;ahy' speaking,
was a problem for which solution should be found by provincial authorities.
When the Fourth Price.Control Conference met in February 1942, the invasion
.of Burma had already begun and the dangers were becoming more obvious.
The Government of Bihar were concerned about the effect of the possible loss
.of rice imports from Burma, and ab their instance representatives of the Gov-
~ernments of the Eastern Region and of the Govermment of the Central Pro-
wvinces met on the day preceding the conference to discuss the regulation of
prices and supplies.  Various measures; including price control, were discussed:
.at this meeting but complete agreement was not reached. At the conferenge
on the following day, discussion centred round price control and it was generally
agreed that prices might have to be controlled in the mnear future. The distri-
bution of the supplies available in India was not discussed. In April 1942, the
Government of India convened a conference for examining the problems of food
production, and the question of the 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
-distribution was recognized, and the dangers inherent in the control of exports
‘-by individual provinces and states, with reference only to their own needs. and
without adequate co-ordination by a central authovitv, were prominently em-
" phasized. But, even ag late as September 1942, when the Sixth Price Control
- Conference considered the rice situation as it had already developed in.several
provir_xe.es, ideas regarding arrangements for the control of the rnovement of riee
-supplies across provineial and state frontiers had nof crystallized into a concrete
plan. We feel that valuable time was Jost during this period -when the need
for co-ordinati‘ng' the demands of the deficit areas with supplies from surplus
areas was pressing. The rapid imposition of embargoes on export, withouf
provision for meeting the needs of deficit from surplus areas, also indicated the
~urgency of thg problem. Further, the time taken for the evolution of the Basic
Pl_an mlghb, in our opinion, have been considerably shortened if the rapidity
wrﬂ} which a serious food situation was developing in the country had been
'reahze:d early in 1942, and a separate department of the Government of India
-established for dealing ‘with it
48. In our analysis of the situation in Bengal at the end of 1942 and the
‘beginning of 1943, we have stressed the psychological aspect. 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 the surrounding provinces had closed the door
against exports. _ If at that time the people could have been informed that pro-
-Q‘urement operations were in progress in other provinces, and that the Central
Government would distribute supplies from the surplus areas to provinces in
nced, the psychological problem would not: have -been so_intractable.

I.—~FREE TRADE

49. A turning point in the history of the Bengal famine.occurred on the
1ith March 1948. Up to that date, the Government of Bengal, as well as
the Government of India, had been moving, on the whole, in the direction of
increasing control, though the pace of progress proved too slow in the condi-
~tions following the failure of the aman crop. The situation which developed in
.January and February 1943, demanded an intensification of control measures.
Not onlv did this not take vlace, but on the 11th March there was a striking
rhange in the direction of the policy of Government and:a retreat from control
"began. ‘‘De-control’”” was the. first. step.in this retreat... The-removal of the
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*‘barriers’’ within Bengal was the next step. Hatly in April, as we saw, the
Bengal Government told the Government-of India that “‘the barriers 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 Region. :

50, Free trade came into force on 18th May. We have described in Section:
C of Chapter VII why this policy was adopted, how 1t 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 reasonasble prices in Bengal and
the other main rice producing provinces. 1t is, therefore, clear to us that the-
decision_fo.introduce. free . trade into the Fastern Region was a. mistake. It
could .only result, not in the solution of the food problem:in-Bengal, but in the-
creation of similar conditions in other areas of the Hastern. 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 those
areas. Indeed, by the middle of July prices had risen very steeply in.the
Eastern Region outside Bengal, and had reached 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 steps to prevent rice:
being despatched to Bengal. We have ourselves little doubt that there was
obstruction to purchases  and removal of rice in certain areas. Bt we do not:
think that this made any serious difference to the Bengal situation as a whole..
As we have said, free trade, while it could not solve the problem in Bengal, was,
in_the conditions then prevailing, a*measure calculated to cause a steep rise in
prices..and consequent. severe. distress.in buying..areas.  The attitude, helpful’-

or otherwise, of the provinces concerned was not material to the success or failure:
of free trade. - T '

51. We mustagain 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’’. 'We have described the difference between.
these two courses in .paragraph 27 of Chapter VII. = ‘‘Modified free trade’
megant the continuance of the Basic Plan, with the important modifieation of
substituting ‘an officer 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 ‘‘Modifie@
free trade’” were 8o obvious 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 province. ‘‘Modified free trade’’ would have
enabled such control to be exercised for all purchases would have been made
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 were sold. Further, the
licenged ‘traders could have been allotted different areas in which to make
their purchases, and in this way competitive 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.

ghzsei advantages were lost as a result of the choice of ‘‘unrestricted free
rade™. -

52. One of the most unfortunate results of free trade was that it evoked
hostility to Bengal in the FEastern Region. We have already described the
charges and counter-charges which were made at the time and need not repeat
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them. They were the inevitable result of the attempt to extract the maximum
amount of rice i the shortest possible time, without regard to its effect on prices
and supplies in the areas 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 traders
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 with regard to the purchasing agent of the Bengal Gov-
cernment. At this period the buying of rice on behalf of Government was
entrusted to a firm of rice merchants in 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 agents 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 detailed
inquiry. Accordingly, previous to the submission of this report, we have recom-
‘mended to the Government of India the investigation of certain accounts and
-other questiong relating to those transactions.! We feel that the matter needs
to be cleared up in the interests of the Government of Bengal and the publie,
and in order to promote confidence in food administration in Bengal.

J.—DISTRIBUTION OF SUPPLIES

53. Rationing was not introduced into Caleutta until 1944, During 1943
consumers made their purchases from three kKinds of shops, crdinary retail shops,
«controlled shops, and employers’ shops. Retail shopkeepers bought  their
supplies in the open market and their sales were not controlled as regards
«quantity or price.. Kverybody could buy @rain in these shops provided he
could pay the prevailing high prices. Controlled shops provided a limited
supply, ab prices subsidized by Government, to consumers who 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 of the supplies arriving in Caleutta
‘were brought in by private traders over whose transactions there was no coniroi.
‘They were free to sell to the highest bidder—and there was po lack of biddars.
They were also free to withhold stocks from sale if the prices offered were not
according to their expectations. This was the pasition in regard to the distribu-
‘tion of rice in Caleutta during 1948.

54. Prices in the Caleutta rice market govern rice prices throughout Bengal.
In the absence of control by Government over the distribulion of the rice
-supplies reaching the Calcutte market on private account during 1948—and
given the shortage of supplies in Bengal-—it was inevitable that the pace for
‘the rise of rice prices throughout Bengal should be set by the purchasing power
-of consumers end employers, including the private and public employers of the
“priority”’ clagses in Caleutta. The citv was prosperous and the purchasing
power was largé. Many persons could afford to pav high prices for the supplies
required for their own domestic consumption and for that of their servants and
employees. " The Excess Profits Tax afforded a means whereby™-a large propor-
tion of the cosbt of supplying the industrial labour forece with food at subsidized
rates could be passed on do Government revenues. The cost of feeding other
categories of the ‘“‘priority classes’ at subsidized rates fell directly on the’
revenues- of the Central Government, the Provincial Government, or the Rail-
wavs. It was. therefore, possible for Caleutta to. pay a price for rice which -
was beyond the reach of large classes of the population in the rural areas.

1 One of us' Mr. M. Afzal Husain has further recommended that similar inguiries by a
similar. agency should be conducted into similar allegations vegarding food purchases in India.
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55. The ordinary consumer in Calcutta was helpless in this state of affairs.
He had to buy at the prevailing market prices. The employers of labour had
#0 provide their employees with food ab subsidized rates or give ever increasing
dearness allowances to enable them to buy it. The individual trader sold at
the prevailing market prices, for if he 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 buyers.
The only way by which the conditions in the Calcutta market could have been
prevented from raising prices throughout Bengal was by Government assuming
“pontrol of the distribution of -supplies m Calcutta, that is, first by controlling
-the wholesale and retail traders and secondly by the introduction of rationing.

56. Rationing 'did not come inte force in Calcutba until the 818t January
1944, The reasons for this:delay, in-their ovder of importance, may be sum. °
wmarized as follows: — ‘

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

(i) The preference by the Government of Bengal for a schéme of distribu-
tion under which Government shops replaced entirely . private shops.
(ifi) Difficulties and delays-in securing staff and accommodation.

57.-The: first of these reasons was the crucial one. By March 1943, as we
explained in Section G of this -Chapter, ‘the position had so deteriorated that
external “assistance was necessary. Under the scheme we ouflined in that
Section it . would have been possible, by the combined efforts of the Govern-
ment of Tndia and the Government of Bengal, to maintain confrolled procure-
ment and at the same time provide supplies for Greater Calcutta, though a
tull supply of rice could not be guaranteed. It would also have been necessary
for the Bengal Goveinment to take action, preliminary to the introduction of
rataoning, to tighten up the control of distribution in Greater Calcutta.” This
would have involved the strict enforcement of the Foodgrains Control Order snd
the licensing 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
action was taken we do not think that a relatively small deficiency in the rice
supply would bave caused a catastrophe in Calcutta. In any case some risk |
had to be run. Preparations for rationing should also have been pushed on as
quickly as possible and rationing introduced in two or more stages as in 1044,
We recognize that these measures would have thrown a heavy burden on the
administration but the danger threatening the province was great. If  this
scheme had besn adopted in March controlled procurement could have continued
and at the same time control would have been obtained over supply and distri-

buti%n in Greater Calcutta. The latter in its turn would have assisted procure-
ment. )

58, Under the scheme actually adopted in March, controlled procurement
was abandoned and the disturbing influence of conditions in the Caleutta: market
on prices throughout Bengal continued unchecked. Again when free trade was
introduced in May large quantities of rice brought to Calcutta from other areas
" in the-Eastern Region were not under Government control, and the disturbing
influence of conditions in the Calcutta market on prices - throughout Bengal
remained unabated. Controlled procurement was also impossible. In the
conditions created by the adoption of a policy of de-control in March and the
introduction of free trade in Mav, it was impossible for the Provinecial Govern-
ment to obtain control of supplv and distribution in Greater Caleutta and ration-
ing was impracticable. Free trade was abandoned at the beginning of Aucust
bib controlled procurement was not undertaken unfil the end of that month when
famine was raging in the province.
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59. Large quantities of wheat and rice started arriving in Caleutta on Gor-
ernment account from other parts of India in August and October 1943
respectively and the Provineial 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:
administration of Bengal, it was not until the 81st January 1944 that rationing
was brought into forece in the city of Calecutta and certain neighbouring muni-
cipalities, and not till May 1944 that it was extended tothe whole of Greater
Caleutta. 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 required to
meet the needs of a population of four tnillions must run perhaps to a couple of
thousands. We can understand that it was desirable to have a certain number
of Government shops but, clearly, the proposal for the entire exclusion from
the distribution system of private vetail 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

-accommodation were real and great, but we are of opinion that avoidable delay

did take place. The delay in the recruitment was accentuated at one stage by
an endeavour to maintain 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 to
observe rules fixing communal ratios.

K.—FAMINE RELIEF

60. In this Section we propose 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 how
the situation was made more difficult by the migration of large numbers of
famine vietims. The magnitude of the task of relief should be fully under-
stood. In this connection we may draw attention to the size of the population
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 Caleutta, contain a larger population 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-
ient 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 by the Government of Bengal, the
intensity of distress was greatest in 29 sub-divisions with a total area of 21,665
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 sarvation for
the poor everywhere. Hence, while the need of certain areas was particularly
urgent, relief operations on a varying scale were required throughout most of
the province. ' E

62. The remarkable feature of the Bengal famine was that the rige In the
price of rice.was.one.of the principal causes of the famine, This, as far as we
are aware, makes it unique in the history of 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 cyclones have on rare occasions
produced the same effect:. War, and civil disorder played a part ip some of
the great famines of the 18h century and earlier eras.  In large famines
produced by such calamities the shortage of grain was naturally reflected in a
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. rise.in priee; bwi the latter was a secondary phenomenon, and not a primary

~cause of the famine. »

63. The Famine Code, which took shape during the last quarter of the 19th
-century, was c¢volved as a measure against typieal ‘‘drought famines™ (Each
province hag. its 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 reserves of money

are reduced because agriculture iz their sole means of livelihood. - Without
‘help, they would starve. At this point, Government steps in -~ and provides
them with money to buy food, the money being provided as loans, gratuitous
crelief, or-as wages for labour on ‘relief works, the last heing muech the most
important. Labourers on famine relief works are paid a wage adjusted to the
local price of grain, enabling 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 existenee
-of surplus stocks elsewhere in the country, the free commerecial movement of
grains, and adequate means of transport into “the famine area, In 1ecent
famines, apart from the Bengal famine, these conditions have been fulfilled
-and grain has flowed into the famine area through ordinary commercial channels.
Tn the Hissar famine of 1940, for example, there were abundant supplies of
‘wheat in the affected area throughout the famine, and its -price did not rise
above the all-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.
‘The Code envisages the appointment of a Famine Commissioner, with dictatorial
powers, 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 procedure
embodied in the Code has on the whole proved satisfactory. It has served to-
mitigate distress and prevent deaths from starvation. Some rige in the death
rate might oceur in times of famine, due to debility and disease, but mortality

-ont a-catastrophic scale was avoidad. 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. Tt is ab 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 eoncerned,

were two very different’ things. The Code does not anticipate an  enormous
¥ige in the price of grain, to five or six times the normal level. = Tt assumes free
trade in foodgrains; free trade mo longer existed in India in 1948. - I¥ assumes

“$hat there are surplus supplies of food in the country and that their transport

4o ‘the famine area will be unchecked; “this was not the case in the Bengal
famine.. Further, the setting up of relief works on a sufficient seale in the very

large area ultimately affected in the 1943 famine would have been, for various

‘Extract from Section 837of the Bengal Famine Codes—

<{a) Without the previous orders of the local Glovernment no grain shall be imported by
the local authorities into-any tract or avea of-relief work. The policy followed should be

-strictly one of non-interference with private trade.

(b) Bvery possible facility shall be given for the free action of private trade in time of

-gearcity or famine™

Tt is of interest to mention two famines in the second half of the 19th century in’ which
private trade did not bring in supplies. In the Orissa famine of 1866 the threat of famine

+was nob realized until after the monsoon had arrived and the famine area was cut off from

supplies by the impossibility of transporting grain during the 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
works in Bengal during the rainy season, when the greater part of the country-
side is under water, presents special and almost insuperable difficulties. These
considerations would not, however, have hindered the application of 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 numierous witnesses. These:
can be briefly summarised as follows:— : :

(i) Failure to declare famine under the Famine Code:

(ii) Failure to make an early start in the organization of relief measures;

(iil) Failure to establish in time an adequate organization for the movement
of supplies avsailable to the Government. ; '

67. The declaration of famine is a stage in the procedure preseribed in the
Famine Code. The reasons why famine was not declared in Bengal have been:
explained as follows by the Bengal Government. Up to June 1943 such a declora-
tion would have been inconsistent with the existing propaganda policy by which.
an attempt was being made to allay fears of shortage and ereate confidence. After
this date, the Government felt it unnecessary to declare famine because ‘‘the
circumstances envisaged by the Famine Code in administering famine relief
did not virtually exist in Bengal at that time.” We may quote here from &
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 operations 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 heither
adequate nor free to move. The grant of loans or issue of money would ‘there-
fore merely aggravate the situation ag yelief in kind had to 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 might be had
from the small reserves held by various people. The distribution of such loans.
on a very large scale might have led to greater inflation with a further upward
tendency in prices. On the other hand, it was scarcely possible to open large
relief works or poor houses on a large scale without a definite possibility of
obtaining supplies through the traders or otherwise but this did not exist.
Government therefore had to improvise an alternative procedure for the distri-
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 supporf of the
Central Government was misguided and that it would have been better to
warn the people fully of the danger of famine. As regards the inapplicability
of the Famine Code, it is certainly true that the relief measures feasible in the
circumstances were very different from those preseribed in the Code.  Loeat
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. -~ Nevertheless; we. believe that
the declaration.of. famine. would have been-attended with certain. advantages.
Tt would have led to the appointment of a Famine Commissioner with plenary
powers over relief, who would presumably also have assumed control of food
gupplies allotted ¥o the disfricts. It would have simplified administrative and
financial procedure and removed the uncertainty with regard %o such procedure
in dealing with problems of relief which we believe existed fo some exfent i
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1943. Under the Code, District Officers are required to make frequent and -
detailed reports about 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.  TFinally the declaration of famine might
have quickened public sympathy, both within and without the province, and
focussed the attention of other provinces on the plight of Bengal, and her need
for assistance, at an earlier date. '

69. Delay in starting relief measures.—We have already referred to the fach
that Cominissioners -and  Distriet Officers reported growing distress in many
districts. very early in 1943. From March onward the anxieties of loeal officers
increased and they left the Provineial Government in no doubt about the
seriousness of the situation. Towards the-end of Jume fagpine was - present in-e
many parts of Bengal. Tt was not, however, until 11th June thaf 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 8 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 Ttesult of local initiative, until September—several months after the
need for it had arisen. With prices of rice soaring to unheard of levels, relief

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.
Food. was required. The delay in organizing relief, and the inadequacy of the
quantities later issued -as uncooked grain or cooked ‘‘gruel’’; -both reflect the
disastrous supply situation that had.developed. ‘

70. Tt appears that at one stage in 1943, expenditure on relief was limited
on financial grounds. ~We are of opinion- that when the lives of the.people are
at_stake financial considerations must not be allowed to restrict relief opera- -
tigns... If necessary, . funds to- the fullest .extent required should be provided
by borrowing in consultation with the Reserve Bank or the Government of
India. .

71. Movement ang Storage of Supplies.—~We have described -the piling up
of atocks of ‘grain in Caleutta and in certain procurement areas in the second
half of the year. This began in Caleutta in August and continued until the
Army took charge of movement in November. The accumulation of stocks
vrgently 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 to the districts. The arrival of large supplies from oufside Bengal
overwhelmed whatever organization already existed in the province. - The Gov-
ernment of Bengal stated in July that they were prepared to deal with the
arrival of 120 or even 500 wagons of foodgrains daily, and also “‘to appoint a
Transporf Officer. and a Transport Department who will do the work of receiving
goods, handling them here, distributing them to the various districls, and alse
doing  inter-district transport’”. In the event, they failed to carry ouf these
undertakings. Stocks arriving in Calcutfa were not properly locafed and identi-
fied on arrival, the sfation of despatech and the quantities received were often
not noted and arrangements. for storage and distribution were. unsatisfactory.
It has been claimed that the arrival of such large supplies was unforeseen and
hence suitable arrangements could not be made %o deal with them. Tn view
of what has been said above, this claim appears To be inadmissible. We feel

iExtracts from papers velating to certain financial aspects of relief—Appendix VITI.
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that an energetic attempt should have been made to secure the necessary
personnel and build up the necessary organization; for example, officers could
have been obtained from outside the province. According fo evidence pre-
sented to the Commission, the Government of India offered help in September
1948, but the reply was received that this was nob 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 utilized.
We may add that there were in Calcutta businessmen whose experience of
orgamzattor‘l‘ qualified them for such work, but according to the Government
of Be_n.gz’x,l, all attempts to secure suitable men: from the business houses proved
abortive’’,  The Bengal Government should, in July or thereabouts, have under-
taken the task of setting up the organization- needed to deal with the arrival of
foodgrains in Caleufta under the Bagic Plan and their despatch to the districts,
and, if local resources were inadequate, impressed on the Government of India’
th:en.' need for assistance. TIf they had done so, the latter might have found thab
suitable help could l?e obtained only from the Army, which possessed trained
personnel with experience of large scale transport problems. We have already
described the vigorous steps taken by the Army to organize transport when it
came to the rescue in November. Tf the Army had been called in two months
earlier, say in September, famine 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 famine
_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 particularly unfortunate in the cir-
eumstances. '

Reference has been made elsewhere to the inadequate storage accommoda-
tion in Caleutta 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, their
storage under such conditions was undesirable for various reasons, including the
effect on public opinion. According to non-official witnesses appearing before
us suitable storage accommodation could -have been found in Calecutta if the
trade had been consulted and its co-operation invited.

72. Among other criticisms of relief measures, we may mention the view
that the establishment of food kitchens was a mistake—that it would have been
better to distribute food as ‘‘dry doles’’ through a reliable method. Unques-:
tionably the food kitchen system led to corruption and there was much mis-
management. It was, however, the only feasible method for the general
appeasement of hunger in the situation which developed from July onwards,
when many thousands of people left their homes and flocked into towns and
cities.  The migrating masses could not have been given food in any other way.
TFurther, rice was in short supply and unfamiliar cereals such as hajra, jowar
and wheat had to be distributed. The people were unused to these and did nos
know how to cook them.

‘78, Lastlv, we must refer to the view which attributes the failure to relieve
the famine situation in the rural areas to the undue preoccupation of the Govern-
ment of Bengal with the needs of Greafer Caleutta generally, and those of the
“priority classes” in particular. Tt is undeniable that, throughout 1943, the
necessary supplies reached Caleutta and a considerable proportion of the popula-
Hon of Greater Calcutta 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, about two-thirds, of the supplies of rice reaching Caleutta under the
control of Government, much. of which was secured from outside the province,
was consumed in Greater 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 case even if all the supplies distributed in Caleutta under Government
control, about7141,000 tons, ‘had -been sent to  the rural area. Tt seems
probable that the rural areas would not have been materially helped by a
reduction in the Calcutta allotment, as, in the absence of control, Calcutta would
have bought more from the rural areas and raised prices still higher in the
province. in doing so. This would have further increased the numbers of the
people who were unable to buy their supplies. In the epinion 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 eity under
Government control, but for their failure to acquire confrol of supplies and
distribution in Bengal, e ’ L : '

Sir Manilal Nanavati and Mr. Ramamurty do not agree with the above view
regarding the distribution of available foodstuffs in the hands of the Bengal
Government, during 1948. Their opinion, is as follows:—

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

*“Prices in many parts of the motussil were generally higher than in Greater
Cs..lcutta‘; 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 foodstuffs and there was never
any serious shortage; the priorities and the Industries carried ample stocks to
last them for weeks. Therefore,; if more foodstuffs had been sent Yo the rural
areas they would have been materially helped without interference with essential
needs in Calcutta’’,

74. Sir Manilal considers that this question of Calcutta wversus 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 War 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, boabs, and cycles enforced 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 weakeded the economy of rural Bengal. By the end of
December 1942 distress ‘had already appeared and by March 1943 widespread
famine was anticipated by district officials. Conscicusly or unconsciously, the
Bengal Government allowed the needs of the 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 more 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 stocks 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 snd funds. From the moment the signs of distress appeared,
the Government of Bengal shonld have made it clear to the Government of
India as well as to the employers”® organisations who had adequate resources
and who had great influence, that they could not discharge their primary 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 otber deficit areas in the province. At the same
time, they should have. clearly brought to the notice of thé Government of
India the seriousness of the situation as it wag developing and demanded their
immediate attention in the strongest terms as was .done by the Bombay Govern-
ment. If this course had 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 1943
by the mistrust and, suspicion occasioned by complaints about profiteering
which prevailed in Bengal. This atmosphere of mistrust influenced the situa-
tion throughout the famine. In the end not a single man died of starvation from
- the population of Greater Calcutta, while millions in rural areas staived and
suffered.” :



CHAPTER XI.—GENERAL CONCLUSIONS AND OBSERVATIONS.

1. The Background.—The economic 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 which 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 standing 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 undetlying conditions, commioni indeed to many other parts. of
India, were favourable to the occurrence -of . famine accompanied by  high
mortality.

2. The basic .causes of the famine.~—~Shortage in the supply of rice in 1943
was. . one of the basic causes of the famine. The main reason for this was

the low yield of the aman crop reaped at the close of 1942. Another reason =

was that the stocks carried over from 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 December 1941 was a good one. but not so good as to enable stocks to bhe
replenished materially. ~After the fall of Burma early in 1942, imports from
that 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.
This ‘also. contributed to some extent to the smallness of the carry-over irom
1942 to 1943. Again, during 1943 the loss of imports from Burma was only
partially offset by increased imports from other parts of India. TIf appears pro-
‘bable that the total supply during 1948 was not sufficient for the requirements
«f 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
surplus stocks without retaining the usual reserve for consumption beyond the
next harvest, it was unlikely that consumers would have secured their normal
w¥quirementg -in -full. 7 : o
In the summer of 1942, that is, some months before the failure of the aman
¢rop in Bengal, & situation had arisen in the rice markets of India, including
+those in Bengal, in which the normal trade machinery was beginning to fail to
distribute supplies at reasonable prices. This was due to the stoppage of im-
ports of rice from Burma and the consequent transfer of the demands of Ceylon,
Travancore, “Cochin, and Western: India, " formerly met from Burma, to the
markets in the main rice produeing areas of India. Other circumstances arising
cout' of the war also accentuated the disturbances to normal trade. In Bengal,
owing to its proximity to the fighting zone and’ its position as a base 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 1948, than
-elsewhere in India. The failure of the aman crop at the end of 1942, in combi-
mation” with the whole existing set of circumstances, made it inevitable that,
~in the absence of control, the price of rice would rise to a level at which the
poor would be unable to obfain their needs. Tt was necessary for the Bengal
‘Government to undertake measures for controlling supplies and ensuring their
distribution at prices at which the poor could afford to buy their requirements.
It was also necessary for the Government of India to establish a system of
planned movement of supplies from surplus to deficit provinces and sfafes.
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There was delay in the establishment by the Government of India of a system.
of planned movement of supplies. The Bengal Government failed to secure
control over supply and distribution and widespread famine followed a rise of
prices to abnormal levels—to five to six times the prices prevailing in the early
months of 1942. This rise in prices was the second basic cause of the famine.
Farp.ine, in the form in which it oceurred, could have been prevented by resclute-
action at the right time to ensure the equitable distribution of available supplies. "

3. The Government of Bengal.—When the price of‘rice:rose steeply in May:
and June 1942, the Government of Bengal endeavoured to bring the situation.
under control by the prohibition of exports and by fixing statutory maximum.
prices. In the absence of control over supplies, price control failed, but by
Beptember 1942, supplies and prices appeared to have reached a state of equili-
brium. This 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 taken 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 steeply. Tf a Breakdown in distrie
bution was to be averted, it was essential that Government should ebtain ¢on::
trol of supplies and prices. The measures taken by the Government of Bengal
to achieve control of supplies and prices during 1943 were inadequate and, in-
some instances wrong in principle. In January and February 1943, the Provin--
eial Government endeavoured unsuceessfully to obtain control of supplies and.
to regulate prices by means of procurement operations. Betbter success would
kave been achieved if procurement had been undertaken by an official ageney’
instead of by agents chosen from the trade, and if. Government had made it
elear that théy would not hesitate t6 requisition from large- producers as well
as from {raders, in case supplies were held back. The decision in favour of
“‘de-control” in March 1943 was a mistake. In tlie conditions prevailing im
Bengal at the time, it wag essential to maintain control; its abandonment meant
disaster. We refer to this matter again in the immediately succeeding para-
graph. The Government of Bengal erred in pressing strongly for ‘‘unrestricted:
free trade’” in the Hastern Region in May 1948 in preference to the alternative:
of “modified free trade’”. The introduction of ‘‘unrestricted free trade’’ wag.
s mistake. It could not save Bengal and was bound to lead to severe: distress
and possibly starvation in the neighbouring areas of the Regien.

One resujt of the policy underlying ‘‘de-control’” and ‘“‘unrestricted free
trade” was that the greater part of the supplies reaching Calcutta was not
under the control of Government. So long as this policy was followed it was-
not possible to introduce rationing in Greater Caleutta. TFven after the policy
was reversed, there was considerable delay in the introduction of rationing.
The absence of control over the distribution of supplies in. Calcutta and the
failure to introduce rationing at any time during 1948 contributed largely to the
failure of control over supplies and prices in the province as a whole.

The arrangements for the receipt, storage, and distribution of food supplies
despatched to Bengal from other parts of Ih%’ia during the autumn of 1943 were
thoroughly inadequate and a proportion of the supplies, received during the
height of the famine, was not distributed to the needy in the districts, where

ne v

such food was most required. Better arrangements for the despatch and

distribution would have saved many lives.

While reports of distress in various districts were received from Commis-
gioners and Collectors from the early months of 1948, the Provincial Governmernt
did not call for a report on the situation in the districts until.June, and detailed
instrictions relating to relief were not issued Fill August. " Famine wag nob
declared. The delay in facing the problem of relief and the non-declaration of
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' 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 Governs-
ment of India, was unjustified when the danger of famine was plainly apparent.
The measures initisted in August were inadequate and failed to prevent further:
distress, mainly because of the disastrous supply position which had been:
gl};owed to develop. A Famine Relief Commissioner was not appointed. till late -
in September. Tt appears that at one stage in 1943, the expenditure on relief
was limited on financial grounds. There is no justification, whatsoever, for-
cutting down relief in times 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 Tndia. This principle holds even when, as in the
Bengal famine, food was more urgently required than money for relief purposes.
The n}edlcal_relief provided during 1943 was also inadequate. Some of the
mortality which oceurred; could have been prevented by more efficient medical

‘and pgbh’o health measures.

Between the Gdvernment in office. and the various political parties, and in-
the early part of the year, between the Governor-and his Ministry, and between"
the administrative organization of Government and the public there was lack-
of co-operation which stood in the way of a united and vigorous effort to prevent
and relieve famine. The chaflge in the Ministry in March-April 1943, failed
to bring about political unity. An “all-party’” Government might have created”
public confidence and led to more effective action, but no such Government came-
into being. Tt may be added that during and preceding the famine, there were-
changes in key officers concerned with food administration. In 1948, 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 effect on local’
trude and transport, and in particular affected certain 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 recruit-
ment into Government organizations concerned with food administration and’
famine relief.. The cyclone and the partial failure of the aman crop were serious:

i unavoidable natural calamities. But after considering all the circumstances..
we cannot avoid.the conclusion that it lay in the power of the Government of’
Bengal, by bold, resolute and well-conceived -measures at the right time to have
targely prevented the tragedy of the famine as it actually took place. While-
other - Governments in India were admittedly faced with a much less serious
situation than the Government of Bengal, their generally successful handling
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. failure 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 ccme 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 maintained and the establish-
ment in that provinece 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 provinece towards the close of the year, at an earlier period when
they would have been much more useful. In the closing months of 1942, and
the first two months of 1948, the supplies of wheat reaching Caleutta were only
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g fraction of normal requirements. 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 approximately those quantities which were obtained later in the year
“from other provinces and states. ‘ o

The Government of India must share with the Bengal Government respon-
sibility for the decision to de-control in March 1948. 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 Tndia 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 rice.
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 Caleutta. The Government of India erred in deciding to introduce
“‘unrestricted free trade’’ in the FEastern Region. in 1948 in preference to
“‘modified free trade’’. The subsequent proposal ef the Government of India to
‘introduce free trade throughout the greater part of India was quite unjustified
sand should not have been put forward. Its application, successiully 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 1948, it was clear that the Provincial Administration in Bengal
‘was failing to control the famine. Deaths and mass migration on a large seale
“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 1948, 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 situation took an immediate turn for the better.

We feel it necessary to draw attention 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 Linlithgow, held the
“food portfolio without 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 becams
Member in charge of the Food Department in May. He was succeeded by Sir .
J. P. Srivastava in August and a new Secretary of the Departmen$, Mr.
"Hutchings, was appointed in September.

In Bengal, the new Ministry took office towards 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, during the various critical stages in the famine, heév;r responsibility
fell on individuals who were new to their posts.

5. The people and the famine.——We have criticized the Government of
‘Bengal for their failure to control the famine. It is the responsibility of the
“Government to lead the people and take effective steps to prevent avoidable
-catastrophe. But the public in Bengal, or at least certain sections of it; have
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also their share of blame. We have referred to the atmogphere of fear and
. greed which, in the absence of control, was one of the causes of the rapid rise
in the price level. Enormous profits were made out of the calamity, and in’
#he circumstances, profits for some meant death for ‘others. A large part of
ithe community lived in plenty while others starved, and there was much indiffer-
-ence in face of suffering. Corruption was w1despread throughout the province
.and in many classes of society. '

It has been for us a sad task to inquire into the course and eauses of the
Bengal famine. We have = been haunted by a  deep sense of tragedy. A

illion and a half of the poor of Bengal fell vietim to eircumstances for which
they themselves were. not responsible. Society, together with its organs, failed
1o protect its: weaker members. Indeed there was a moral and social breakdown,
ag well as an administrative breakdown.



_ © PART II ~
DEATH AND DISEASE IN THE BENGAL

FAMINE
CHAPTER I.-MORTALITY

‘ A.——'TOTAL MORTALITY. o . .
1. According to figures published by the Bengal Public Health Depart--
ment, 1,873,749 people died in Bengal in 1948, The average number of deaths-
reporfed annually during the previous 5 years, 1938 to 1942, was 1,184,903,
8o that deaths in 1943 were 688,846 in excess of the quinquennial 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 1948 the rate rose to 30°9 per mille. .

Nearly all the famine mortality occurred in the second half of the year..

During the first 6 months mortality was only 1'9 per cent. in excess of the -

quinquennial average. From July to December 1943, 1,804,323 deaths were-
recorded as against an average of 626,048 in the previous quinguénnium, re-
presenting an increase in mortality of 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 422,871 over the quinquennial
average. The death rate during the year from July 1943 to June 1944 reached
87°6 per mille. The compléte mortality figures for 1944, which are not available-
at the time of writing, may show that, as far as excess mortality is concerned,
the year 1944 was almost as disastrous as the previous one.

B.—ACGCURACY OF MORTALITY STATISTICS.

3. All public health statistics in India are inaccurate. Mortaliby 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 births.
registered may be 20 to 256 per cent. below the number of - births thad
have actually occurred.? The famine mortality statistics issued by the Bengal
Public Health Department, it may be remarked, tell a sufficiently tragic story

ag they stand. Many people have, however, maintained that they grossly

underestimate the actual number of deaths. Thus, witnesses appearing before

members of the Commission in Dacca estimated deaths in the distriet 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, Department of 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 of sample groups in the worst
famine areas, in which the mortality rate was 10 per cent, and it was assumed

that two-thirds of the population 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

people were all too visible in faminc-stricken areas, and it is- natural that in
such circumstances exaggerated estimates of mortality should have gained
eredence. :

4. While the Commission cannot accept popular views on mortality, it . is

nevertheless of the opinion that the official figures wunder-estimate the total

1Report of the Public Health Commissioner with the Government of India, 1936.
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. mumber of deaths. In rural Bengal, as elsewhere in India, the primary collector
-of mortality statisties is a village functionary to whom deaths are repo;bed )
by relations of the deceased in the village. The village chowkidar ! (previous
0 1944), reported deaths to the Union Board office, whence by several stages
the records ultimately reached the office of the Director of Public Health. The
.chowkidar also reports the cause of deaths. In normal times the system scarcgly
lends itself to. scientific accuracy and in 1942, and 1943 other factors I_Jaalimg‘
for errors gnd omissions were introduced. In certain: places the salaries of
chowkidars were not paid and they deserted their posts to obtain work on
military projects and aerodromes. During the famine chowkidars were not
immune from starvation ‘and disease and some of them died. The replacement
“of dead and vanished -chowkidars was no easy matter ‘and several weeks or
wmonths might elapse before successors could be found, during Whlieht‘ deaths
presumably went unrecorded. Further, in the height of the famine thousands
.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

circumstancés would certainly not be recorded in the' statistics of. the
- Director of Public Health.

5. There was a remarkable fall in 1948, in the number of deaths recorded
4n infante tinder one month. Deaths in thig age group numbered - 101,406,
the quinquennial average being 188,780—a decrease of 268 per cent. . This
‘reduction in neo-natal mortality may be to a considerable extent due to a fall
4in. the number of live births; the recorded- birth-rate actually fell from 280
{(quinquennial average) to 18'8 per mille. 1t seems probable, however, that
during  the famine a large proportion of deaths of infants under one month
-was not recorded and that a similar factor operated in the reported fall in ‘the
thirth-rate. © The lower mortality reported in infants under one month—an age
group which: normally makes a large contribution to total mortaliby—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 & considerable effort was made, by civil and military
medical authorities, to improve the registration of deaths. Tmergency medieal
‘workers were instructed to supervise the recording of = deaths by chowkidars
-and to check and accelerate 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 ressonably accurate. A
:graph showing recorded mortality, month by month, is given on page 113. 1%
is significant that there was a fall in January 1944, after registration had been
improved. No doubt the actual number of deaths fell at this stage owing to
‘the provision of food supplies, but the health situalion remained very serious.
TIf 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 registration, and that
the result would have been a rise in recorded mortality.

7. In spite of the conditions produced by the famine, there was no universal
‘breakdown in 1943 in the system of recording deaths. We made caraful
inquiries on this point fromr local officials and other witnesses. After due.
consideration of the available facts we are of the opinion that the number
of 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 must be added to the %oll of

1The chowkidar 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 .

%Cclirrgd a8 a direct result of the famine and the epidemics which followed ir.
its train. ' : St

C.~—AGE AND . SEX. MORTALITY = .

3

8. Various views were expressed to the Commission, as regards the age and.
sex groups on which mortality fell most heavily. In some areas women and
children appeared to be the principal vietims, since many of the men had.
left- home to. seek employment elsewhere.. The ' destitutes who thronged -the-
relief kitchens in Calcutta and other centres seemed to be for the most part
children, women, and old people of both sexes, and mortality among such.
wandering destitutes 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 distribution 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. conclusions. The
data available for study include the public health statistics for 1948 and the-
results of various inquiries on sample.groups submitted to the Commission:

9. Male and female deaths reported in 1948 numbered 998,428 and 875,321
respectively, a difference of 123,107 to the disadvantage of males. Actually:
more male 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 that the increase in male deaths was 62'5 per cent, as compared with:
53.2 per 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. Das, Lecturer in Social Anthropology, University of Caleutta. Of 4,833
deaths investigated, 567 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 the number of male deaths was somewhat
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 489,273 in females, the percentage increases in mortality over the
quinquennial average being as follows:— :

Age group Percentage increase over quinquennial
average of deaths in 1943,
. Male Female -
15-20 - . . . . . . B 98-3 48+8
L - . '
: 2030 . . . . . . . . 829 59-1
3040 . . . . . .. . . o988 889
40-50 . . . . B . . . 103-6 90-9
5060 . . . . .. . . 932 76°3

1The 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. C. Mahalanobis, Statistical
Laboratory, Presidency College, Calcutta, are not in agreement with the-
provincial -sex mortality data.. -The investigation - covered 2,622 families-
(18,652 individuals), inhabiting villages in 7 sub-divisions. In the groups as: a:
whole, the percentage mortality ‘among females.in. 1948 was higher than the per-
centage *mortality -among males. . (Infants of both sexes below one year were-
left out of the ecalculation).  There was, however, considerable.irregularity in.
the proportionate sex mortality ‘in- the various -sub-divisions, and in some-
sub-divisions - the - male ' mortality, ‘on - a . percentage :basis, - exceeded : the
female. The aggregate figures are influenced by the data from one sub-division:
in-which, for some reason, female deaths greatly exceeded male deaths.

12. As regards mortality by age, the decrease in the reported number of’
deaths in infants under one month has already been referred to. The number
of deaths in infants aged 1 to 12 months inereased, 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. The
number of deaths-in old people over 60 was also high, 247,556 as compared
with. the quinquennial average of 154,405. The age groups 1 to 10 and 60 and’
over contributed-between them 274,810 of the excess deaths in 1943, but since:
the ‘mortality .inthese groups ‘is normally high, their " excess mortality was:
slightly lower than that in the intermediate age groups.

13. Mortality .in -Caleutta 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 the-
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.
The total number of male deaths reported was greater than that of female-
deaths; but this is due - to the preponderance of males in the industrial popula--
tion. of Caleutta. -According to the 1941 census, males in Caleutta out-
npmbered females by about two to one. :

14. The greatest excess mortality in Calcutts was recorded i the age groups:
1 to 5; 5 to 10, and over 60, the percentage increase in mortality in these groups
being 228.1, 85.1 and 192-6 respectively. The mortality statistics thus con-
firm the impression that women, children, and old people were in the majority-
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 fo be more
aceurate 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 not un-
likely that these included more women and children than men.

16. The above analysis is based largely on the mortality figures of the
Public Health Department as they stand. The quofation of recorded mortality
figures, including digits down to the tens and hundreds, and the caleulation of
percontages o one place of decimals, tends to give a false air of accuracy.
We must again emphasize thab all the figures given are inaccurate and should
not he regarded as indicating more than general frends in mortality.
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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, un-
«doubtedly places such as Caleutta where the reverse was the case. Assuming
the higher male mortality to be a fact, it is by no means easy to suggest reasons
dor it. Possibly men, with larger food requirements than women, suffered
more acutely as food supplies dwindled away to nothing. Me,t} may have
.attempted, more often than women, to remain at work in spite of Increasing
sstarvation, and thus used up their bodily reserves more rapidly. = Again, women
-and children may have sought relief at food kitchens more readily than men.
It is known that large numbers of families have been deprived of their bread-
swinners and large numbers of women have been left widows. Responsibility
for the care of the widows and orphans of the famine has been accepted by, .
*Government as part of the rehabilitation programme. Our tentative conclusions-
.about sex mortality emphasize the extent of the task 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. . Aeccrding to o report on the Madras famine of 1876-7, in 9 famine
-districts the birth-rate fell from 26 per. mille in 1876 to 20-3 per mille 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 certain districts the birth-rate
fell to 4 to 5 per mille. The reported fall in the birth-rate in Bengal in 1943
from 280 (quinquennial average) to 188 means a loss of 500,000 to 600,000
"births. = While the accuracy of this figure may be questioned, there is no
veason to doubt that births were greatly decreased in the Bengal famine, as
in earlier famines. The decrease will influence the age composition of the
population. in future years and the curve of population growth. The latter
will, of course, also be affected by the total famine mortality, and notably by
the ?ortality among females of all ages up to the end of the child-bearing
-period. :

19. The falling-off in the number of live births during famine is presumably
-due largely to an increase in the incidence of abortion, miscarriage, and still-birth
rresulting from malnutrition and disease. It is well known that a womsan’s

capacity to bear living children is impaired by malnutritior, 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

720. In May and June, 1948, the death rate began to rise in the districts
«6f 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 deaths was twice
the quinquennial average in June, and 3 to 4 times the average in July. It was
in fach in these districts that the famiine first made itself evident. TIn July
the reported death-rate was above the average in all districts except Hooghly,
“Jessore, and Malda. but the rise was of & 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. It will be moted that. the. famine
-mortality curve follows the quinquennial mortality curve, which also attained its
" highest point in December. This suggests that during the last few months of the
- year, the presence of famine accentuated the lethal effect of disease present in
+lesser degree in normal times. '
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compared with the average in the previous quinquennium.

- Number of monthly deaths reported in Bengal from July 1943 to June 1944,
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21. The death-rate in Calcutta, unlike that in the provinece as a whole,
reached its peak in October, 1948. The decrease in November and December
was no doubt due to the distribution of food, the increase in hospital aceom-
modation, the better care and treatment of patients, and the removal of
destitutes to camps outside the city.

22. Btudy of the mortality recorded in the various districts in {Bengal in
‘1943 ‘and 1944, feveals some important. facts. Some districts are normally
surplus in rice supplies, others deficit, while a third group is more or less self~
supporting.  In 1943, the usual order in this respect wag disturbed in-various
‘ways. Thus, Midnapore is normally a surplus district and was taken as such
for purposes of the Bengal Government’s Procurement Scheme in 1944, In
1948, however, it 'was heavily deficit ag a result of the cyclone, which produced
‘famine conditions and seridus health problems in certain. districts before the

" greab famine began. Again, rice supplies in  various - districts which are
‘normally surplus, notably certain districts in West Bengsal, were reduced as
a result of ‘the short crop. No satisfactory information about rice supplies in
cany district, in relation to the needs of the population, is in fact available.” Tt
-is thus diffieult to compare mortality and the degree of scarcity district - by
district. Comparison is  also affected by-the migration of famine victims; who
in general tended to wander from the worst areas to places where they had at-
'least some hope of obtaining food. SR
. 28. In spite of these facts—to which must be added the general inaccuracy
lof the mortality figures—certain rough conclusions can be drawn. Harly in
1948, certain districts were regarded as ‘‘buying areas” by the Government of
iBengal. These were: Bakarganj, Burdwan, Birbhum, Bogra, Dinajpur, -
Jalpaiguri, Malda, and Rajshahi. It is impossible to say how far these districts
were genuinely surplus; in Burdwan, for example, crops in two sub-divisions
'had been damaged in 1942 and 1943, by-insect pests and flood. Bub at least
searcity was less acubte in them than in certain other parts of the province.
Chittagong, Dacca, Faridpur, Tipperah, and Noakhali, normally deficit areas,
were unquesfionably seriously short of supplies in the famine year. The excess
mortality recorded in these districts in 1943 was in general considerably higher
than in the buying areas. It ranged from 51.1 per cent in Faridpur to 121-0
‘per cent in Chittagong, the excess in Tipperah, Daecca, and Noakhali being
118.6, 85'7, and 95-9 per cent respectively. In ‘the districts declared buying
:areas, excess mortalily ranged from 2-8 per cent (Malda) to 605 per cent
(Birbhum). In none of the others did it exceed 45 per cent. In the remaining
districts of Bengal, excess mortality exceeded 50 per cent in Murshidabad (96-5),
Howrah (71'5), 24-Parganas (76'1), Midnapore (581), Rangpur (55:4), and
Nadia (82-4). Of these, Midnapore was in a special position, while Howran
~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 certain sub-divisions of Murshidabad, the aman crop of 1943-44,
was a total failure, In the Nilphamari sub-division of Rangpur, there 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 related to the degree of local scarciby. Buf in almost all the
districts, whatever their position as regards production and supplies of  rice,
there was some increase in the death-rate. The rise in price was general
- throughout Bengal and led to starvation even in districts which were mnof
obviously deficient in their total supplies. Further, epidemic diseases were
not confined to the areas in which food shortage was most acute.

25. In the first six months of 1944 there was a general rise in the death-
pate in the districts which had not suffered severely in 1948, while it continued
on a high level in most of the latter. In Birbhum, Dacca, Rangpur, 24
Parganas, Murshidabad, Malda, and Tipperah, excess mortalify in the firsti six
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months of 1944 exceeded 90 per cent Tipperah, Rangpur, Malda, and Dacca
being the worst affected. In all the other districts, except Darjeeling which is
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 occurred
in Chittagong (81'3 per cent, as compared with 204.1 in the previous six
months), but in Tipperah the death-rate remained extremely high, being 111-3
per ‘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 II.—CAUSES OF DISEASE AND MORTALITY
A.—HEFALTH PREVIOUS TO THE FAMINE

1. 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 cun
of course be said of many other parts of India. The calamity of famine fell cn
a population with low physical reserves and circumstances were favourable for a
flare-up of epidemic disease. The association between heaith conditions in
normal times and the high famine mortality must be underlined. '

* B.—LACK OF FOOD

2. A high proportion of the deaths which took place in the early stages 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, 1948.  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 & negligible
difference when the broad facts of famine mortality are under consideration.

8. 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 disesse, as .a cause of death. At g
somewhat later stage, epidemic diseases took precedence over starvation. The
peak in cholera mortality occurred in Qctober and November 1943, while in the !
case of malaria December stands out as the worst month. By the end of the
yesr, with The reaping of the aman crop, and the provision of food to the famine
vietims through the medium of relief kitchens, efc., 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 measores 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 treatinent, although it was in the early stages
that the problem of resuscitating cases of starvation by suitable therapeutic
measures was most acute.

C.—Di1sgASE IN CALCUTTA FAMINE HOSPITALS.

4. Epidemic diseases were prevalent among famine victims in Caleutta as
in other parts of Bengal. For example, investigations carried out in Calcutta
towards the end of 1948 showed that some 40 per cent of destitute patients
harboured malaria parasites. But in general the picture seen in the Caleutta
emergency hospitals from August to November 1948 was that of acute starva-
tion and its effects. Many of the patients in the hospitals were picked up on
the streets in a state of extreme weakness and collapse, often on the point of
death. - Thoy were for the most part emaciated to such a degree that the
description “living skeletons” was justifiable ~ Weight was often roduced by

e N
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as much as one-third of the normal; that of men who normally weighed 120 to-
180 lbs. fell 40 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
18778, ‘‘life is held by = slender thread which the least untoward circumstance:

is.sufficient o snap.”” :

5. Many suffered from mental disorientation, showing a very marked degree
of apathy and indifference to their surroundings. When taken to hospital, such
patients made little effort to. help -themselves and received medical aftention
with an indifference which sometimes amounted to passive obstruction. They
did not care how dirty or naked they were. Those with famine diarrhoea would
repeatedly soil their beds and pay no attention to the protests of the attendants.
In a few cases maniacal symptoms were present. The mental state of many
starving destitutes indeed sometimes disconcerted workers in famine hospitals,
who were not aware that it was a pathological condition induced by starvation.
There was some fendency to regard starvation cases as needlessly dirty and
uncooperative and, since they made little effort to help themselves, not worth
helping. Actually, the clouding of the mind induced by starvation cleared in
a fev: days, if the patient could be rallied by suitable dietary and medical treat-
ment, SRR : :

6. The exact causes of so-called ‘‘famine diarrhoea’” are at present unknown.
They may. include. the following: S ‘

(a) Unsuitable food which is not digested and leads to irritation of the intess
tines. - The spectacle of starving destitutes ransacking refuse bins was common
in Caleutta during the height of the famine. ‘

(b) Imp@igment of 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. - ‘

(¢) Infection with dysenteric organisms.

A high death rate from ‘‘dysenfery and diarriicea’ has been reported .in
earlier famines in India. In the nineteenth century, the term ‘‘famine
diarrhoea’” 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
pf famine conditions, that is, the degree of starvation. A similar phenomenon
is observable in the mortality statistics of Calcutta during the second half of

——1943. When the famine was at its worst, famine diarrhoes was perhaps the
most formidable problem with which the medical relief-agencies had to deal.

7.-Many patients showed famine oedema or dropsy, the dropsical swelling
often masking the gross underlying emaciation. Dropsy invariably makes ifs
- appearance under famine conditions; for example, it was widely prevalent in
the under-fed. population of Cenfral Europe during and just after the last war.
Protein deficiency 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:
either the parasite was unable to multiply in a starved body and revived fogether
with ifs host. or during the phase of starvation, it was present as in the later
febritl_e stage, but, owing to the low state of the pafient, produced no febrile -
reaction. . -

Anaemia.was prevalent in patients in famine hospitals at all sfages of the
famlne.y This was no doubt largely due to the combined effects of under-nutri-
tion and malaria.
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8. The treatment of cases of acute starvation cannot be considered in Jetail
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 Treatment and Management of Starving Sick Destitutes’’, which
cantaing much useful information.  The essentialy 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 then in gradually increasing
amounts as the patient recovers. Good results were obtained in cases of severe
‘inanition by the ihjection of ‘‘protein hydrolysate’’, an extract of meat con-
taining protein in pre-digested form. Digease present in starving patients must
of course be appropriately treated. K

9. Many collapsed cases admitted to the Calcutta hospitals died within a
fgw hours. Probably no form of treatment could have saved them. Some-
“times very weak patients survived for a few days in hospital and appeared to e
rallying when they suddenly died. This phenomenon, which was observed. by
_Alexander Porter in the ‘Madras famine of 1877-8, illustrates his remark that in
_the circumstances *‘life is held by a slender thread’’. Sl

. 10. Starving destitutes did not show vitamin deficiency diseases, which are
usually associated with chronic malnutrition, with the emphasis on qualitative
rather than quantitative defects in the diet.  The rarity of such diseases
throughout the famine was somewhat surprising. In general, the condition of
des’o_itubes in Caleutta—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 8 months, and not of prolonged under-nutrition. The desti-
tutes who left their homes to seek relief were not simply short of food. Thsy
il}itd _fno food. This is consonant with other facts on record about the onsef of
¢ famine. ' , o

D.—DiSEASE TAKES PRECEDENCE OVER STARVATION,

11. From about December onwards, there was a change in 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 wonths
of 1044. Cases of acute starvation and extreme emaciation became relatively
rare. Patients in general were thin and weak, and obviously required plenty of
nourishing food to restore them. to health. The majority were anaemic. There
was, however, a genuine improvemenf in the state of nutrition. Cages of
-dysentery were frequent, but the ‘‘famine disrrhoea’” which was so serious a pro-
blem in the earlier part of the famine, largely disappeared. - Scabies a skin
disesse, became almost universal among destitutes in famine camps-and hospi-
tals. Tn many cases the greater part of the skin surface was involved in the lesions
of scabies, complicated by impetigo and localised septic infection. The epidemic
of scabies was probably due to various causes. . In the first place, conditions.
of life among destitutes, e.g., lack of clean clothing, lack of opportunity for -
washing, overcrowding or close contact in famine camps, ete., facilitated the
transmission of the infecting agent. I has also been suggested that lack of
oil for inunction of the skin was an important factor. Secondly, the unhealthy
state of the skin itself, resulting from malnutrition, perhaps reduced its re-
sistance to secondary infection. It is worth adding that healthy famine relief
workers sometimes contracted seabies in the course of their work and that in
general the disease in destitutes responded to the familiar treatment with sul-
phur ointment. v
- 12. Another condition which was comimon in famine hospitals was ‘“fropical

uleer’ or ‘“Naga sore’’. an ulcer of the tkin and subeutaneous tissues ususlly
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 to heal. In
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mormal times tropical ulcer is common among plantation labourers who are in a
poor state of nutrition and anasemic as a result of malaria and hookworm. - Pre-
sumably malaria and malnutrition were responsible for its prevalence during the
,Bengal famine. k '

A good deal of Kala-azar was seen in the famine hospitals and some doctors
think that its prevalence increased in 1944. There were a few cases of cancrum
oris—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, bub for some reason it was nob common in.the Bengal famine.

Tt 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 little 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-
eiency disease has previously been mentioned. Thig again was contrary to
expectation, .since a high incidenece of such disease had been -prophezied as
acute starvation gave place to more chronic malnufrition. In fact, the picture
of disease in the Bengal famine failed in many respects to conform to the
anticipations of doctors and nutrition experts. : :

E.—EripEMIcs
{i) Mortality. , :

. 18. Severe epidemics of malaria, small-pox and cholera were associated with
the  famine. . The malaria sesson in Bengal normally extends from July te
December. A’ severe and widespread epidemie, beginning -in. June, . ocourred
during the latter half of 1943, reaching its peak in December and continuing in
1944. From July to Decermber 1943, 479,039 deaths from malaria were re-
corded, an excess of 266,208 deaths (125:1 per cent ) over the quinquennial
average. In the first 6 months of 1944, malaria mortality figures were of the
same order; 400,901 deaths were recorded, which was 223,664 deaths (126-1 per
cent) above the average. Excess deaths from malaria acecounted for 41.5 per
cent of excess deaths in 1948 and 53:0 per cent of excess deaths from January
te June 1944. Tn December 1948, the reported deaths from malaria were 202-6
per cent in excess of the quinquennial average. : o

. 14. Certain districts suffered more severely than others. The largest nuri-
ber of malaria deaths was recorded in Nadia, Murshidabad, Mymensingh, Farid-
pur, and Tipperah. -As regards percentage increase over the quinquennial
average, Howrah, Murshidabad, Dacea and Tipperah head the list. While in
general mortality from malaria was exceptionally high in the admittedly defieit
districts” previously mentioned, the epidemic affected all districts in greater or

lesser degree. ‘
. We. realise that the figures of malaria mortality ave likely to be inaccurate;
and more inaceurate in 1943 than in 1944. For the certain diagnosis of malaria,
which may be confused with other fevers, a blood examingtion is necessary and
the proportion of cases in which this was done was of course infinitesimal. The
figures, however, suffice to show that a most 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
malaria of any province in India except the small province of Coorg. But no
g}}lt&emic approaching in severity that of 1943-4 has oceurred within its recent
istory. :

15. There was no abnormal rise in mortality from cholera in the first half
nf 1943. The epidemic began in July and reached its peak in October—Novem-
ber. In Bengal, March and April are normally the months of highest pre-
valence. After November there was a gradual fall in cholera deaths, and by the



120 DEATH AND DISEASE IN THE BENGAL FAMINE

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, thaf
is, 809-7 per cent in excess of the quinquennial average for 1988-42. ' The whole
of Bengal was involved in the cholera epidemic and there was no close correspon-
dence hetween cholera mortality and general mortality. The greatest number
of cholera deaths was reported in Mymensingh, Dinajpur, Bakarganj, Tipperah,
and Noakhali. ‘ ~

16. As compared with malaria and cholera, small-pox was & relatively un-
important cause of mortality in 1948. Reported deaths numbered 22,005, the
quinquennial average being 7,991. ‘A severe eépidemic, however, began in
December 1948 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, 118,841
in excess of the average. Some 28 per cent of the excess mortality during this
period i 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 likely
to succumb than a healthy one. The former’s response to treatment is likely to
be unsatisfactory, and recovery, if recovery takes plaece, prolonged. The disor-
ganization of life produced by famine furthers the spread of disease of various
kinds, including the major epidemic diseases. We have estimafed that there
were some 1-5 million deaths in excess of the average in 1943 and the first half
of 1944. Tt is impossible to separate 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 -morbality,
recorded under all the headings in the mortality tables.

18. The relation between epidemies and famine requires, however, more
detailed 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 diss
cussed by the Famine Commission of 1901 whose views, given below, are worthy
of 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 to 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 conmected with famine as vaccination falls
into disuse owing . to the engagement of the vaccinating staff on other duties:
Dysentery and diarrhoea are peculiarly famine diseases, 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 practically impossible to
prevent the outbreak of cholera when large masses of men are collected together
in the hot weather under famine conditions: but efficient organization, and
careful sanitary arrangements can stay the spread of the epidemic and when
these precautions are not taken, a considerable. share, at any rate, of the re-.
- sultanf mortality must be deemed to have been preventible. Of fevers it can
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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.”

19. The severe diarrhcea which complicated many cases of starvation is un-
questionably a famine disease. Dysenteric organisms were found to be present.
in some 80 per cent of intestinal fluxes in destitute patients in Calcutta, but
it must be remembered that a large percentage of the population is infected
with suck 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 - underlying pathology is at 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 cffective treatment, in collapsed and emaciated
cases, was. extremely difficult. : '

20. The fatality rate of almost any serious disease is likely to be increaséd by~
undernutrition and starvation. ~ We have, however, no satisfactory information
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 the-
unprotected state of the population, that is, the insufficient proportion vacel--
nated. The small-pox epidemic could have been largely prevented by wides--
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. Bu#; apart
from -this, two possible causes may be mentioned.. Tn the first place, food:
shortage and famine make people more careless about what they eat and drink,
and opportunities for infeetion ‘are  thereby..increased. - Secondly, the acid’
secretion of the stomach tends to be diminished in people who are short of foad..
It has been suggested that while the healthy stomach with its normal secretions:
may act as a barrier against the cholera wibrio, 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 seientific-

evidence. , o

We agree. with the views of the 1901 Commission that much of the cholera-
amortality . ““must be deemed to have been preventible’’., Apart from the disin-
fection and.purification.of water supplies, public health workers-have fo-day at-
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 by 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: The relation - between malaria- and famine is a more complicated pro-
blem. As regards fatality, medical witnesses told us that destitutes attacked”
by malaria often failed to respond to appropriate treatment 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-
“fevers” and famine. Malaria is the most prevalent and lethal of the ‘“‘fevers”
both in normal and famine times in India. Fulminant epidemics of malaria
have often been associated with food scarcify and famine. To give one example,
in 1897, an epidemic of fever, occurring in famine distriets in the Cenfral’
Provinces, was the subject of a special inquiry. The theory was advanced that:
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‘the fever was of a ‘‘specially 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 Indian 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 and the people were returning to their 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 itseli usually creates eir-
_cumstances favourable for the transmission of malaria.  There are other
‘epidemiological factors which may play a part in such outbreaks. The years
-of drought preceding an epidemic may so lower anopheline density and longevity
that little or no malaria transmission takes place 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.
TIn 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.? - He noted
“that, of twelve great epidemics of malaria which devastated the Punjab in the
“latter half of the nineteenth century, seven followed seasons of famine or acute
-searcity. Taking the price of food stuffs as an index of geareity, he found a
‘high correlation between scarcity and mortality from fever; the epidemies of
1870, 1872, 1878, 1879, 1881, 1887, 1890, 1892, 1900 and 1908 all oceurred during
~periods of high prices. He found, however, an equally high correlation between
“famine and rainfall and concluded that ‘“‘even if scarcity is in reality involved
“in ‘epidemic causation, we should not expect to find it acting in the absence
-of the necessary factor of rainfall. We must not look for the effect of famine
in this respect in the famine districts af the time of the famine, for at this time
“the essential factor, exagss of rainfall, is absent’’. In the Punjab, years of
searcity or famine were usually followed by excessive rainfall and periods of
“high prices. \ ' '

23. These observations do not throw much light on the epidemiology “of
“malaria in the Benga! famine. In Bengal there was no preceding drought
“followed by heavy rains and indeed in the water-logged delta of Bengal climatic
~conditions can have little effect on the breeding of mosquitoes. Mosquitoes
could thtive when the famine was at its height and the epidemic raged at’this
“period. "If is, however, significant that so experienced and distihguished  a
malariologist as Sir Rickart Christophers should have regarded food scarcify and
~famine as being possible factors in the genesis of severe malaria epidemics.

As in earlier famines, it has been suggested that the malaria which caused
so many deaths in the Bengal famine was of an exceptionally virulent type. A
stationary malaria-ridden population acquires some degree of immunity o the
local strain or straing of malaria parasite. If a new sfrain is introduced

1 Repor: of the Indian Famine Commission, 1898.;’

-5 44"; 1. Passmore and T. Sommervilte, Journal of the Malaria- Institute of India 1940,
M S .

3 Proceedings of the Imperia\lConfeljence, Bimla, 1909. : R
. # Malaria in the Punjab » —Soientific Memoirs of the Government of India.™No. 46,
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dmmunity is weakened and the new strain may be highly virulent. In Bex}gal
-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' ot 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 virulence of the infecting organisms. This 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 whick no solution
has as yet been found.. Anti-malarial measures of this nature were irpossible
-during the famine. The only way of mitigating the epidemic was by supplying
-anti-malarial drugs in abundance and by treating as many patients as possible.
‘The main responsibility of medical and public health authorities was to provide
facilities for treatment. - We shall revert to this question later, but it mav.b
:said at once that the responsibility was inadequately fulfilled. i

25. An attempt has Leen made in the preceding paragraphs to- discuss the
‘relation’ between famine and epidemic diseases. The subject should rot, how-
“ever, be closed without reference to our present lack of knowledge of all the
‘factors -coneerned in the rise and fall of epidemics and their interaction. The
“Croonian T.ecture- of Professor W. W. C. Topley entitled ““The Biology of
‘Epidemics”’, given before the Royal Society in 1941, brings out the complexity
“of the problém. It may be difficult to account satisfactorily for the cause and
‘course of epidemics even in-a well-fed static human population, éven indeed,
in g closed colony of experimental animals. To do 5o in the case of a socially
disorganized famine-striken population is an impossible task. P *



‘CHAPTER“ III.—MEDICAL RELIEF AND PUBLIC HEALTH WORK

A.~—HospITALS AND STAFF.

1. The steps taken by the Government of Bengal, with the’ assistance of:
the Government of India and the military medical authorities, 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 number
of beds in existing hospitals and emergency A.R.P. hospitals. - In-the middle
of August 1948 arrangements were made for doctors to .attend to destitutes
collapsing in the streets of Calcutta from starvation, and to provide hospital
accommodation for them. By the end of September, 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 hospitals 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 sane-
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 from 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 beds and some 50 mobile military medical
units were organized. The latter were subsequently replaced by civil units when
the military personnel was withdrawn. Mobile units, staffed for the most part
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 fo 80 owing to the return of the students to colleges. .

2. Bteps were taken to transfer district and subdivisional hospitals from
the control of local authorities to that of the Provincial Government, in order
to improve their efficiency. In June 1944, 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, 1948, and made arrangements for the distribution
of 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 faminé in Bengal was discussed and imme-
diate arrangements made to establish a research unis in Caleutta to study
methods of treating cases of starvation and famine disease. Barly in October
‘there were consulfations in Delhi between the Minister for Public Health and
Local Self-Government, Bengal, and the Departrhent of Education, Health and
Lands, Government of India, about the health and. medical requirements of
Bengal, and efforts_wers made by the latter to obtain docfors and nurses for
famlpe work, The Director-General, I.M.S., newly appointed in October, and the
:Pubhc Health Commissioner with the Government of India srrived in Bengal .
in the first week of November 1948 to advise and assist in the organization of
medical relief and public health measures. Other vigiting experts during 1943
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_ included the Director of Medical Services in the Army, the Director, Malarig
. Ins’titute of India, and the Director of Nutrition Research.

4. In November 1948 an I.M.S. officer was made available to the Bengal
‘Government for the post of Director of Public Eealth to replace, in the m_terestis—
.of efficiency, the provincial service officer previously employed. - Seven 1.M.S.
«officers were released from military service, and returned to Bengal for duty
.at various dates during the first half of 1944. They were mostly employed
.as Civil Surgeons. The military —authorities, in November 1943, lent the
services of one Assistant Director of Hygiene, 10 Deputy Assistant Directors
.of Hygiene, and 56 medical officers for employment as health officers in sub-
.divisions. - A senior officer was appointed as Medical Adviser for Famine Relief.
‘The Assistant Director of Hygiene was concerned  with 'general supervision,
the Deputy Assistant Directors of Hygiene assumed the dubies of Assistant
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 vacecinations, the
#reatment. of malaria cases; and the supervision of the work of the subordinate
public health staff. They were also instructed to ensure the prompt reporfing
«of “vital statistics to the Director of Public Heslth. * 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 Puble Health. « S

At the end of May 1944 it became necessary, owing to military requirements,
to  withdraw part of this staff, but two Deputy Assistant Directors of Hygiene
:and-40 military sub-divisional officers were left with the Government of Bengal
o give time for arrangements 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 doetors who
were in India awsiting the reconquest of Burma and return to their own duties:
Theé atterapts of the Government of ‘Bengal to recruit medical officers within
‘the province were far from successful. It was found that doctors were
reluctant 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 henee good money to be made in private practice. Up
to February 1944 some 180 doctors—a quite insufficient number—were recruited. .
At the instance. of .the . Government of India rates of pay were increased in
March, 1944, and by the end of June 828 doctors had been obtained for famine
medical work. This was about half the number which the Government of Bengal
“wegtimated to be necessary. :

-6. There is .o 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 out 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 hospmals was handmappeda’
throughout by the lack of satisfactory nursing staff.

7. The sweeper is a functionary of vital -importance in Indxan hosp1tals,
performmg the essential tasks delegated to him by the customs of the country..
Hig services were of particular importance in emergency hospitals without sani--
tary appliances or drainage. Great difficulty was 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 Caleutta..
Two-hundred sweepers were recruited in the United Provinces—a number
altogether insufficient to meet requirements. Although . their pay was nearly
double that of Bengali sweepers, and the difference led to discontents -among
the latter, some of the U. P. sweepers deserted after brief service. In‘the early
months of the famine, when many patients were suffering from diarrhoea and..
beds and wards were continually befouled, the shortage of sweepers was almost
as great an obstacle to the efficient running of hospitals as the shortage of
doetors and nurses.” The problem remained unsolved throughout the famine.

B.—Mgpican  SuPPLIES,

8. The lethal epidemic of malaria made quinine preparations and substi-
tutes the most important of all drugs during the emergency. In peace time:
the normal consumpmon of quinine in India is about 200,000 lbs. In 1943
some 79,000 lbs. of quinine and 20,000 lbs. of cinchona febrifuge were allotted
to Bengal. In 1944, 65,000 Ibs. of quinine, 80,000 lbs. of cinchona febmfuge,
500,000 quinine ampoules and 382 million tablets of mepacrine and quinacrine-
were supplied fo the provinee.  The latter are recently introduced: synthetic
preparations, 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 malaria 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 treatment of bacillary dysentery. The effect of this
drug on cholers is at present under investigation.

10. The following supplies of vitamin tablets and preparations were obtamed
one million compound vitamin capsules from army stocks;- 50,000 vitamin
B1 tablets from local stocks; one million vitamin B1 tablets and one million
halibut oil capsules by air from the United Kingdom, the despatch being arranged
by the Secretary of State: one million halibut liver oil capsules presented by
Boots 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 ecivil emergeney 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 into action at the end of 1943 were fully equipped, but equipment for the
expansion of certain military hospitals was Jater provided by the Government
of Bengal. Additional drugs were also supplied by the eivil authorities to:

medical units after the initial stage. Food. supplies fm' military hospitals were
a civil responsibility.

Existing hospitals in Bengal were in general pooxlv eqmpped and there
was & deficiency in the province of most medical supplies, so that there was
little t0 build ‘on.in the task of creating hospital accommodatlon After
NOVember 1943 the problem of. medical relief .was taken up in earnest,
and by degrees the supplies required by the Thosnitals were obtained and
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distributed—no easy task under war conditions. Needless o say, the standard
of equipment of the emergency hospitals was nob 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 Calcutta.
Medical Store Depot, his dutbies being to advise on the procurement 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
Bengal in May 1944, The military undertook the distribution of medical
supplies, and after their withdrawal in April 1944 fresh difficulties were
encountered. * In May the Government of Bengal reported that medical supplies:
were adequate but that there was a breakdown in the distribution arrangements
in gome areas. ,

C.~—ANTI-EPIDEMIC MEASURES.

12. The number of vaccinations  against small-pox and inoculations against
cholera carried out monthly from July 1948 to May 1944 is shown below. The:
figureg are those of the Director of Public Health. : '

1943 Vaecinations Inoculations

July . . . SR ; . 114,167 721,615
Avgust . . . . ... 84,167 609,306
September . . . . . . 71,224 568,142
October . . . . . . . 72,781 762,019
November . . S . 187,160 . . 610,367
December . . . . . . 463,738 610,854
Total for July—December 1943 .. 973,237 -~ 8,882,303

1044 Vaccinations  Tnoculations:
January . . . . . . . 1,776,166 945,436
* February . . e e . . 3,335,542 1,141,380

March . . . . . . 5,139,101 2,605,882
. April . . . . . . . 7,308,137 4,339,636
May . . . . . . . 5,700,030 2,595,186

Total for January—May 1944 . 23,253,976 11,628,020

By the end of May, 1944, according to these figures, over a third of the-
population had been inoculated against small-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 the Government
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 cholers. occurs, and water
supplies. ~ Bleaching powder has been in short supply in Indis during the war-
and early in the war was placed under the control of an officer of the Govern-
ment - of India, the Controller of - Heavy Chemicals. Supplies required by
Provincial Governments, local bodies, ete., could be obtained only by application
to this officer. In the emergency in Bengal this proved a cumbrous procedure,
and indeed in the early months of the cholera epidemic little attempt was made
by the Government or local bodies in Bengal to sectire the nécessary bleaching
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powder. In November, 1943, at the instance of the Public Health .Commis-'
~sioner, the Controller of Heavy Chemicals placed 50 tons at the disposal of
the Director of Public Health.

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
end do not require treabment in a cholera epidemic. Unfortunately a large
proportion of the tube wells in Bengal—one estimate giver to the Comm1§51on
.was one-third—were out of order. The sinking, maintensnce and repair of
:these wells are the responsibility 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,
-vwere unable to keep the wells in a satisfactory state. It may be added thab
_there is no regular system for the inspection and repair of tube wells, and
no capable engineering staff, and the state of the wells under the local bodies
»way be ascribed as much to indifference and inefficiency as to lack of money.

15. The severe .cholera 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
««cholera infection. In November 1943 the Government drew the attention of all
District Boards to the vital need of ensuring uncontaminated water supplies
-and called for information about the numbers of derelict. tube wells and the
. quantities of materials required to put them in order. The practical results
- of this stép were negligible. In January 1944 the Government sanctioned -the
« expenditure of 1,500,000 rupees for the repair and maintenance of tube wells.
- Owing, however, to difficulties 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 serviceable and a source of safe water supply.

D.—Di1sTrRIBUTION OF F0OD

16. In famine food is the mast important medicine and hence a reference to
the provision of food to famine victims will not be out of place in this section
- of our report. ' During the second half of 1948, 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. TFree kitchens were also set up
by charitable agencies in both Calcutta and the mofussil, with the emphasis
strongly on Caleuttsa, where distress was most evident to-the well-to-do and
~woluntary relief workers easily obtainable. Ngarly 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
deles, foodgrains were sold at cheap rates to the poorest sections of the com-

~munity. - During the period of greatest distress, 1,801 cheap grain shops were

selling foodgrains to about 492,000 families, i.e., over two million people.
"'There were also canteens selling cooked food at a cheap rate and it was reckoned
that 120,000 people took advantagé of them over a long period.

18. The quantities of food supplied as free doles of uncooked grains or in
~the form of gruel at the kitchens were very meagre. In a ocircular issued by
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the Government of Bengal on August 20th, 1943, the following scale was laid
down :— , o .
Gratuitous. relief— ' .
(8) Free gruel at 2 ¢hataks (4 oz.) of foodgrains per head.
(b) Uncooked foodgrain doles per head per day.
' (i) 4 chatacks (8 0z.) for adults who normally do manual work.

(ii) 8 chatacks (6 0z.) for other adults, and
(ili) 2 chatacks (4 o0z.) 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, preferably as a
second meal’”’. In Calcutta foodgrains for gruel kitchens were prox_uded by the
Department of Civil Supplies, which put a Relief Control Officer in charge of
the kitchens. In a note dated August 28th the Department of QlVll Supplies.
prescribed a rate of 8 chatacks (6 oz.) of foodgraing per capile daily.

In September, when the supply position had somewhat improved, it was:
decided to inecrease the quantities of food given as gruel and doles. A correc-
tion ship to the original instructions was issued on September 213t by which:
the quantity of grains in the gruel was raised to 8 oz., while the allowances-
of uncooked grains for classes (i), (i) and (iii) became 12, 8 and 4 oz. respec-
tively. Government did not receive any reports from District Officers expressing”
thelr inability to introduce the new allowances for want of adequate supplies-
and presumably these were issued without delay throughout the districts.

The gruel supplied in the kitchens usually consisted of a mixture of graing
in which millets predominated. In Calecutta equal quantities of rice, bajra,
jowar and dhal were included. Some of the charitable organizations supplied
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 supply more than 600—800
calories for adults and about half this number for children. = The millets,
notably bajra, were unfamiliar and unpalatable -food and it was widely sfated
that they were so indigestible that they produced intestinal irritation, diarrhoea
and death in numerous destitutes. : B

19. Towards the end of 1943, the gruel kitchens were gradually closed down
and the feeding of destitutes in poor houses, homes, orphanages, ete., 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 seale 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. Tn April 1944, the question of diet scales was
taken up by Government. If was found on investigation that the calorie value
of the diet in relief institutions was in general muech below requirements and
the Public Health Department recommmended the following generous scale:—

For Adulis
Rice orrice and wheat . . . . . 16 ounces=11b. (wheat not to
) . exceed 8 o0z,)
Pulses (Dhal) . . . ‘ . . . 3 ounces,
Non-leafy vegetables (Potato, Turnip, Brinjal, ,
ebe.) . s - e +7 77 "6 ounces.
Leafy - vegetables . ~cabbage, sag, = amaranth,*
~etey) T . . T . . 2 ounces
Fatendoil .. . -, - - . . . 2 ouncez, *
“Salt-and ‘céndiment . . . . . In sufficient quantity. = -
- Fish o e . . . . . . 2 ounces. (If not poseible

every day, at least every
other day.)
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Children below 12 years should get milk a8 available ace

G ording to th i i
addition to a proportionate amount of an adult’s diet -— 8 o following acale in

For ages 2—5 .

. . . . RN 12 to 16 ources,
‘For ages 6—12 . . . 18 to0 20 ounces.
on ag;]e';g‘:egl}:fnd lactating mothers should get over 12 to 16 ounces milk daily in- addition 'to

B.—Hospriral FrEping

20. It has been remarked that in hosp

& vital part of treatment. The dietary treatment of cases of acute starvation-is
8 dmfﬁm,}lt problem which was studied by research: workers in-Caleutta. . Recom-
mendations based on these findings were passed on fo hospitals throughout ‘the

prqvihqe. It was observed that starved patients not infrequently refused the
fluid dlet_ appropriate to their condition and begged for s large meal of: rice.
When this was refu y

Vhe ived they sometimes absconded. Alexander Porter reports
similar occurvences in the Madras famine of 1877-8.

?1. The ordinary hospital diet provided for debilitated patients in famine
wards and hoﬁl}ltals was. by no means perfect from the standpoint of nutrition,
but_; 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
were difficulties of supply and some doctors in charge of famine hospitals made
little effort to overcome those and provide the best diet possible in the circum-

.Btances. But on the whole the famine hospital diets were not unsatisfactory.

itals the provision of a good diet was

F.—Mix

. 22. The distribution of evaporated and dried milk was undertaken by the
Indian Red Cross Society. At the beginning of September 1943, the army
handed over 200 tons of milk to the Society, and with this supply distribution
was begun in Caleutta and the districts. Subsequently, generous consignments
were received from 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.
t was given largely to infants, young children up to 10 years and expectant
and 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 consumed at the kitchen
itself, in order- to avoid the possibility of its being sold by recipients. = Relief
workers in general were struck by the improvement in under-nourished destitute
children which took place when they were given milk for a few weeks.

28. Transport of milk supplies from Calcutta to the districts presented con-
siderable difficulties in the early months of the famine. These were alleviated
when military transport becamse available for reliaf work. Hundreds of tons of
milk were transported to outlying places with speed and relisbility. We record
with - pleasure that at one point the United States Air Force co-operated by
flying some tons of milk to Dacea, in response to an urgent call from the- District
Magistrate. To facilitate distribution in the districts the Indian Red Cross
Society in 1944 appointed 18 paid .agents. This arrangement was found to e
more satisfactory than entrusting distribution o District Magistrates, over-
burdened by other work.
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24, The quantities of Pvaporated and dried milk distributed in Bengal monthly‘,
from September 1943 to June 1944 were as follows :—

To the Surgeon-
Calcutta Mofussil General for

hospitals
) Tons =~ Tons Tons
1943 —September . . . . . 15 33 .
October . ., . . 15 56-75 e
November = . . . . 15 88
Degember, e . . 10 1205
1944—January R 11 1255 50
February . . . . 10 122+5 25
March . . - . E 10 121°5 25
April ., . .. . . 11 1215 17
May -, . . . 11-5 208 17

June . . . . . 115 167 20



CHAPTER 1V.—THE FAILURE TO PREVENT HIGH MORTALITY.

1. An objective account has been given of the measures taken to provide
‘medical relief, check epidemics and supply food to the famine-stricken popula-
tion. They are by no means unimpressive, at least as regards their scale. A
very considerable effort was made by the Bengal Government to succour the
millions of people affected by famine and disease. But clearly the various
measures taken were on the whole unsuccessful, since the -excess - mortality
according to our estimate may have reached 1.5 millions. - The causes of the
failure must now be critically examined. SR

A.—FAMINE AND HEALTH SERVICES IN GENERAL

2. In the story of the events leading up to-the famine it hag reépeatedly been
pointed out that only action, taken before a certain stage in the descent into
catastrophe was reached, could have fully retrieved the situation. This is
equally true in the health sphere. Once the position as it existed in August and
September 1948 had developed, with some -millions of people starving, socially
disorganized and already a prey to epidemic disease, ne health service, however
well-staffed and organized, could have prevented heavy mortality. ;

We must, however, inquire whether, at the various stages of the famine, it

would not have been possible to reduce mortality by more effective health
measures, :

B.—PREVIOUS DEFECTS IN THE PuBRLIC 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 population -and
the level of efficiency was low. The same can of course be said of public healtl
organizations in all parts of India, but that in Bengal was below the standard of
certain other provinces. The Department of Public Health and TLocal Self-
Government {(Medical) under the charge of a Minister, is responsible for publis
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’” L.M.S. post, though it may and has been filled by T.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 wggk in the 4 Divisions.l Previous to
the famine, three special Assistant Directots 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 there are an engineer, an entomologist and a qualified assistant.
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 provinecial health ser-
vices were ‘at about their usual sfrength in 1943. A post of assistant malario-
Jogist was unfilled and there were two vacancies for epidemiologisbs.

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 galdry
is paid by Government, but who is actually a servant of the Distriet Board.

1The Burdwan Division, the Presidency Division, the Rajshahi Divigion 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 district—Dacca. The population of Dacca.
is some 4.5 millions and its area 2,788 square miles. There is a District Health
Officer at district headquarters on a salary grade of Rs. 800—20—500 per month,
the present holder of the post having reached his maximum salary in 1932. The
district is divided into 82 health circles, the population of which varies from
60,000 to 250,000 and the area from 86 to 174 square miles. In each health
circle there are 3 subordinate health workers, wiz., a sanitary idspector, 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 inspeec- ~
tors is Rs. 50—5—70 per month; with a travelling allowance of Rs, 15, house
allowance of Rs. 8, and office allowance of Rs. 8. The health assistants are not

on 2 salary grade, their pay being fixed at Rs. 22 per month with Rs. 5 travelling ., -

allowance and Rs. 2 house allowasnce. The medicine carriers receive Rs. 17 per
month, while the vaccinators get from Rs. 12 to Rs. 20 sceording 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 4 health assistant, a
medicine carrier and a few temporarily employed vaccinators, cannof 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 is in
general slow -and not infrequently interrupted during the rains. This makes the
work of thie local health staff more difficult and also reduces the amount of super-
vision which can be exercised over their work by the Distriet Health Officer.

6. In addition to inadequate staff, there were other defects in the health
organization in Bengal which were: repeatedly brought te the attention of the
Commission. Steps have since been taken to remedy a few of these, but the
use of the past tense in the paragraphs which follow does not imply that much
reform -has as vet been carried out. Sinee the district health staff was in the
employ of the loeal Bodies, the Director of Public Health had no disciplinary
- ‘eontrol over them and no powers of gelection or transfer. He could not dismiss

or transfer a lazy and inefficient health officer.  In the case of an emergency he
hdd no powers to mobilize the limited resources of health personnel in the
“province. e could indeed give technical advice, but advice might not resul
in action. When epidemies oecur, swift-and drastic action is necessary. No
general 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, having reached the maximum grade of salary
long - before - retirement. -~ Transfer from one district to another never occurred,
80 that- the refreshment brought aboubt by changes in work and environment was
absent. Senior appointments to ‘which Distriet 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 enthusiasm necessary for successful work in the health sphere,

The pay of subordinate members of the service was. insufficient and had not
been adjusted in accordance with the rise in the cost of living. Financial allof-
ments for travelling on the part of all the staff. were often inadequate. In view
of the large areas to be covered, it was particularly important that Distriet
Health Officers and their subordinate staff should have adequate facilities for
touring. In one district, the Commission was informed that no travelling allow-
ance had been paid for 15 months previous to the famine. The part-tima
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vaccinators were very poorly paid and were forced to do other work in order to
live. In the circumstances lack of drive and limited achievement on the part
of the rural health services were only to be expected.

8. Another factor of importance was the position of the district healths
personnel as employees of the local elected bodies. Swuch bodies are often
swayed by party politics and technical officers in their employ tend to get
drawn into the political sphere. The Commission tearnt of instances in which
District Health Officers and the subordinate health staff were employed in
activities other than public health, including political activities. The District
Health Officer was often at the beck and call of the Chairman of the Disﬁrict
Board. It has been claimed that District Boards are likely to understand -
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 regards
public health. The general public has not yet become ‘‘health conscious”.
Hence it was difficult or impossible for local elected bodies to understand the
modern public health movement and its requirements and obligations.

C.—~Virar STATISTICS

9. Reference has already been made to the inaccuracy of vital statistics
in Bengal as elsewhere in India. Another point of importance in connection
with the famine was the delay in their compilation. Under the system opera-
tive in 1948, the village chowkidar sent his mortality report to the Union Board
uffice. The President of the Union Board was responsible for collecting the figures
from the various villages in the Union and forwarding them to thana head-
quarters, where they were collated by the sanitary inspector and in due course
sent to the District Health Officer. In some districts they were gent fo Sub-
Divigional Officers and not to sanitary inspectors. In 1948 the Director of Public:
Health had two offices; one in Calcutta at which he himselt worked, and another
in Rajshahi which housed his statistical staff. = Part of the public health staff was
removed to Rajshahi from Caleutta in 1942 as an A. R. P. measure. The
result was that it took many months for the health expert of the Provincial
Government to receive information about the trend of mortality in the districts.
The usual period was 8 to 6 months; in the case of certain districts, consider-
ably longer. Tn November 1948 no figures for total deaths in 5 districts later
than December 1942  were available in the office of the Director of Public
Health. The latest completed figures for any district were those of April
19043. The reporting of outbreaks of certain epidemic diseases was somewhat
more rapid. = When the President of the TUnion Board was informed by the
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 it to
the District Heulth Officer, who sent it to the Director of Public Health.

In such ecircumstances it was impossible for the Director of Public Health
to maintain vigilant watch over the health &f the population and fo give timeély
warning of deterioration and the need for urgent action. “A health department
in such a position is seriously handicapped when an emergeney arigses. - :

‘ The most serious block in the sluggish channel by which mortality records

reached the Director of Public Health was at the Union Board offices. Tu °
January 1944 an attempt was made to hasten the flow by removing the -
obstruction and making sanitary inspectors responsible for  collecting figures
from chowkidars. This produced some acceleration, which was nobt however
‘unitform throughout the province, since many delays still occurred in certain
districts. . :

D.<=PrEviots DEFECTS IN HOSPITAL SERVICES

'10. Curstive medicine in Bengal suffered from much the same disabilities
s preventive medicine. Nearly all hospitals and dispensaries in the districts
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were financed by local bodies; only in Dacca was there a large Lospital
fsupported out- of provinecial revenues.. The Surgeon General, an I.M.S. officer,
is in general responsible for curative® medicine throughout the province. In
each distriet there is a Civil Surgeon, who is a Government officer and appoint-
ed- by the Government on the advice of the -Surgeon-General. Assistant
Surgeons in charge of Sub-Divisional hospitals are also on the provincial cadrs
while sub-assistant surgeons in charge of small hospitals and dispensaries in
the rural areas are employed by local bodies.  Before the war some of the
Civil: Surgeons in Bengal were I.M.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 nuniber 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 nuniber of Bengal Medical
Service (Upper) officers was 125 compared with a sanctioned strength of 166,
while the corresponding figures for the Bengal Medical Service (Lower) were
255 and 273 respectively. 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 recruitment to

- candidates over military age was withdrawn. It may be observed. that the
Bengal Medical Services generally had not heen very seriously depleted, except
as regards I. M. S. and T. 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 Swrgeons
and Assistant Surgeons, diseiplinary action againgt an inefficient and Jis-
obedient officer could be taken only through Government and was a lengbhy
process.  Civil Surgeons in turn had little power of control over the subordinate
medical staff in the distriat, 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 TFinance Department.
Delay in administrative procedure which may have been of relatively little
significance in normal times proved serious in- the famine emergency. ~ The
fitancing of hospitals throughout the districts was the. responsibility of local
Bodies. The general organization of the medical services and hospitals was in
fact such as to render miobilization 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 of a critical situation
‘in their distriets. - Their lack of knowledge of what was happening appears to
have been partly due to inability or disinclination to tour their distriets. There

. geems to have been lack of contact and co-ordination between Civil Surgeons and
District Magistrates-in aertain -districts with regard to the medical emergency
created by the famine. The Surgeon-General stated in evidence that the
medical authorities at provineial headquarters did not become aware of the

“existence of unusual conditions until August 1943, when sick destitutes began
.to throng the streets of Caleutta.

18. 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 provinees in India. Many of the
Civil Surgeons had obtained their appointments at a late stage in their 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.



136 DEATH AND DISEASE IN THE BENGAL FAMINE

Representatives of the District Boards who appeared before the Commis- -’
gion ascribed the inefficiency of the rural public health and medical services
to financial stringency. The income of District Boards has not increased par.
passu with the increasing demand for expenditure on roads, water suppl¥,
publi¢ health services, hospitals, ete. Their powers of taxatien are llmltec_l a_nd
they depend largely on grants from ‘the provincial revenues.. The Provineial
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 of money, both from pro-
vineial and local revenues, was a serious obstacle {fo = 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 1948 when the
health and medical services were called upon to deal with the famine emergency.

E.—Tue Famineg PERrIOD

14, In view of the state of medical and public “health organizations -in
Bengal before the famine, it is 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. Cholera,—At this time the need for the inoculation of cholera vaceine on a
wide scale was urgent. - The Bengal Vaccine Institute normally produces 500,000
doses of cholera vaceine per rmonth, and abundant supplies of cholera vaceine,
amounting to 12-5 million doses, were available in India as a whole. In spite
of thi®, adequate quantities of vaccine were not available in thz districts
throughout 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 of inoculation on a large scale was 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 local
Bodies in November 1943, was not begun until many months later when the
cholera epidemic had waned. While due weight must be given to the difficulty
of ‘obtaining labour and materials, the long delay reflects little credit on the
engineering section of the Public Health Department and the local authorities
-concerned.

16. Small-pox.—As regards small-pox, no widespread epidemic, calling for
urgent action occurred in 1943. The chief failure was the insufficient number of
vaccinations carried out previous to the famine, which meant that the population
was inadequately protected against an epidemie of small-pox. Reference must,
however, be made to the delay in appointing additional workers for carrying out
vacecinations and other public health work. In August, 1943, the Director of
Public- Health put forward a proposal to Government for the recruitiment of 49
doctors and 10 sanitary inspectors for anti-epidemie work. Nothing resulted.
In November, plans were formulated for dealing with health  problems on - a:
‘wider scale. ' It wag 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 unnecessary delay due tg an
attempt to adhere to the communal ratio in selection, these were recruited and
trained and by January 1944, 786 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. Tt must, however, be noted . that the
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small-pox epidemic was not brought under control until June 1944. This may
be accounted for in various ways. Most important is the low percentage of
the population vaccinated when the epidemic began. Mention must, however,
be made of the possibility that some of the lymph used had lost its potency.
Until the beginning of the epidemic most of the lymph used was prepared in
Bengal; later lymph was obtained from all over India to supplement 10_(:a1
supplies.” Liymph has a short active life. Again, th.e technique of vaccination
may have been to some extent faulty; the unqualified workers I‘_Gf:?lll?ed by
Government received only a brief training.. Another obvious possibility is that
the workers engaged in vaccination did not in fact carry out all the vaccina-
tions entered in their reburns. .Care was, however, taken by mlhtary" and other
medical authorities to check the accuracy of their records and little or 1o
evidence of wilfull exaggeration was detected. - - Tt-must og ecourse be borne. in
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 eivil public health organization. There was ab
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 freatment. . 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 conferences with
focal influential officials arranged. Vaecinations and inoculations were often
given at eentres for more popular relief measures; e.g., the distribution of food
or clothing. TRoads leading to markets were picketed and wayfarers induced
to accept preventive treatment. By degrees prejudice was dispelled and
people learnt to submit willingly to the procedure.

18. The military- sub-divisional health officers played an important part in
this as in other forms of health work. They superintended the work of the
subordinate health staff and stimulated the latter to unwonted activity. They
occupied, in fact, a pivotal position in the emergency health organization. We
shall refer later to the permanent need for sub-divisional health officers as part
‘of the health services of the province.

19. Quinine.—The distribution of anti-malarial drugs was thoroughly unsatis-
factory. =Previous to thg Japanese war supplies of quinine needed by hospitals
and dispensaries were purchased from Government by the local bodies concerned,
and quinine for private patients was obtained ‘through ordinary = commercial
channels. The conquest of Java cut off the main source of world supplies of
quinine.  Accordingly it became mecessary to ration quinine in the various "pro-
vinces and regulate its distribution. In Bengal, the Director of Public Healsh
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 wag -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 District Magistrates, and accordingly- additional supplies were
not-sent. ~ Within the districts quinine was not satisfactorily distributed and
was found to be in short supply as the malaria epidemic rose to its peak in the

~later-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 vietims but also well-to-do people were suffering from malaria;

the latter were prepared to pay substantially for treatment. When quinine

was sent to the distriets it had to proceed under an armed guard, and when it
pd
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reached district headquarters was placed under lock and key in the local gaol. A&
District Magistrate in need of quinine had to arrange for the armed guard to pros
ceed to Calcutta. A more convenient arrangement would have been for an armed:
guard to set out from Caleutta with stocks for several districts and visit thera
in turn. Naturally these precautions to secure the inviolability of consign-
ments of quinine, no doubt necessary, did not oil the wheels of distribution.
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. Tt was reckoned that in November
1948 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 distriets in place of District
Magistrates. Ultimately anti-malarial drugs became available for —malaria

- patients in hospitals and dispensaries throughout the province. But éven as
late as the second half of 1944, in spite of numerous efforts, the general 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 sales
on the black market remained. The Director of Public Health stated publiely
in December 1948 that ‘‘a vast quantity of quinine issued by the Government
had gone into the black market.”” He added that theré was a bigger margin
of profit on the sale of quinine than on the sale of mepacrine and that un-
scrupulous dealers were carrying on propaganda against the new  synthetic
drugs so that the public might keep on demanding quinine. :

21. The creation of hospital services.—Reference has already beén made to
the sum total of achievement in this important 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, hospifals were not popular in rural
Bengal. People were reluctant to enter them as in-patients, which is scarcely
‘surprising in view of the low standard of nursing: In many hogpitals there were -
no night nurses or attendants and a patient might die at night without attention.
Tt is greatly to the credit of those responsible for the creation of the famine
hospitals that the latter become popular, largely because they. provided-better
medical care and nursing than had previously been available in local hospitals.

22. Certain criticisms of 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 Caleutta, were indescribably bad. Desti-
tutes picked up in the streets were usually taken to*the Behala hospital in
the first instance. Visitors were horrified by the state of the wards and
patients, the ubiquitous filth, and the 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.- Tha
districts were in fact given carte blanche to spend what was needed for
emergency medical relief. " The results were meagre. The hospital situation -in
the districts in ‘the early stages of the famine is illustrated by the following

extract from a report presented to the Commission:-— ,

‘“Hospital aceommodation was entirely inadequate to start with, both in
town and eountry. 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’ diarrhpes.
1t was exceedingly difficult to improvise additional hospital accommodation, or
to sécure medical and nursing staff.” Sanitary conditions in nearly all teum-
porary indoor institutions were very bad to start with, owing to the insanmitary
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habits of the inmates, lack of sweepers and inefficient supervision and manage-
ment,”’ : '

28. In-November after the visit of the Viceroy and the arrival of the military
there was a change in atmosphere. Medical officers of the Government ofi
India and Bengal and military medical officers, working in collaboration, tock:
the health situation in hand and drift was replaced by drive. Careful plans.
were drawn up for the construction, equipment and staffing of wards and hos-
pitals and these were circulated to the districts. Under strong pressure the-
district- authorities. began to move.  In & number of  districts—Dacca and:
Faridptr are examples—progress in hospital = construction  wag rapid.and by
January 1944 the necessary hospital accommodation was available. In some,.
howsver, several months elapsed before effective action - was taken. Such:
delays were due to various causes, including difficulties of supply and defects in.
the administrative machinery, and insufficient initiative on the part of the District;
Magistrates and Civil Surgeons concerned. There was also some lack of know--
ledge of the requirements of different districts. When plans were made cértain:
districts were singled out as being most severely = affected by the famine andi
their need for famine hospitals received special attention. As we have seen, a.
high excess mortality occurred in practically all districts during the first half’
of- 1944, so that there was an urgent demand for medical relief almost every--
where in the province.

24, The cbstacles encountered in getling the farmine hospitals construsted:
and in working order are vividly described in - the repofts of tourihg medical offi--
gery presented to-the Commission. In one place there would be difficulty in-
finding ‘contractors and materials for building; in- another “lack of necessary
drugs and equipment, in another shortage of satisfactory - staff. Problems of”
transport and distribution were by no means entirely solved with the coming of
the military. - Many Civil Surgeons were unable or nunwilling to exercise ade--
quate supervision over the work of hospitals in their districts by frequent tours.
of inspection. - 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--
pensaries, did not give adequate attention to the “satellige centres™.

25." The docters recruited for famine work were in general of poor ecalibres
Thair training had given them little knowledge and experience of hospital or-
‘ ganization and little 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 develop--
ment of medical services in India, since it shows that the standard of the medi--
cal profession could be decisively raised in a very short period by changes in-
medical education. :

26. Up to November 1944, 25551 and 203,702 patients were admitted to-
famine hospitals and wards in Caleutta and the. distriets réspectively. For the-
mofussil hospitals these figures are from December 1943, but in the case of the:
Caleutta hospitals some admissions previous to that date are included. The
number of deaths was 8,912 in Calcutta and 22,992 in the districts, 84.8 and’
11.8 per cent. respectively of total admissions. These are very high hospital
mortality rates and reflect. the serious condition of the patients who received”
medical care. They also reflect the inadequacy of treatment in many hospitals..
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The higher death rate in the Calcutta hospitals can be explained in various
‘ways: In general the condition of destitutes who reached Calcutta from the
districts during the famine was bad, and many were picked up in the streets
dn 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 eatbention;
the most acute phases of the imedical emergency in Calcutta were during the
amonths August to November, 1948, before the effort to put medical relief on
4 satisfactory basis was fully initiated. ‘

27. Provincialization of District Health Services.—1he famine emergency
revealed the serious defects of the public health organisation in the distriets. In
rcertain other provinces, notably- Madras, an improvement in-the efficiency  of
‘health services has been produced by placing District Health ‘Officers on a pro-
vineial eadre under the control of the Director of Public Health, - The provin-
cialization of district health services in Bengal was strongly urged by the Public-
Health Commissioner with the Government of India in November 1943, and at
%his stage the Government of Bengal was on the brink of action in the matter.
The Distriet Boards learnt, however, of the proposal to deprive them of the con-
ttrol of their health officers, and on December. 21st a députation of chairmen of
‘District Boards met the Hon’ble Minister for Public Health and Local Self Gov-
ernment and protested against the impending move. The reasons: for the pro-
iposal, the gravity of the public health situation, the necessity for vigorous and
immediate action, were explained to the delegates who, however, argued strong-
- iy in support of the status quo. The Government acceded to their wishes, bub

-obtained an assurance of complete co-operation with the Director of Public
Heulth and a promise that the rates of pay for health personnel laid down by
“Government would be restored and enforced throughout the districts. An op-
Jportunity was thus given to the District Boards to prove their mettle under the
-old system. The Government asked the Director of Public Health to watch the
situation and report any failure To Tulfil the assurances given.- Subsequent
reports of the Director of Public Health showed that the state of district health
organizations remained unsatisfactory in many respects.

In May 1944 the Governor General issued a Public Health (Emergency

© Provisions) Ordinance which gave power to take over the administration of

health services. No Metion has, however, been taken with regard to the district

health organization. The Commission has recommended that District Health

®Officers in Bengal should be enlisted in a provincial cadre, public health in

‘Bengal being reorganized along the lines laid down in the Madras Public Health
Aect, 1939, - : \ :

F.—HEALTE SERVICES IN BENGAL AND OTHER PROVINCES.

23. A critical account has been given of the defects of the medical and pub-
Aic 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 provinees;
faced with similar emergency, would '~ necessarily have acquitted themselves
better. In certain provinces, medical and health services are organised on a
more efficient basis than the Bengal services; in others they are not. All
may deem themselves fortunate in having escaped the severe test to which those
-of Bengal were put.

G.—DgesTiTuTE KITCHENS.

29. The methods of feeding followed in the free kitchens have been severely
-eriticised. There is no doubt that the quantity of food provided was below
-normal requirements—it was in fact a starvation ration. Apark from quantity,
vthe food was unsatisfactory in nufritive quality, e.g., in its content of protein
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and vitamins. It was widely stated that the unfamiliar millets usually includ-
ed in the gruel caused many deaths. In the districts recipients had often to
walk 2-3 miles to obtain their 800 calories or less. The management of kitchens
was not always what it should have been; abuse and corruption were far from
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 free 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 of 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 destitutes who were very weak and
ill when they came to the kitchens. In the- circumstances the swallowing of
badly ccoked gruel containing unfamiliar millets might produce intestinal irrita-
tion and precipitate famine disrrhoea and death. There is 16 evidence that
this happencd in any considerable .number of starving destitutes. Those in a
less desperate condition are unlikely to have suffered serious ill effects by econ-
suming grains which are the staple food of many millions of healthy people in
India. In other parts of India, healthy rice-eaters have been able to take millets
without wwtoward results, beyond some intestinal discomfort during the first
days or weeks of the change. In general reports of the ill effects produced by
the gruel supplied by the kitchens seem to have been greatly exaggerated.

H.—RECOVERY AND THE FUTURE.

80. If an individual who has suffered from famine is freed from disease and
given the right sort of food, physical recovery is usually . rapid and complete,
The rapidity with which starved children returned to normal when they were
properly cared for and given good food often astonished relief wotkers. The
restorative effect of milk was particularly striking. A ‘child admitted into a
home in a diseased ‘and. emaciated state could be transformed in a few months
into a healthy and happy child, without any permanent physical scars.

While under: such conditions individuals could quickly recover from the
effects of starvation, it must be emphasized that in general the famine may
produce serious after-effects in the sphere of public health. = There was
still much malnubrition among sections of the population in 1944, ‘An impetus
may have been given to various diseases  previously present in Bengal. TFor
some years tuberculosis has been 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.
Kala-azar may also have become more prevalent. Again, the famine provided
malarig parasites with remarkable opportunitics for extending their range and
the malaria problem is likely to be most formidsble 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.
Heulth conditions in Bengal - are likely 'to reinain ' 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
referred {o the inadequacy of the medical and health serviees in normal times.
No doubt there may be certaic hospitals opened during the famine which are
now no longer needed in the places in which they are located, and some of the
additional health workers employed on special tasks in various famine areas
may now appear to be superfluous. 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.

For example, 40 military officers were still employed at the end of 1944 as

.sub-divisional health officers pending their replacement by suitable civilian offi-
«cers. The military personnel cannot be indefinitely retained and it is important
that these posts should not fall vacanst. The sub-divisional health officers prov-.
«ed of the greatest value during the famine. It may be added that there are
84 sub-divisions in Bengal and a health officer in each sub-division is a reason-
.able cbjective. : .

It is not the responsibility of the Commission to define long-term health
ipolicies 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 by 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 eurative and preventive medicine. ' :

I.—GENBRAL, APPRECIATION.

32. The Bengal famine resulted in high mortality the basic cause of which
'was lack of food. The lethal epidemics of malaria, small-pox and cholera were
-aesociated in various ways with the famine and its disruptive influences on
soeial life. The health situation which arose in 1948 was beyond the control of
sany liealth and medical service. The health and medical services in' Bengal
‘were, however, unfitted to meet the emergency because of defects in organiza-
tion 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

tbreakdown in the health services. In November the atmosphere of defeatism

‘was partially dispelled and much effective work was subsequently done in the
‘medical and public health spheres. TFven at this later period, however, there
'were many unnecessary delays and failures. The story is, in faet, throughout
cone of belated efforts to 'bring the sgituation under control. This is said with
full understanding of the numerous and formidable difficulties and full apprecia-
pion of all that was eventuslly fone %o overcome them.
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CHAPTER V.—HEALTH IN OTHER PARTS OF INDIA.

1. The disastrous effect on the population of Bengal of lack of food has been
described in detail. We shall now briefly inquire into the health position in
the rest of India during the same period. During 1942-4 the food situation in
various parts of the country gave rise to anxiety. TLoecal 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 were taken by the governments concerned to prevent hunger and
catastrophe was avoided. It is, however, important to .ascertain whether the
food situation in India outside Bengal - has had any obvious effeet on public .
health. ‘

A BIRTH 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 82.1 and in 1942 to 29-4. In 1943 -
there was a remarkable fall to 25-6, a decline being recorded in all provinces.
©Of the major provinces, the largest recorded falls occurred in the following:

Province . Birth-rate Birth-rate - Difference

+- 193842 1943 per cenb
Bihar . . . . . .. 286 182 -10-4
Bengal ' . . : . . . ' . 280 18-8 -9:2
Bmeay . . . . . . . 37-2 29-7 - - 75
Punjab . ces T e 40°3 330 -3
Assam. . . . . .. 265 196 - -6'9
United Provinces . . . . . 31°5 24:9 ~6'6

~Belatively insignificant falls were recorded in the Cenfral Provinces, Madras,
Orissa and Sind. :

Since population pressure has been held responsible for all the woes of India,
& fall in the birth-rate must be regarded as an occurrence of great 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 rafe of 26 per mille
would add only 11,400,000 babies. The difference js 2,200,000, which is &
very substantial difference. -~ To the -question whether the fall is a real one
or a product of statistical omissions and fallacies we can only reply onece 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 fall has oceurred, but its
cause can be only a matter for speculation. Tn Bengal the fall in 1943 can be
largely accounted for by the famine, but that occurring in other provinces is
less easily explained. One of the major factors, in certain provinces at least,
must_be recruitment to the army and the transfer of male workers from rursl
to industrial greas usually without their families.  If this is the main cause,
it shows how strong the impact of the war has been on social life in India.
There is litfle reason to suppose that, outside Bengal, shortage of food haa
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been an igznportant factor in the reduction of birth-rate. = Thus, a striking fall
cceurred in the Punjab, which certainly has not suffered from food shortage——
which has; in fact been more sbundantly supplied with food than ever before.
In the Punjab there has been heavy recruitment of young men for the army.
In 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 provinces and the prevailing food situation
during 1942 and 1948, ‘ ' » )

B. DraTH RATE.

8..The death rate returned for India in 1942 was 21-2 per wmille, the lowest
~on record. Since 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 1948, there was a rise to 28'4, an increase; of 1-1 per mille:
over the 1988-42 average. This is largely accounted for by famine deaths in

fBilngal, but significant increases were reported in  Orizssa and Madras as
ollows : — > '

Death-rate Death-rate
1938.42 1943
Origsa . . . . 268 30-9
Madras . . . 22°5 255

4, The. Punjab showed a rise from 246 to 25'4, the main cause of which
was a serious epidemic of malaria. In all other provinces there was a decline
in 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 the age groups above infancy might
be masked by a reduction in the number of infant deaths. TLeaving aside,
hovsfev.er, 'possibilities of this nature, it is clear that in the greater part of
.Indla, in 1943 no gross deterioration in health conditions, reflecting itgelf in rise
in the 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, as in Bengal, the poor could not buy
enough food. The total recorded mnumber of deaths in Orissa in 1943 was
288,584, an increase of 17.-9 per cent over the guinquennial 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 Bengal. The rise in
the death-rate in the province as a whole was due largely to epidemics of
cholera and malaria, bub there was also an increase in the number of deaths
reporfed under the head ‘‘dysentery and diarrhoea™. During the months
August to December, 11,194 deaths were recorded as against a "quinquennial
average of 7,563. The Director of Public Health, Orissa, in giving evidence
before the Commission, expressed the opinion that the increased mortality in
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 Orissa and more-
over they carried with them epidemic diseases which spread among the Oriyas.
An incresse in vitamin deficiency diseases was observed in 1943, The Diree-
tor of Public Health also laid stress on the poor quality of the diet consumed
by the bulk of the population in Orissa, even when rice is available in suffici-
ent quantities. There is a-serious shortage of 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 fo the
severe cholera epidemic. The relation between cholera and food shortage
has been discussed in a previous section. The Director of Public Health,
Madras, informed the Commission that the cholera epidemic in 1948 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 acecompanied 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 inei-
dence due to drought may offset other inimical health conditions. Study of
mortality rates in the deficit district of Malabar, where rice supplies are 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 & position to make a detailed investigation of vital
statistics in Madrag with reference to the possible effect of the food situation
on mortality. That task is the responsibilty of the Provineial 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 through the crisis of 1942-4 without catastrophic results in the
health sphere. L

7. No satisfactory mortality statistics for Cochin and Travancore are avail-
able for study. Evidence was presented to the Commission in Travancore of

‘a fall in the weight of infants at birth and - a fall in the weight of elementary

school children, records of earlier years being used as the basis of comparison.
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 1948 and the death
rate was below the quinquennial average. 1In 1944 gevere epidernics of malaria
and small-pox broke out in North Bihar and the serious public health situation
in this area was ageribed to malnutrition by certain newspapers and political
leaders. The Commission had no ‘opportunity of visiting Bihar fo 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 18 no statistical evidence that food shortage had-led to. a
serious-inerease in mortality outside Bengal and Orissa, it must be emphasized
that the study. of mortslity rates is a crude method of investigating the effect
of the food situation on bealth. The possibility that the health of certain
groups in the population hags been adversely affected cannot be - dismissed:
During recent years some sections have consumed more food than before the
war. The high price of grain has enabled villagers fo pay their dues by selling
a smalfer proportion of their produce than formerly, and thus retain more for
“their own use. Large groups of workers in industry are being paid high wages
which allow them to increase their intake of food. In some industrial areas
cereal supplies for workers are heavily subsidized, while in others very substan-
tial 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
not risen proportionately to the rise in the cost of living, e.9., lower middle
class people in clerical and other occupations, and their health may have
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suffered through restriction in diet. In a broad 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- & °
© tive foods such as milk, fish and vegetables. The intake of guch foods on o
the part of the poorer classes in general is low in normal times.  Among -
certain groups it has been further reduced by high  prices. Lower
middle clags families cannot afford to buy protective foods even in the
limited quantities to which they were accustomed before the war. This is
bound, in the long run, o lower standards of health and careful investigation '
would probably reveal that some deterioration has already .taken place. It is
of the utmost importance that the food problem of India should not be regard-
cd solely ag a problem of providing enough cereals and distributing them equi-
t{i.bly 8o that everybody gets enough to eat. The objective must be the provi-
sion of a well balanced diet containing protective foods in adequate amounts.

) 11. Recommendations.—The Commission recommends that District Health
Olfﬁcers should be brought into a provincial cadre under the confrol of the
Director of Public Health, 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 of the Madras Public
Health Act, 1989, is desirable. We do not feel it incumbent on us to make
specific 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 health problems of India and will
deal with provineial requirements and organization in respect of medical and
health services. We have no doubt that the Government 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 state of local hospitals revealed
by the famine indicates the need for this measure.

18. Our terms of reference include ‘‘the provision of ~emergent medical
relief and the emergent arrangements for the control of -epidemiecs in
those areas and in those aspeets in. which the 'presend system may be
found to be faulty’’. These questions have been dealt with in the chapters on
“Death and Disease’’. We have shown that satisfactory ‘‘emergent medical
relief’” 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 & recurrence of famine, the need for the improvement and 4
development of health and medical services in Bengal is indeed obvious.

14. In conclusion we may add that, whatever future advances are planned,
the mneed for the existing emergency medical and health organization will
persisti until the end of 1945, and possibly for a considerably longer period.
We may further point ou$, that not only should there be no premature retrench- {
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

CHAPTER I-THE SYSTEM OF SUPPLY AND DISTRIBUTION
A —SuprPLIES AND PRICES AFTER THE FAMINE,

1. The famine of 1943, ended with the harvesting of the aman crop im
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
reaped in December 1943, as compared with that of the preceding two years
according to estimates made by the Government of Bengal:

The Aman Crop

Acreage Yield
Year (in ' milion  (in million

acres) tons)
1941 . . . .. 16-91 740
1942 . . . . . 16-21 5-02
1943 . . . . . 18-18 8+ 63

According to these figures the aman crop acreage increased by 127 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 1948.  As
we have explained the normal acreage assumed for statisticdl —purposes
in the past does not agree with the acreage 'as vrecorded :in' the
sottlement records and in consequence. there has been a systematic -under-
estimation of the acreage of the aman crop.! We have been told that i
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 figures 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 plob to plot enumeration of all erops and the other a random
sample survey -of the jute, atan, and the gus crops. It is proposed to con-
tinue bothsurveys 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. 81 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 1948, was an
excellent one.- - During 1944 the supply position was satisfactory and the Govern-
ment of Bengal were able to accumulate, by the end of the year, a reserve sock
of over 600,000 tons of rice and paddy in terms of rice. - I is unlikely that
the whole of the surplus passed into the hands of the Government and if that
‘be 80, the carry-over at - the beginning of 1945 was in all probability equal
1o several weeks’ supply. The aman crop reaped in December 1944, was nof
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 144
million tong than that of the latter. It is probable, however, that this redue-
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.

2 Para 9 of Appendix II,
147
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8. The bumper aman crop was the principal factor in the = restoration of
confidence and the fall in prices during 1944. There were slso other factors.
The Government of India undertook the responsibility of providing Bengal with.
o supply of rice sufficient for the needs of Greater Calcutta during 1944, . This
was obtained from other parts of India under the Bagic Plan. This arrange-
ment was made in order to help in the restoration of normal conditions by"
taking the Caleutta demand completely off ihe Bengal market. In 1948 the
Caleutta demand had been the largest single disturbing factor in that market.
Rationing was introduced into Greater Calcutta in 1944, Employers whose em-
ployees 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 procuremient
organization of the Government, or under-permit, to a limited number. of approv-
ed wholesale dealers. Al employers of labour supplying foodgrains to their
employees were prohibited from having in their possession, except 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 s irader
licensed under the Foodgrains Control Order, holding more than 20 maunds of
rice and paddy without a permit. Exports from surplus distriets 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 ermployers of labour who were prohibited from making private pur-
chases, and to build up a provincial reserve. Finally, the organization for the
geveral enforcement of food controls was developed during the year.

4. The system of price control by the fixation of maximum prices,
introduced 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.

o Rs. a. p. Rs. a. p.| Ra. a. p. Rs. a. p.
Wheolesale tradera . 13 8 Oand 1412 0} 7 8 Oand 8 4 O

Agriculturists * . . 1212 0Oand 14 0 0} 7 4 Oand8 0 0O

On the reaping of the aman crop market prices fell sharply from the abnormal
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.—Conprrions v THE IMMEDIATE FUTURE

5. Conditions in Bengal during 1944 were specially favourable in ftwo 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 Caleutta from other parts of India. Tt is neces-
gary to realize the exceptional character of these two factors and to be sure that
food administration in Bengal is so organized, that it will function effectively
under less favourable conditions. Tt is true that there is a tendency for the
rice acreage to increase—this may be maintained in view: of the prevailing prices
—but it is unlikely that the yield per acre of the aman crop during the nexd
. feow years will be as high as it was in December 1943.  Again, lean years con-
sequent on poor aman crops appear to occur regularly in Bengal.” The sequence
in the past has been 1928, 1936, 1941 and 1943. 1% cannot be said when the
next lean year will ocecur. We may hope that it will be long in coming, bub
it would be imprudent to assumc that such an event. will not happen before
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imports of rice from 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 provinees and
states, that is, with reference 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 respeet of rice the -
qeeds 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 cireumstances 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
1944 much was done towards the improvement of food administration in Bengal.
Rationing of Caleutta was a major advance. The results of procurement have
been satisfactory and Government have been able to build up a large reserve
-of rice and paddy. But there is still room for improvement in the organization
‘which has been developed for procurement specifically and for the enforcement
01_? controls = generally, before it can be regarded as adequate to meet more
difficult conditions than those prevailing during 1944. We shall now consider
the improvements required. |

C—UrpaN RATIONING

7. Apart from Greater Calcutta which includes the cities of Caleutta,
Howrah, and 30 other municipal towns, with a total population of about 4
millions, the only towns in which a true system of rationing bas been introduced
are Chittagong -and Kurseong. In a considerable number: of other towns
“‘partial rationing” schemes 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 free to obtain further foodgraing 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 be reduced
if Government stocks are inadequate.

8. We attach great importance to the rationing of the urban population and
Bengal, in this matter, has lagged considerably behind many provinces. We
note that sven Dacca, a town. with a population of over 200,000, has not been
rationed. We recommend that the Provincial Government should undertake as
rapidly as possible the rationing of every truly urban centre. Many of the
small municipal “towng in Bengal are -in reality only overgrown villages and
include within their boundaries a considerable amount of agricultural land.
We do not suggest that these small towng 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, thereafter, in the light of the ex-
perience gained, a decision should be taken whether towns with a smaller
population should alse be rationed.

D.—ENFORCEMENT

9.-The Foodgrains Conirol Order.—We regard this Order as a most important
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 controiled.
It has, however; not been administered efficiently in Bengal. "We consider that



150 FOOD ADMINISTRATION AND REHABILITATION IN BENGAL

immediate steps should be taken to enforce 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 wag
satisfied that a public purpose would be served by granting the licence.  In
May 1948 when free trade was introduced into the HEastern 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 -matisfy the licensing authority
that they have made arrangements for carrying on-businesy, and ‘possess storage. .
accommodation, and have an office where accounts will be kept and business
fransacted”’. 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 of new licences. ~In ome district which—a
Member of the Commission visited, out of 8,500 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 sbeps should
be taken without delay to restore order out of this ehaog. ™ i

10. Embargoes.—The enforcement of embargoes round surplus 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 and
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 khals, throws a heavy burden on the administration. There is lithle
doubt that cordons round many of the surplus districts are not effective because
the country boat traffic is not properly controlled. And yet procurement will
suffer unless these cordons are enforced strictly. A large staff is essential but
an increase in staff will not of itself solve the problem. The staff, particularly
the supervisory staff, must also be provided with adequate transport, that is,
with launches, if success is to be achieved in controlling country boat traffic.
In the riverine districts of Bengal, launches are just as essential for the effi-
ciency of administration as are motor cars in areas where communication is by
road. 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 available to the Government of Bengal. Tt should then be possible
for the Provincial 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 weve practicable to adopt in Bengsl 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 Madras is a form
of requisitioning. Tt is the 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-
sitioning from the producer we are not thinking of requisitioning from the
eultivator who has a small surplus over and above his own needs. That, we
regard as not only impracticable but also dangerous. The compulsory purchase
of the surplus of such a producer is only possible where means exist for making
8 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 assessment
does not exist. What we contemplate, therefore, is not the requisitioning of
the surplus of the small, butb of the large cultivator. In practice, requisitioning
will be limited to holdings with an acreage above a prescribed minimum.

18. If requisitioning is to be successtul it must be prepared for in advance.
This is particularly necessary in Bengal where, owing to the absence of village
records and. a village revenue eéstablishment, particulars are not readily avail-
able as regards large cultivators, We understand that the District Enforcement

* Staff has been directed to colleet information, but, so far as we could learn, little
progress has been made. Tt 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 atbempt to maintain secrecy. - If Government
are prepared to undertake requisitioning it iz 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 administration it is
essential that the policy of requisitioning should have the support of publie
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 meed 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

art 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
Provineces 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
requisitioning. ‘We understand that requisitioning, .or even the threat of
requisitioning, 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 i given the option to enter into a voluntary contract for the sale
of his surplus within 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 lists of large cultivators should be prepared, we recognize that their pre-
paration, in the absence of village records showing the areas held By individual
cultivators, will not be such & simple operation as would at first sight appear.
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 of submitting returns. It is also possible” that an" obligation to
submit returns may of itself discourage him from holding back his surplus grain:
He will realize, provided there is an adequate inspection staff, that be is under
continual observation. Again we understand .that the large cultivator is some-
times 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. But
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.

F.—Rice MimLs

17. Rice mills constitute a most important part of the procurement machine,
for they form “bottle necks’ through which paddy, except in so far as it is
hand-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
tbe Central Provinces rice mills are under official control. We were not able to
visit the rice-producing areas in Bombay and the Central Provinces, but from
what we heard from official as well as non-official witnesses, we are satisfied that
the system of official supervision has been a success in those provinces and that
the co-operation of 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 purchases by the official purchasing agents, Grain Purchase Officers, are
made from the mills in these districts. The Grain Purchase Officers, who are
selected Deputy Collectors belonging to the Provincial Service, are five in
number and each is in charge 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 1948 to August 1944, to 700,000
tons. The staff employed is not large and consists of 5 grain Purchase Officers,
5 Grain Movement Officers, 29 Tahsildars and Deputy Tahsildars, 66 Food

%}nspeetoxs, Marketing Assistants, Grain Purchase Supervisors, etc., and 166
Herks. )

The cost to Government is very low. At the Bezwada centre the cost (exclud-
ing pensions) is about 3 pies per maund of rice purchased, 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
annga less in the northern delta. The mills are closely supervised by the Grain
Purchase Officers’ staff throughout all the milling processes in order to ensure
that quality is maintained and the under-milling order complied with. We
visited several of the mills and found rice, both-in store and in the course of
produetion, 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 tlie scheme is the manner in which storage
dufficulties have been avoided. Monthly quotas are allotted to deficit districts,
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-eertain Indian States, the Defence Services, and the Railways, and are distri-
buted among the Grain Purchase Officers. RBach of these officers, —therefore,
knows the monthly demands which he has to meet and regulates his purchases
from the mills accordingly. Deficit districts are supplied by merchants selected
by Distriet Officers and these merchants ave also allotted monthly quotas.  The
merchants apply to the Grain Purchase Officer and deposit the cost of the rice
in advance. The Grain Purchase Officer arranges with a mill for the delivery
of-the consignment at the despatching point where it is inspected by the mer-
-chant.  The miller is paid after the merchant has accepted the consignment.
The same procedure is followed as regards purchases for the Indian States, the
Railways, and the Defence Services. The Grain Purchase Officer aceepts no
responsibility for transport but he keeps the railway authorities informed ot
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 year.

19. In Bengal, rice mills are under the control and supervision of the Chief
Agents and it is they who are responsible for the inspeetion 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
guite 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 State, control should be exercised directly
through Government officials and not through private firms. They regarded this
as a matter of principle and maintained.that the present system was bound to
lead to friction and misunderstanding. 1t is essential that the full co-operation of
the Bengal rice millers should be obtained and, after our visits to other provinces,
we have no hssitation in recommending that Bengal should, - as regards the
control and supervision of rice mills, fall into line with ‘other provinces. We
realize that the Bengal Government fear that. Government officers will not be
able to deal with the rice miller as efficiently as the-Chief Agents have done,
but if Government officers in other provinces are able to accomplish thig -task
with success we see no reason why Government officers in Bengal should not be
able to protect Government interests and at the same time deal fairly with the
wmills.  The rice millers made no complaint against the Chief Agents indivi-
dually. It is of course possible; indeed probable, that their views are influenced
by circumstances in whigh; 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 millers and the Chief Agents may have strengthened the
former’s view in favour of direct relations with the Government instead ~of
through the Chief Agents. Bub, 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. Tn relation to the size of the crop, the mumber of rice mills in Bengal is
small ag compared with that in Bombay, Madras, the Central Provinces, Sind,
and the Punjab. Further, 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 Bast and North Bengal are hadly provided
with mills. For instance, Khulna has only nine very small mills, and Jalpai-
guri only seven, of which only one has a capacity of over 500 maunds a day.
Bakarganj, another heavy 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 the transfer of existirig mills or by the erection of new ones. We
agree that a better distribution of mills would be advantageous from the poing
of view of procurement. There is one point, however, to which special atten-
#ion 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
importancg, to the maintenance and extension of village industries. - Hand-
pounding of rice is a small industry specially suited to rural conditions im
Bengal; it provides employment for a large number of landless persong and
serves ag a subsidiary means of livelilhood for the smaller “cultivator.. We
accordingly recommend that in any plan for increasing  the~total outpub of
milled rice as opposed to one for redistributing existing mills, the existence o}
this important village industry should nof be overlooked.

G.—MoxNoroLYy PROCUREMENT

21. Schemes under which the producer is required by law-to sell the whole"
or a part of his surplus ‘grain to Governient arve in operation in several of the
provinces and states in India. An officer 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 repory:—

“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 there any thought of withdrawing even to 5 minor degree. On the contrary,
the tendency is quite the reverse and in virtually every case the determined
policy is to go forward fo make the monopoly more complete.””’

We visited several provinces and stabtes in which *‘monopoly’’ schemes are
in force and our inguiries point to the same conclusion. Where such schemes
axist 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”” procurement is that it enables the authorities to ensure "a mors
equitable distribution of the available food resources. We shall now describe the
schemes in operation in the Madras and Bombay Presidencies and then decide,

" in the light of conditions in Bengal, whether they are suitable for introductiom

into that province. -

22. Bombay.—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
be adopted. They, therefore, announced their intention to purchass 10 per
cent 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 Bombay 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 sells.
over and above the levy quota;

(¢) striet control over movements; and

(d) a Government monopoly of distribution in all 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 seheme, subject to certain
modifications in the method of calculating the levy, to all areas in the provinece:
where rice is not the predominant.crop.

No private trade in a monopoly foodgrain is allowed exeept that the producer
is permitted to sell, within the village, retail quantities for the bona fide con-
sumption of the buyer and his family. All movement beyond the village:
boundary is prohibited except under permit. Government is entirely respon-
sible 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 erop is reaped. Rations
are drawn from controlled shops, and in the rural areas these shops are so-
situated that no villager hag to go more than 5 miles for -his supplies.

The District Officer, with the assistance of the revenue gtaff——this has been
strengthened considerably—is in charge of the procurement and distribution:
operations. In most districts purchases are effected by Government  officers
directly from the producer. In some districts, however, co-operative societies:
are entrusted with the task of making purchases and in others, traders ars
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 andi
it is primarily on the basis of these records that the levy is caleulated. The
prices paid by Government for the grain purchased from the cultivator are fixed
end remain in force for the whole crop year.

24. Madras.—The District -of Malabar iz a heavily deficit area in regard to
rice, the staple foodgrain. ¥ormerly it drew alargs proportion of its supplies
from: Burma. The Madras Government have not been able to supply rice to-
the full extent of the needs of 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 in 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, ags in Bombay, to Government at the notified price, and secondly,
. the entire population of the district is rationed.

No private 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 limited to 12 ounces of foodgrains per adulb
per day instead of the normal figure of 1 Ib per adult per day. This standard’
of 12 ounces has also been adopted for the purpose of determining the quantity
which the producer is allowed to retain for his own consumption.l As in Bombay-
the District. Officer is in charge of procurement and distribution. Purchases
are, however, not made by Government officers but by local traders acting as
government agents.  The distribution of foodgrains to the licensed retailers:

1Tt is understood that this amount has recently been increased.



4566 FOOD ADMINISTRATION AND REHABILITATION IN BENGAL

is also made by approved local traders. The assessment of the surplus with
each producer is made by the village accountant under the supervision and
direction of the district revenue staff. The prices paid to the cultivator for his
surplus produce are fixed by Government.

25. For the successful working of a monopoly scheme on the lines of those in
Aorce in Bombay and Madras, it is imperative that Government should possess
an agency which can (a) prepare a reasonable and accurate assessment of the
erop reaped by each cultivator; (b) can purchase and collect the quota due from
-gach cultivator or in the alternative, supervise and, if necessary enforce .the
uale 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 Bembay and Madras (and in other patts
<of India where similar monopoly schemes are in operation), the foundation for
. this agency exists in the form of a highly developed revenue administration.
As we have explained in Chapter IT, this administration consists of, first a
revenue staff in each village or group of villages charged with the maintenance
nf village records, and secondly, a staff of revenue officers whose duty it is to
assist, supervise, and control the village staff. There is no.such.staff in.Bengal,
wnor can it be brought into being within a reasonable time.  Tts recruitment and
rraining would certainly be a matter of years, and we are of the opinion that any
attempt to improvise such a staff within a short time would vesult in failure.
It is not only a question of appointing and training thousands of officers. The
subordinate revenue staff in the provinces of Bombay and Madras has been in
~existence for many years and possesses great influence and authority among the
villagers. But that influence and authority cannot be acquired in 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 and Berar, schemes are in operation
which, while they do not require the producer to sell the whole or part of his
csurplus  grain to Government,  create in favour of Government a limited
monopoly of purchase over the marketable surplus, that is, over that part of
‘the crop which the producer brings for sale to the market.  Under thegs .
-schemes, as in Bengal, sales by the producer are voluntary. Where they
-differ from the Bengal system is that Government acquire not only a inonopoly
-of purchase of all the rice produced by the rice mills but also a limited mone-
poly over that part of the marketable surplus which does not pass through the
mills. We shall now describe these schemes and then consider whether they
care suitable for introduction in Bengal. '

27. Orissa.—The scheme which has been in operation in Orissa since the
“harvesting of the rice crop in 1948, aims at directing the flow of all rice and
paddy sold in wholesale quantities into the hands of Government. It has three
egsential features. Tirst, the prices of rice and paddy which the producers are
-entitled to demand and receive, have been fixed - for - the whole of the crop year.
Secondly, purchase or sale by any person, whether z -cultivator of riot, of any
‘quantity of rice or paddy exceeding 10 maunds in any one transaction has
“been prohibited unless it be by or to a Government agent.l. Thirdly, no person
holding a licence under thc Foodgrains Control Order is entbitled to hold a
-stoek 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 purchases and sales to continue unhampered at the small village
markets and elsewhere as an essential part of the system of distribution in the

1Tt is understood that these limits have since been reduced,
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province. Purchases are made by agents selected from the trade. Kach agent
makes purchases in a definite area and in order to bring the purchasing agency-
within easy reach of the cultivator, the agents have been encouraged to appoint.
sub-agents. The agent is respons1ble not only for the purchage of foodgrains
but also for custody, packing, and safe storage. Purchases are, as far as.
possible, spread over 8 months of the crop year. The District Officer is iun
charge of all the operations. We understand that this scheme has been on the
whole successful and that the target figure, which includes a provmelal reserve,.
has been achieved.

28. The Central Provinces.——In the rice producing areas paddy is brought-
to the mills and rice to the markets by the small trader and to some extent
by the primary producer. Paddy is either sold outright to-the miller or, after
being milled on a commission basis, is ‘sold in ’ohe market.. In other areas.
where mills are few in number, hand-pounded rice is also sold in'the 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:
areag, or resale to other dealers for export.  The millers are frequently wholesals-
traders and exporters, but in certain areas they sell their rice in the main
markets.. Normally therefore it is either at the mills or at the market that rice-
passes into the hands of the large wholegale dealer and it is at this point thaf the-
Government monopoly of purchase normaﬂy comeg into operation. The actual’
sanction by which this monopoly is eftected 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-
Godvgrnment or their agents. The monopoly 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 purchass at an' established market,
sellers, in order to-avoid-sellinig to ‘Government at the controlled ‘price, trans--
ferred their operations to places outside the declared 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 fowing freely into the markets (or the matrket equivalents), re--
quisitioning of paddy  from the cultivator iz resorted to ~without hesitation.
Purchase prices are fixed on the basis of delivery at railhead, and for purehases;
in the interior prices are reduced by the differential necessary to bring the 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 agenfs by which
they bind themselves to act as Government agents only and not to trade inde-
pendently. The functions of the agents are to pay for the rice, take delivery
of it on behalf of Government, bag it, weigh it, mark the bags, and fransport
it to Government warehouges. The agents work under the close supervision
of Government offiecers. A Food Inspector is always present at the time a
purchase is made either in the market or ab the mill and if there iz a difference
of opinion betwesn the seller and the Food Inspector as regards the quality of
the rice, the matteris referred to the local Food Officer whose decision ig final.
The scheme has worked successfully in the surplus rice districts of the
Chhattiggarh- Division.

29, An essential fenture of the schemes in force in the Central Provinces and
Orissa i that Government purcha%eq are made at fixed prices. We do not,
however, regard this as a serious objection to the introduction of similar schemes
in Eengn] Reductions in the ceiling prices a# relatively short intervals were
necessary during 1944 in view of ‘fhe abnormal prices 'orevalhng 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 time has come when it is not only possible 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
Jpossible. 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 havé no intention of
forcing prices down to an unduly Jow level.  Further, it is. essential that the
.acreage under rice should increase rather than decrease, and this can only he
ensured if the cultivator is assured of a reasonable price for his grain. It is also
$0 the advantage of the rice miller to know that prices will remain steady.
Apprehensions that prices may fall must inevitably restrict his -purchages . of
paddy and, in consequence, his outturn of rice. Again, a stable price will make
Government relations with the miller easier. We accordingly recommend
$hat 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
should know the prices fixed by Government for their purchases.

50. We now return: to consider whether the schames-in operation in the Cen-
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 maintain this distinction in Bengal, except
perhaps in a few districts which are well supplied with rice mills, because the
procursment organization purchases large quantities of paddy. No difficulty,
‘however, should be experienced in extending the monopoly to paddy. DBub if is
doubtful whether the eystem in force in the Central Provinces is svitable for
adoption in all districts in Bengal. We have in mind the districts in which
communication is mainly by water. In these areas, rice and paddy are largely
‘bought and sold by merchants who move about in boats. To & large extent the
boat is the market, and much of the grain is not brought to an established
market as in the Central Provinees. In these conditions, it would be difficult to
prevent evasion of orders prohibiting the sale of rice and paddy at markefs or
market “‘equivalents’’, to persons other than Government agents. The only way
to prevent widespread evasion would be by full monopoly. This we consider
impracticable. Bengal 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 again, we do not consider this practicable. Subject,
however, to the reservation as regards distriets 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 operafion in Orissa, we do not anticipate that any insuperable
difficulty will be experienced in introduecing a similar scheme.in Bengal.

81. We are of opinion that Bengal should advance towards the monopoly
ideal. We therefore recommend that the schemes in force in Orissa and in the
Uentra]l Provinces should be studied with a view to the introduction of o system
of monopoly purchase as an experimental measure in a selected district or dis-
triets in Bengal,

: H.—Tar ProcurEmEnT MACHINERY

32. The procurement organization which was set up at the end of 1948 and
was in operation during 1944 consists of '

(i} a Purchasing Board, and

(i) four sole purchasing agents, called the Chief Agents.
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‘the Purchasing Board, the functions of which are  of a purely advisory
character, consists of the Commissioner of Food and Civil Supplies, who acts as
its Chairman, one representative of the Railways, two representatives .of the
LChambers of Commerce, and the four Chief Agents. Its duty is to advise Gov-
ernment on 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 accelerated or retarded. Four firms of standing have been
appointed as purchasing agents, and districts, in which they conduet their buying
operations, have been allotted to each of them. Their purchases are made af
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«

operative societies and cultivators. This system was in operation throughout
1944. .

33. It will be recalled that a substantially similar proeurement organization
was seb up on {wo oceasions during 1943 and the agency employed for making
purchases under the “*denial’’ scheme was of the same type. ~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
reflect 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
aore 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 suitakle
agency than a purchasing 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, have
«all preferred an official agency and, as we have pointed out, even more significant
ig the fact that when a change has been made, it has been the substitution of
an official for & trade agenecy, . The result of this experience, combined with the
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.

84, We would. briefly summarize the reasons for our preference in favour
of an official purchasing agency -in-the following terms:—

(i) The system of agents selected from the trade raises a problem of selec-
tion. It gives rise to jealousy and {riction which eften lead to difficulties for
the agent actually chosen. - Such jealousy and friction hinder co-operation
between the Government and the trade, which is so important for the success
-of eontrol measures. The views expressed by the Bengal Rice Millers’ Assccia-
tion, to which reference has already been made, are relevant as illustrating this
point,

(ii) Tt is important that the procurement agency should have the full suppor§
and eo-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 private firms are imbued with a spirit of public
service and the more difficult procurement conditions become, the more ready

1Part I, Chapter X, Paragraphs 29 to 32.
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the public is to assume that their object is gain at the public expense. It is.
just ab the stage when coercion is necessary that lack of confidence in the private
agency may gather momentum and prove very embarrassing. - s

(iir) 'Lhere 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 coercion, in the form of requisitioning. Requisitioning involves.
the use of legal powers which must be entrusted to responsible state officials and
not to private individuals. It can be undertaken more efféctively, and with less.
risk of misunderstanding as to its necessity in the public interest, by officers
who are part of the official purchasing ageney than by officers who are normally
outside the procurement organization and are occasionally called in to support
the operation of that organization. : -

(v) The 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 lack of continuity. For, should a Chief Agent retire for any
resson the benefit of his experience and organization in the areas allotted to-
him is lost and procurement may suffer while a new organization is establish-
ing itself and acquiring familiarity with the work involved. e

(v) It has been found necessary to buttress the present procurerndent organiza-
tion in Bengal by a Governnent 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, 87 Assistant Directors and ‘Officers of equal = standing, and 450
Inspectors. . The duties of this very considerable 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-
chased, requisitioning of godowns and stocks, and the control of rice mills. We
understand that recommendations have recently been made to the Government
for the enlargement of this staff. There is in addition a considerable estab-
lishment entrusted with the responsibility for the storage and movement of sup-
ples. Given the position that official establishments on this seale 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 purchases from rice mills and
local traders.

35. Tor these reaszons, we recommend that an official procurement ageney
be established in place of the Chiet Agents. We fully recognize the fact that
careful preparations will have to be made before the charge we recomamend ecan:
be carried out. The transition will not be effected in a-day; the pace of the
change-over must necessarily be a matter for practical 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 agency as an initial step in this process of transition.

P I.—OrgANIZATION IN THE DISTRICTS

86. During 1944, the staff employed in the districts in the administration of
food and ecivil supplies and connected matfers was considerably strengthened.
In every district there is an Assistant Director, and under him; a number of
Licensing and Returns Officers, and Tnspectors. - During our inquiries we gained
the impression that there was some uncertainty as to the authority responsible
tor controlling {his staff. According to the orders issued by the Government of
Bengal early in 1944, thiy staff was placed under the Regional Deputy (or Addi-
tional Deputy) Director of Civil Supplies. an officer whose jurisdiction extends
over a group of districts and who is directly responsible to the Civil Supplies
Department of the Provineial Government. Tt was also at the same time pro-
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vided that The disirict staff was to be “‘subject to the supervision of the District

" Magistrate’’. - 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 uncertainty

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 fune-

tions would emerge as a result of the practical working of the aman procure-
ment scheme. This expectation, however, was not realised, and during 1944,

officers, generally speaking, were not clear about their functions and powers.

We consider it desirable that the responsibility for procurement, distribution,

and enforcement -of .controls should be clearly defined.

- 87, We think there can be no doubt that the Distriet Magistrate, except for
cerfaln clearly specified purposes; should be the authority responsible to ‘the
Government for food administration in his district, and that the staff employed
tor this purpose should be controlled by an. officer or officers subordinate and
responsible. o him.’ We understand that the Provinecial - Government: have
recently decided that the District Magistrate, assisted by @ staff over which he
will have complete control, shall be solely responsible for all matters concerning
the distribution, storage, and movement.of supplies within the district from the
point or points at which they are made available for use within it. The uncer-
tainty as regards the authority responsible for disfribution within a district has
therefore been removed and we need say nothing further on this” point.  We
consider however, that the Distriet Magistrate should -also be responsible ‘for the
enforcement of controlg within his district, and we recommend that this® prin-
ciple should be observed. We agree that in those districts where & staff is
specially employed for the purpose of making purchases on behslf of Govern:
‘ment, or coptrolling and supervising such purchases, the District Magistrate and
his statf should have no responsibility in the matter of procurement and opeta-
tions connected therewith. = We suggest, however, that in districts classed as
deficit distriets, the District Magigtrate should be authorised to undertake pro-
curement, should this prove necessary, in local surplus areas in order to. provide
supplies for other parts of the district. . : L e

88. There bas also grown up recently a large staff which, while it performs
a number of functions relating to the Jute Regulation, the Rural”Reconstru¢-
tion, and the “Agricultural Development Departments, is also employed in don-
nection with the - distribution of controlled commodities.  We understand thab
this consists of 10 Assistant Development Commissioners, 80 District Develop-
‘ment Officers, 82 Chief Inspectors and Inspectors in Charge: 154 Range Inspec-
tors, 1,000 Assistant Inspectors, 1,000 Amins, 6,000 Development Assistants,
‘and 12,000 part-time Local Crop Recorders. A considerable proportion of this .
staff belongs to the Jute Regulation Department, and the remainder represents -
" the staff sanctioned in 1948 and 1944 for the ‘‘Grow More Food” campaign and
the “colléction, by a plot to plot. enumeration,: of -agricultural statispies. :The
“ute’” staff was utilized during 1943 in connectior. with-the food driverand sub-
sequently in relief measures. About the.end of 1943, Government decided:fo
introduce  a’ scheme for the -equitable distribution of - controlled. commodities,
.9, kerosene; salt, sugar, and in a very limited field, foodgrains; throughout the
province. - ‘Again, in 1944 Government formulated a’ scheme for the “‘modified
rationing’’ of foodgrains in the smaller towns and rural areas. This scheme has
so far only been brought into foree in certain rural areas in the Chittagong Dis-
trict. ~ But, ‘if we understand the position correctly, the intention is to ‘intro-
duce it as o relief measure should it become necessary to undertake the distri-
bution of foodgrains at subsidized rates in other parts of the province. This
scheme alsy contemplates the utilization of loecal food committees, the work of
which will be supervised by the Jute Regulation Staff. Tt is possible that the
functions w2 have referred to are such that they can be combined with advant-
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age 1n one organization but we consider it a defect that the staff should bé, as
at present, organized independently of the District Magistrate in a separate
: mer&rc_hy directly subordinate to the officer who holds the posts of Chief Con-
troller of Jute Regulatioh; Director of Rural Reconstruction, ‘and Special Officer,
‘Rural Rationing. - We have drawn atfention more than once in our report to
the weakness in the district administration in Bengal arising out of the absence
of revenue and village establishments similar to those in the ryotwari provinces..
~Apart from the Amins and the part-time Local Crop Recorders, we assume that
& considerable proportion of the establishment to which we have referred, will
be retaa‘ned permanently. It seems to us, therefore, that the existence of this -
staft affords an opportunity for organizing a subordinate sdministrative estab-
Jl\1shmer.1.t; under the eontrol of the Circle Officers, which will be of great value
in enablmg the District and Sub-divisional Officers to maintain closer contact
with the villages. 'We understand that the whole question of the orgamization
of adminisfration in Bengal is at present under review, and we recommend that

‘the suggestion we have set out Al rne in mi i Y '
, se above [ 1 i -
Ninaon. , ‘ be borne mind in an: gcheme of re

: -J ~~OTHER MATTERS. 7 ‘

39. Oo-operative Societies.—Although an attempt was made in 1944 to utilize
co-operative societies as agents for the purchase of grain from producers, little
success wag achieved. On the one hand, the co-operative societies attribute
this-lack 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 and counter-
allegations, but we think it unfortunate that: the co-operative sociebies should
have this sense of grievance. We consider that not only in Bengal but through-
out, India, endeavour should be made to develop co-operative societies as parb
of the procurement organization because they ‘are perhaps the most effective way
of obtaining the support of the cultivator in procurement operations. A% 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 societies in that district as part of the procure-
ment machine. We feel convineed that the wise course is to concentrate on &
particular area and to postpone, except in regard to the few large and well
established marketing societies in other areas, any attempt to introduce on =

wider scale procurement through co-operative societies until further experience
has been gained.

' 40. Gotruption.—Many persons who gave evidence before us spoke with great
concern of the extent to which corruption prevailg in eormection with food admi:
nistration (and ofher matters) in Bengal. Food administration, particularly in ™
conditions created by war, unfortunately offers speeial opportunities for dis-
honesty and the atmosphere in Bengal has been charged, for some considerable
tivhé, with tumours of widespread corruption among both officials and non-
officialg.  We have little doubt that the conditions prevailing in Bengal in 1943,
encourtiged the growth of peculation and dishonesty and it is possible that this
explains’ why the evil seems to be more serious in that province than-in other
parts“of India. The disease demands drastic treatment. A cure will only be
effécted by~ vigorolis 'action in three’ directions.  First, rigorous &isciplinary
action against officials of whatever standing guilty of corruption, secondly, strict
enforcement of controls and the punishment of those who break the law, and
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thirdly, the mobilization of public opinjon against every form of corruption. The
eradication of the evil is necessary for the full recovery of Bengal and for herr:,
future progress.

41. Public Co-operation.—In paragraph 25 of Chapter X in Part I, we have
drawii 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 admniinistration and in obtaining support of public
opinien” inexecubing them. We have also referred fo the fact that a proposal
to set up such & body in Bengal was congidered and that Government and ths
Opposition could not agree on its functions. In spite of the difficulties experi-
‘enced 11 the past, we recommend that a Provincial Advisory Couneil should be
established and That it should be composed of officials and non-officials, the latter
-representative of producers, traders, and consumers. We also recommend that
Distriet” Advisory Committees should be established for the assistance of loeal
food administrations in those distriets in which such @ body does not at present]
exist. In particular, we consider that 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 advisory
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 importans {han that for the maintenance of law and order.  Government
must, therefore, accept full responsibility for all measures taken in regard to
the food of the people and cannot share thati responsibility with food councils
and committees. We have recommended the formation of these bodies not with
the object ol absolving Grovernment and their officers of responsibility for secu-
ring and distributing food supplies, but because we ‘consider that they will enable

- public opmion to play a more effective and helpful part-in shaping food poliey,
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.—-jOur 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 experience gained,
rationing of smaller towns considered.. ' :

(2)- (a). Immediate.steps should be taken to review licences issued since May
1943 under the Foodgrains 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 shoulﬂ
be brought within the scope of the Foodgrains Control Order. A limit of 25
. racres is suggested as suitable. '

(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 requisitioning by suitable
propaganda directed to explaining the policy of Government. o

(5) An official procurement agency should be established in place of the pre-
sent system of procurement through Chief Agents chosen from the trade. The
pace of the change-over must necessarily be a matter for practical administration
in Bengal. It is desirable, however, that there should be no undue delay in
taking the necessary measures. The procurement of rice from rice mills should
be entrusted to an official agency as an initial step. :
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(6) The systems of monopoly procurement in force in Orissa and the Gentral
Provinces should be studied with a view to the introduction of a system of mono-
poly purchase, as an experimental measure, in a selected district or districts in
Bengal.

(7) (a) The respectlve functions of District Maglstrates 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 matters con-
cerning the distribution, storage and movement of supplies and the enforce-
ment of controls in the district.

(¢) In those districts where a staff is specmlly employed for making
purchases: on behalf of Government or for controlling and supervising such
purchases the District Magistrate and his staff should have no responsibility in
regard to procurement and operations connected therewith. In other distriets,
the District Magistrate should be authorized to undertake procurement -ghould
'this prove necessary, in local surplus areas in order to provide supplies: for
other parts of the district.

(8) The existence of a large staff under the Jute Regulation, Rural Becohstruc}
tion, and Agricultural Departments affords an opportunity for organizing a
subordinate administrative establishment which will be of value in enabling
District and 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 mtervals A
more stable price policy is recommended.

~(10): Co- operatlve ‘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 agricultural credit societies in the Bakarganj dlstmct as
part of the procurement machinery.

(11) Vigorous action -against -corruption is called -for in three directions.
Fist, disciplinary .action against officials of whatever standing guilty of
corruption, secondly, strict enforcement of controls and the pumshment of those
who break the law, and _thirdly, ‘mobilization of public oplmon against every
Fform of corruption.

(12) (a) A Provincial Food Advisory Council, composed of officials and non-
officials, should -be established.  Producers, traders, and consumers should be
-adequately represented on this council.

(b) A separate advisory body for Greater Calcutta should be esbabhshed

as also District Advisory Committees in those districts where they do not ab
: present exist.

Coa



CHAPTER I11.—-REHABILITATION

1. Short and long term schemes.—In previous chapters we have deseribed
the effect of the famine in Bengal and the relief measurés taken during the
emergency period. The first necessary steps were to provide food, to get the
wanderers back to their homes, and-to bring the health situation under control.
By the beginning of 1944, adquate supplies of food were available, the majority
of wandering destitutes 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 vepair the
damage inflicted by the famine.. ' o '

We do not propose to deal here with long term schemes for improving the
economic condition of the population. 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 = problém 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 conformr with, and
ultimately merge into, broader schemes of reconstruction and . development.

2. Restoration 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 1948 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 vestoration. He must sabisfy
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. s complete usufructuary
mortgage. for - a4 period -of 10 ‘years. ' The Ordinance ceased. to operate
oh March - 11, 1944, under the provisions of the Government of India
Act, 1985, 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 latier. - On September 7, 1944,
Government issued a fresh Ordinance embodying the provisions of the Bill.
Over 7,000 cases were filed under the original Ordinance. Out 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
Distriet Officers and their staff. Considerable importance must be attached te
the settlement of cases with the greatest possible speed. o

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. Probably only a small
fraction have already applied, or will apply, for restoration. Many of those who
sold their land will find it difficult to raise the money necessary to pay the
annual instalments, and thus regain immediate possession. Tf they prefer %o
anply for the usufructuary mottgage, they will regain their land in 10 years,

185
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urless they can pay off the mortgage debt earlier, but meanwhile will have to
find other means of earning a living. '

3. Expenditure on rehabilitation.—Rehabilitation schemes jnvolving the
expenditure of Rs. 4 crores have been formulated 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 rehablht?tu?n
of artisans, and various irrigation projects. The Revenue: Department is in
charge of the work. of rehabilitation. ) ‘ ‘

4. Workhouses and destitute homes.—It is proposed -to centralize relief
institutions, at present scattered, into 60 institutions consisting of a workhouse,
& 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 s
wish to come and work for a living and (c¢) for local people who .may.. 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 inciude paddy-husking; cane-work and bamboo work; mat-making ;
spiuning; weaving; net-making; rope-making; toy-making; paper-making; aud
nail-meking. Other suitable handicrafts may be suggested by the Director of
Industries. o :

The care of widows is one of the major problems of rehabilitation, and
presumably ‘the majority of adults who will' be housed ih,; or otherwise assisted
by, relief institutions will belong to this class.’ ‘ L

# 5. Orphans.~~The number of orphans requiring care dose not apper to be
very accurately kmown. Preliminary estimates made by -Distriet. Officers’ gave
a-total of over 80,000, 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 BEducation Department being entrusted with their care. Volun-
tary bodies will also assist. Any private organization which undertakes the
charge of orphans must, however, submit proposals to the Director of Educa-
tion for approval and guarantee to feed the children on an approved type of
diet and to educate them in accordance with principles laid down by the
Director. It is proposed that the orphans should receive elementary education
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 aboul
1,700 children, had been constructed and occupied, or were nearing completion,
The bulk of the orphans were still housed in workhouses, temporary orphanages
retc., scattered all over the province, their care being the responsibility of District
‘Officers.  Bome- orphanages were also being run by voluntary organisations.

6. House building.—Fxpenditure 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 cyelone-
damaged areas, but elsewhere also huts need repairing. In the chapter on
relief wé have told how famine vietims sold doors, windows, roofs, etc., in the
early stages of the famine. ’ .

7. The rehabilitation of artisans.—This is a task of great importance. It
is proposed to assist workers such as fishermen: weavers, potbers, -carpenters,
etc., by subsidies and loans, and by the supply of raw materials and  trade
implements at cost price. Fishermen suffered severely during the famine and
‘their rapid rehabilitation is particularly, necessary in order fo increase supplies
of a valuable protective food. Boats, nets and other fishing tackle ‘must be’
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st_x,pph'ed to set 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.—Irrigation 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 jrrigation
tanks, mostly in western Bengal. :

(b) Rs. 26,00,000 for the execution of small irrigation projects which do not
i‘)eéulre much expert supervision by engineers. This will be spent by District
cers. : : 1

(c). Rs. 64,00,000 for expenditure on the more important irrigation schemes
g}%ﬁ? are ready for execution, under the supervision of the Irrigation Depart-

9..(‘:rm}ment‘ on rehabilitation.—Plans have thus been laid for the care and
rehabilitation of those ‘who suffered  during- the famine and considerable sums
of money have been allotted for the purpose.. Tt is, however, ome thing to
draw up schemes and provide money, and another to produce satisfactory
practical result_:s_. ?Ve are by no means satisfied with the progress hitherto made
fgom(ards rehabilitation and wish to stress the need for more energetic and co-
ordinated aetion. : : ‘ ,

_There seems to be some lack of knowledge about the nature and extent of
the problem t5 be tackled. Thus, it is known that the famine has had
important effects on village life and economy, but no clear picture of the changes
it- has produced is available. Many small-holders sold their land, and many
artisans their trade implements and have not the means to resume their normal
means -of livelihood.  The numbers involved are; however, unknéwn.: 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 such questions there is at present no accurate information, and the Commis-
sion 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 the results obtained disappointing.

A strong staff is needed for rehabilitation, both at the  centre and the
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
~ to0 -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 be
desired. - We would, therefore, emphasize the need for establishing suitable
homes for all destitute orphans without unnecessary delay. We are by no
means satisfied that this task is being prosecuted with sufficient energy.

It is essential that when private 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
uge of the services of suitable voluntary bodies, supported by subventions from
Government. Children in a well-tun voluntary institution would prohably
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réceive more sympathetic attention than in a Government institupion. On the’
other hand, voluntary bodies may undertake the care of orphans during the
wave of enthusiasm for- relief work engendered by the famine, and lose
interest in their charges as the years pass. This possibility -should 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-
culbure, TFisheries, ete. = 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 suitable schemes, should be avoided. For the rehabilitation
of the affected classes, instruments and materials (e.g., seed, fishing boats,
yarn, ete.), have to be provided immediately, and this demands’ joint action on
the part of the various departments concerned.

Recommendation.—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 ab
the centre and in the districts. Such an officer would he in a position to initiate
a survey of the existing situation, with the object of obtaining a clear idea of
the economic and social effects of the famine, and of the 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 hetwecn

the various Departments. Drive and co-ordination = are needed to speed up
-rehabilitation.



CHAPTER 1II..—PROTECTIVE AND SUPPLEMENTARY FOODS
A. Tag PRESENT P OSITION

1. General.—The famine of 1943, was & famine in rice. Typical Bengali diets:
are composed- largely of rice which may provide 80 to 90 per eenb. of total
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 inerease in the quantities available-
influences requirements. of cereals. - Secondly, the nutritive value ¢f a diet:
based largely on rice is unsatisfactory. To be adequate for health, such a diet
must be supplemented by other foods which help to make good the deficiencies: «
of rice in respect of protein; vitamins and mineral salts. = Such foods are often
called “‘protective’” foods, and nclude milk and milk produects, meat, fish, eggs,
pulses, vegetables and fruit. Vegetable oil (usually mustard oil in Bengal) and
sweet potatoes are not, usually placed in the protective group, but they have cer-
tain useful properties. Sweet potatoes provide calories and some varieties are rich
in pro-vitamin.A. Vegetable oil,; while it containg 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-capite daily, would have an appreciable effect on rice requirements.

2. In nearly all parts of India there is, in normal times, 8 scarcity of pro-
tective foods. - The poorer classes live on an ill-balanced diét composed almost
exclusively of cereals.. Intake of protective foods rises with increasing income,
but even middle class families may consume too little of them. In'{Bengal, at=
the present time, the scareity 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, ‘efe.
The scarcity is felt-less by the poor, who were used to go without such foods,
or to consums 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 indieate that their need for them is less than that of the middle elasses:
More protective-foeds are reguired, not only for those who can afford to purchase-
fghem 1111 reasonable quantities in normal times, but for the whole population of

engal. :

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: obseure. - 'We ‘propose to discuss the situation in the light of whatever-
information we have been able to cbtain.

8. Pulses.—Pulses are a valuable supplement to cereal diets since they-
supply protein and various vitamins. =~ Bengal is normally deficit in pulses.. The-
Governmeént of Bengal were not able to provide the Commission with any-
figures relating to the. normal production and -import of gram (Cicer arietinum).
Under the Revised. Bagic Plan nearly 62,000 tons were received in Bengal and’
the quantity allotted for the period May 1944 to April 1945 is 88,000 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 88,000 tons wag accepted, but the balance was cancelled at the-
request of the Government of Bengal since large stocks were already available:
in the provinee. :
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4. Imports of pulses other than gram during the years 1987-40 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
1948 to April 1945. Previous to April 1944, 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 speaking, a quantity equal to about half
»‘%Je usual import is due to Bengal during the present financial year under the
Basic Plan '

_ The quota as originally formulated included the followiﬁgrt

: - : ) ) Tons

. Dhal arhar (Cajanus indicas) . . . ; S e -220,800

Mung dhal (Green gram, Phaseolus radiatus) . . . ; 16,200

. Masur dhal (Lentil. Lens esculenta) . . . . . . 12,360
Khesari dhal (Lathyrus sativus) . . . . . . 20,000

Urd (Black gram. Phageolus mungo) . . . . . 1,200

5. The most popular pulses in Bengal are masur dhal and mung dhal. Of
~the pulses included in the allotment, khesari and urd are in no demand, and tha
“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 quantities of masur
-dhal from Bihar. ' ‘

6. 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.
Tn some provinces there was & 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
-certain familiar pulses and people may be as reluctant to. change their favourite
‘pulse ag their staple cereal. There is alsc.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
rGovernment of India and the provinces concerned. ~ 'The whole position needs to
"be clarified and the existing chaos reduced to order.

. 7. Pish.—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
~Caleutta 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 ares. “Secondly, fishermen were
_wamong . 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
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for the few motor boats that are available. Ordinary boats are also in ghort
supply. ,_Fourthly, there is a shortage of yarn and water-proofing material for
nets.  Fifthly, transport of fish from the fishing grounds is affected by the
prevailing conditions on the railways, the lack of motor boats and shortage of
lce. = Lastly, there is a considerable military demand for fish and ice which
reacts on the civil markets. ' :

8.-The Denial Policy.—An account has already been given.of ‘the-removal
of boats unider-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 normdl times
fishing boats may go 10 or 15 miles out to sea. =By degrees the restrictions have
been relaxed. HExcept in certain localities, boats are now allowed to go up to
3 mileg 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
either free or on a hire-purchase system. The provision of losns and subsidies
to fishermen to enable them to buy boats and fishing apparatus is au important
~dtem in the rehabilitation programme. No information is available to the
Commission about the construction of new fishing boats. :

9. Motor boats.—Motor boats are not used to any extent in actual fishing
operations” in - Bengal, which remain primitive and undeveloped.” = The chief
function of motor boats is the transport of fish and ice to and from centres ab
- which fish-is-collected. .. While the number of motor boats employed in’ this way
was not:large, those engaged in the trade played a useful part in supplying the
. Caleutta 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. :
Tt 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 necessity.
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 during the last two years.
Water-proofing is neeessary 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 gentres, but 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.
Bupplies, 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 ‘‘eutch’’. Supplies of the
. latter were available in Bareilly in the United Provinces. Cutch cannot be used
. for nets once water-proofed with coal-tar, but appears to be reasonably satis-

factory for application to new nets. - After. some delay two wagon-loads of cutch
~were obtained from Bareilly in October, 1944.

11. Iece.—Ice is esseniial for the transport of fish to the Calcutta market.
Nearly all the ice factories are in Calcutta. Previous to the war, ice factories
were-established at various fish-collecting centres, but most of those within easy
reach of Caleutta 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
daily for military use, a quantity which is actually considerably below estimated
requirements. - The demand for ice in military hospitals in the hot climate
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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 preservation 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 appointed.

12. Railway transport of fish, which is affected by the shortage of ice, is by no
means satisfactory. Insulated wagons are not available. A number of trains
carrying fish have been cancelled without alternative arrangements being made
for its transport. Trains often run late, to the detriment of so perishable an
article of food as fish. Arrangements for loading and unloading fish at railway
sidings are defective. 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 the
transport of fish, ’

13. Military demand.—The amount. of fish purchased by the Army in
Caleutba 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_the
fishing industry which we have describéd.” Tn 1944 there was some conftroversy,
into which we need not enter, between military and eivil authorities about-army
purchases of fish.  Steps are now being taken by the military to develop their
own sources of supply and thereby relieve the Calcutta market.

14. Tank fisheries.——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 stocking with fish fry, and periodic draining
to ensure aeration of the floor of the tank to prevent the formation of poisonous
gases. Ag .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 fish.—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 speak, 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 genofplly, are perhaps the most
promising.  The Commission is glad to note that the Government of Bengal
‘have taken the preliminary step of strengthening the Fisheries Department.
In 1942 the Department consisted of a Director of Fisheries and two District
- Fighery Officers. Tt 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 fransport
do not. appear to be beyond solution. The case for the supply of the necessary
materials from within India or abroad is a strong one. ~We feel that immediate
steps should be taken by the Government of Bengal and the Governinent of Tndia
to obtain motor hoats, the necessary machinery and materialg for the construe-
tion of additional ice factories, ~water-procting material for nets, and whatever
-else is needed for the veorganization 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 ecivil authorities with regard to fish
gupplies is obviously desirable. ~
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16. Milk.—In the ‘‘Report on the Marketing of Milk in India’, published
in 1940 by the Central Agricultural Marketing Department, the daily per capita
consumption of milk and milk products in Bengal is estimated as 28 oz. This
is a low figure, which may be compared with 152 oz. in the Punjab, 403 oz.
in Denmark, and 556 oz. in New Zealand. The same report gives the daily
per capite milk consumption in Calcutta as 8.8 oz. In normal times the milk
-supply of Bengal was in fact grossly inadequate, and a large proportion of the .
aurban and rural populations consumed no milk at all.

During the last two years supplies of milk and milk products have been
reduced for various reasons and prices have risen. TIn the famine year there
‘wag high mortality among cattle owing to disease and inadequate feeding and
-sare.  Bengal normally imports cattle from neighbouring provineces, but exports
-are now prohibited by theése provinces. — Bihar has recently agreed to the export
-of a very small number. The slaughter of cattle for meat may also have reduced
ilk 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 the United Provinces.
Bihar and’ Madras were asked to allot export quotas from these provinces to
Bengal. As a result 440 tons of butter were obtained from Bihar ang 1,837
tons of ghee from the United Provinces. :

The, Governmeént of Bengal have themselves prohibited the export of milk
-and milk produets from -the province “except under permit. - To conserve the
-cattle population a Meat Control Order enjoining two meatless days per week
throughout the province has been issued.

17.. The increase in the population of Caleutta has accentuated the demand on
the city’s limited milk supply. .. -Military purchases of milk are of importance in
_“Caleutta, -and in other places’in Bengal.” The Army consumes large guantities
-of tinned milk, imported from abroad, but fresh milk is also consumed,; parti-
eularly in hospitals;” actually ‘some 50 per ‘cent . of the total military consump-

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 preportion of the total milk supplies available. - Somie
75 per eent of the fotal military requirement was, however, being provided -in
‘the form of tinned millk.

18. The ‘total -produetion of milk in: Bengal can be substantially increased
‘only by far-reaching developments in agriculture and animal husbandry. . Iri-
'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:  An increase in the import of milch cattle and dairy products; pro-
“hibition of the use of milk for non-essential purposes; a rationing system whereby
‘infants,; young children, and expectant and nursing mothers are given prior
-claims on available supplies; a reduction in military demand.

19. With 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 caftle and milk products.; We understand
‘that the Government of Bengal contemplate prohibiting the manufacture of
luxury articles, such as ice-cream, for which milk is required.  This has already
‘been done in Bombay. Such a measure would not, of course, increage total
‘supplies, but it would presumably have some effect towards making more fluid
‘milk ‘available and reducing its price. :

20. The Commission was very favourably impressed by the Bombay
"Munieipal 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 entitled to benefit.
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The actual cost of this quantity is 1} annas. Milk cards are issued at Ration-
ing Offices in the different wards and the milk is issued to card-holders in the
early morning at numerous distributing centres, in ~return for cash payment.
The supplies for the various centres, bought from . contyactors, are inspected by
the Health Department of the Municipality to = ensure = their freedom from
adulteration. At the beginning of January 1945 the scheme was extended to
include children up to 6 years of age and expectant and nursing mothers. As
that time 36,705 milk cards were registered under the scheme-and about 18,500
lbs. of milk were being distributed daily at 192 centres. :

‘21. We hope ' that other * municipalities in India- will “follow- the lead ol
Bombay. The first step would be tc discover whether sufficient quantities of
milk are obtainable and, if they are not, to reorganize the miilk supplies of ‘the
municipality eoncerned in order to provide them,  There is nothing to prevent
‘card-holders re-selling the milk at market prices, but it is assumed in Bombay
that family affection will ensure that the wilk reaches the child for whom it is
intended in the great majoriby -of cases, and little evidence of abuse has been
obtaihed. 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 organization of a
scheme of this nature might tax the resources of the Calcutta Corporation.
Nevertheless we feel that the authorities in Bengal should give the matter their
parnest 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 can be
made available for military use in Bengal depends on the supplies of the United
Nations, the distribution of which is a matter of high policy with which we have
no concern. We 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 4s not an important food in normal
times in Bengal. Tts present dearness and scarcity seriously affect only the
small section of the population accustomed to consume it regularly. The
reasons for its scarcity are very similar to those which have led to a shortage of
milk. Though the bulk of army consumption of meat has been in the form of
tinned meat and meat imported from other provinces, the military demand
on local supplies has been very copsiderable. It is now, however, being e~
duced. Schemes for breeding pigs and poultry for army. purposes have besm
developed and it is anticipated that by the middle of 1945 frozen meat will be
available in substantial quantities.

Wa ars informed that Regional Control Boards consisting of civil and mili-
tar_y representa.twes have been, or will be, set up in each division to control
available supplies of fresh meat. The Bengal Government have urged the

military authorities to reduce Army consumption of local meat to the -greatest:
extent possible. o S

24. Bggs.—Hggs, 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 abt less than ‘one
egg per month per head of population. Military demand, including the large-
American demand, amounts tc a  considerable fraction of ' total ‘production,.
though the Army cannot obtain all the eggs it requires. Steps are being taken
by the military to increase supplies of eggs by the creation of duck farms. It
has been found that ducks are less liable to disease in Bengal than poultry, and
easier to handle generally. - We . commend to the Government of Bengal the-

>
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idsa of encouraging duck-rearing in the province, on the basis of the experience
gained in the military venture. : i :

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
uoder permit. We understand that the Government of Bengal are now taking:

sorne steps to develop poultry farms and encourage the rearing of poultry in
villages. ‘ o

25. Vegetables.—Both Indian vegetables and vegetables of the Kuropean.
type are produced and consumed in Bengal. The lafter grow well anywhere in:
the province during the cold weather and ean 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 large farm for the production of vegetables for the Army has been: °
created in Darjeeling, ‘& small proportion of its produce being available for the-
civilian market. - The Bengal Government have also developed vegetable farms
in Darjeeling and a schieme has been = sanctioned: for the ' creation: of farms in
other centres. It is proposed to put 5,000 acres near Calcutta, add 1,000 acres-
somewhere in Hast Bengal, probably néar 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 1987 to 1942,
which included-imports from Burma, were about 62,000 tons.  Since 1942 the-
import frorm Buria, which' amounted to 40 per cent of the total imports, has:
ceased, and provinces which previously supplied potatoes to Bengal have res-
tricted or prohibited exports. A small export to Bengal was allowed in 1944 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

wag 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
control of price, we would draw attention to the fact that in England the price:
of vegetables has been fixed by the Government, although the Government does.
not- itself purchase vegetables for distribution, and that prices have been suecess--
fully kept in check. Vegetables ars rapidly perishable. If reasonable prices-
are fixed and made known to the public, and the public learns to insist on paying
‘Do more than the fixed rate, opportunities for refusing sale  and subsequent
disposal in the black market are limited. In Bombay vegetables are sold at
fixed rates in ration shops. The sale of even a limited quantity of vegetables.
at controlled prices would help to keep 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 market
are considerably less than hefore the war. The scarcity is no doubt due to

approximately similar causes to those which have reduced -supplies of other
supplementary foods. '

28. Mustard oil.—About half of Bengal’s supply of mustard seeds for the
manufacture of oil formerly came from other provinces. Here again, imports:
have almost entirely ceased owing to embargoes on export imposed by other
provinces. The actual quantity imported annually from 1987 to 1942 averaged
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about 170,000 tons, This would yield some 60, 000 tons of oil, eqmvalent 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-cersal foods from the nutritional
-standpoint.  Another point ta which attention must be drawn is that the
aggregate contribution made by such foods to the 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 musb be given a prominent position in- the
“programme of reconstruction in Bengal. Olearly, there is not one single prob-
lem, buf many both large and small which require solution.. Few of ' these
;appear, however, to be insoluble. 'We would lay immediate stress on the need
for the following: an improvemert in distribution of pulses on an all-India
‘basis, with particular reference to the requirements of Bengal; more motor boats
for Bengal and more ice and its better distribution; more potatoes for seed and
~consurnption’; an energetic effort to grow more vegetables clogser collaboration
with the military about the guestion of military purchases. With regard to the
dast, the establishment of Regional Control Boards, including military and eivil
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 aware that shortage and dearness of supplementary
foods 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. Tag SuBSTITOTION. OF RICE BY WHEAT.

30. In view of the present all-India shortage of rice, the use of wheat and
-other cereals in place of rice is' a question of 1mportanc.° During the famine
large supplies of wheat and millets were sent to Bengal 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 place of rice met with
fittle success. Reference has already been made to the unpopularxty of bayra
-and other millets. Wheat is somewhat more acceptablo, but in general ig
consumed with reluctance by habitual rice-caters. 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
deteriorating for lack of demand. In Travancore we found & similar situation.
It may be added that from the s’oandpomt of nutrition, the partial substitution
of rice by wheat is a good thing, since wheat is rlcher in protein and cerfain
vitamins than rice.

81. 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 prmclpal forms: as bread, or as unleavened cakes, known as™
chappaties.. In  this country bread is eaten only by well-to-do people and
‘bakeries are confined to towns and cities. The domestic baking of bread is
unknown, excepb possxbly ‘in limited areas in the North-West.  To make
chappatzes an iron grid is needed, and it takes skill and experience to produce
o light and palatable chappati. The poor rice-eater does  mnot possess  the
necessary iron ufensil -and if he did would not know how . to use it. Further,
- chappaties as a food differ in bulk and consistency from a bowl of rice. The
‘rice-eater iz accustomed to bulky meals of soft consistency which give him a
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feeling of repletion, and does not relish more concentrated food which needs
chewing. ' ;

- 32, In certain parts of the country wheat is eaten in small amounts by rice-
eaters ia the form of special preparations- made from atta or semohna. nge-
rally speaking, this habit is confined to the middle classes. Such preparations
add variety to a diet largely composed of rice, but are not taken as’a staple
article of diet to replace rice. In the same way, people in: Europe or America
may take some rico in the form of curries or puddings, while the bulk of their
diet is made up of -other foods. ‘

33, In wheat-eating areas whole wheat is stored as such and ground into
- attq in mills or stone chakkies before being made into chappaties. - It is not
stored in the form of etta. In Bengal there are few wheat mills outside
Caleutta and the people do not possess stone chakkies. Hence wheat sent to
Bengal has to be ground before distribution; mainly in Caleutta, and the rggul}i-
ing ground flour or atta readily goes bad on storage. There would be no point in
distributing unground whole wheat, since it is difficult to use wheat in this
form, and as has been said the people have no facilities for grinding it. In
Bombay, on the other hand, chakkies are generally available and wheat can be
distributed unground. - = ‘ : ‘ .

84. We noted that in Travancore tapioca ‘ig preferred to wheat as an alterna-
tive to rice largely because people are used to it and it ean be cooked in the
‘same way as rice. Tapioca is an inferior starchy food, containing less than one
per cent. of protein as compared with 11 to 12 per cent in wheat. We may
-algo refer to the experience of Ceylon which, before the outhreak of the war with
-Japan, imported over two-thirds of her rice supplies and has since been forced
+0" 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 of the people from rice to substitutes was nob
done in one- stroke nov: without: disappointments and tears. . At first, whole
wheat wag 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 wheat 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 manver as. with rice flour. Failure of this plan to produce
in wheat an exact substitute for rice was soon discovered and, under stress of
necessity, the preparation and serving of wheat flour in .the form ‘of bread
(baked in Buropean style) was popularised, in addition to the wuse of flour
{maida) for whatever local forms of preparations for which it was = suitable.
Vigorous propaganda was carried out through schools, local Government Bodies
aud health officers, in all the languages of the country by lectures, demonstrations
and. posters, explaining: the value of bread and the methods of preparation of
the ‘more suctessful varieties of dishes according to styles with which the people
were familiar. It was-poirited out that while there was bread available to eatb
““there was no necessity to starve; and bread was available outside the ration.
Government vigorously encouraged the establishment of bakeries throughout the
country, ineluding the rural areas and estates.  ILarge numbers of bakeries have
in fact been so -established and the consumption of bread (as baked in Furo-
pean style) has increased considerably. = Bread is eaten with curry or chutney'.

85. The problem of increasing the consumption of 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 graing 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 the consumption of
alternative foods necessary, 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
population. Such propaganda must be reinforced by practical demonstration, °

uitable recipes must be devised and popularized by sale in canteens, govern-
ment restaurants, etc.. 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 for studying domestic food questions, and
the improvement of methods of preparing and cocking food, and also for teaching
the public about desirable changes in diet—for work, in fact, on what has been
called the ‘‘Kitehen Frout” in England. Domestic science institutions have
played & 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 be
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.

87. 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 persis-
tent efforts 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 of how to wean rice-eaters from their deter-
mined preference for a food in short supply and. reluctance to turn to alterns-

tive grains is, as we have already pointed out, not peculiar to Bengal, but is
ot all-India importance.

J. A. WoopHEAD, Chairman
8. V. RAMAMURTY

ManirAL B. Navavan

M. Arzar Husamw*

W. R. AYKROYD

R. A. GopAraswawmi, Secretary
New Delhi, the 10th April 1945
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The following minute se‘os out briefly the conclusions, which I have reached
in respect of the questions of the existence of a carry-over, and the effects on the
economy of Bengal of the inter-provineial trade barriers. It has been showa,
in Section A of part I of the minute, that during recent years, and particularly
in the beginning of 1948, 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 the shortage (considered in Section C) was really large “and
could not be made up w1thout imports from other provmces Section D shows
that the shortage was aggravated by Calcutta remaining on the Bengal market.
Tt has been shown (Section E). that imports became impassible, 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 ¥ and G).

In Part IT of the minute a brief account has been gwen of the general
unpreparedness of India to meet a food emergency.

I. THE CAUSES OF THE BENGAL FAMINE

A—THE PALLACY OF CARRY-OVER

In Chapter X of the Report, under Section B, the causes of the Beno"xl
Famine have been discussed, and one of the causes mentioned is:

*‘a shorbage in ‘the stock of old rice carried forward from 1942 to 1948
(p. 7).

In Appendix 11, 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 1943 was probably sufficient
for about 6 weeks’ requirements?’ (p 15) In other words it wis 115 per cent:
of the annual requirement.

The idea that there has been, even during recent years, g substantial ‘carry-
over’ of rice in Bengal, has been responsible for the miscaleulations that led

to the Bengal disaster, and, on. ‘looking back’, “this impression still ‘causes s
great deal of confusion.  This conception of ‘‘huge sbocks somewhere’” may
prove. dangerous in ‘the future as well, gs it is likely to give a sense of false
security. . Tt 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 unconsumad stocks constituted the
‘earry-over’.  Those days are long past. Absolutely no data are available regard-
ing the stock position of rice (or any other foodgrain) from month to month, or
year to vear, in Bengal, or any other part of India. Such data, in fact, 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
countrv which has followed. a reoular practice of storing considerable quantities
of rice’””.  And even in Japan normally the carty-over at the close of a season
is eqmva]ent to one month’s or six weeks’ consumption, but at the end of the
bumper crop year 1933-4 it was approximately twice ag great’.l

1 The Rice Economy of Monsoon Asia, 1941,
179



‘180 MINUTE BY MR. M. AFZAL HUSAIN

Wickizer and Bennett sum up the position thus: ‘‘Rice stocks are commonly -
held in many hands: by growers for the need of the family, and by numerous
intermediaries and distributors scattered throughout the market. Such holdings
are necessarily small, and are intended generally to meet reguirements only
until the next harvest. Except where governments have intervened in order
to influence a rice price situation, gice stocks do not ordinarily become con-
centrated, nor are they carried over for more than one season. Hence‘ annual
production of rice tends to correspond closely with annual utilization’’. The
last sentence of this quotation is significant. In arid zones, where rainfall is
scarce and uncertain, where a good crop is obtained once in five years or so, and
where fluctustions in production 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. These 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-gxistence 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 meed may store
rice. Traders have a small stock left at the end of the year. There may be
isolated pockets of carry<over in some heavily surplus distriets. Such stocks,
however, are too insignificant to alter the general food supply situation of a
provinee of over 60 million people, with an overall deficit production.

8. The real ‘eause -of the misunderstanding, however, is-that - ‘‘most rices
are 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 “‘canmot be. digested as satisfactorily as grains which retain their
individuality”’. - Therefore, ‘‘wherever it is possible-te exercise. preference, no
consumer will eat rice which has only just been harvested’’.! Thus fhe 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 fromr November to December, and may be said to be assembled by
the beginning of Javuary; the boro crop is harvested by March-April, and the
daus crop in August-September. The year of production mav 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.

Jan/Feb/Mar/Apr/May/Jun/Jul)Aug/Sep/Oct/Nov/Dec/Tan | Feb/Mar
~(++vvrv Production Year o ) .
N CPTIV RPN Consumption Year ............. e ad)

. Only that quantity which is left over as surplus after full twelve months’
donsumption 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-
quirement: for the.last two or three months of the year of consumption. The
vear of consumption is not rigidly fixed. It slides over the year of.production
backwardg and forwards sccording to the quantity of stocks available for consump-
tion. When the quantity during the previous year is short: of full require-
ments, the consumption.of the new aman starts earlier, and when the quantity
i§.in excess of requirements it starts later.  This overlapping acts as a. ‘shock
apsorber’, and is of great importance.. The crop assembled in January is
certainly available for early consumption, but if consumed prematurely will
téave a deficit at the end of the year of consumption, unless the crop produced
is more than the, requirement of 12 months and will, therefore, meet the
additional requirements up 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. Bver since the annual production, or supply, has begun to be only equal
to, or less than the actual requirements, the deficiencies due to very. short
crops. have been .met, not to an appreciable de?gree from t_he aceumulated
reserves of previous years, but mainly by an earlier consurpptlon of the aman
harvest. Tt was Bengal’s good fortune that years of serious crop ~shortages
have been well spaced and have invariably been followed by years of  very

heavy crops. For instanece: ‘
' 1928 with 7-1 million ton short-crop, was followed by

1 91929 with 9-2 million ton crop; and eight years later,

9 1936 with 7.8 million ton short-crop, was tollowed by
1937 with 10-7 million ton crop; and again,

3 1941 with 7-4 million ton short-crop, was followed by

1 1942 with 10-3 million ton crop.

Therefore, during recent years, it is not so much on his accumulated reserves,
carried forward from vear to year, 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 money and
food equally. When his ‘debts’ incressed beyond a certain limit he collapsed.
It may be stated ‘that the friennium 1941-3 was the first in the recent history
of Bengal when a bumper crop year (1942) was preceded and succeeded by
years. of very poor crops {1941, 1948).

- 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, -consumption, and even population has been rightly questioned.
't has been recognised that the acreage estimate is too low and so is that of the
yield, and an increase of 20 per cent over the Director of Agriculture's estimate
has been made (Statement II1). With statistics so hopelessly defective, 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. Tn what follows, the second alternative hds been
employed in determining whether a ‘carry-over’, i.e., a surplus really existed in
Bengal. : ’ '
6. “India, without Burma, is not self-sufficient in the production. of food-
graing. - Before the war a comparatively ‘small and diminishing exportable -
gurplus of wheat was offset by a large-and increasing import of rice”. In pre-
war vears India’s dependence upon rice imports was progressively increasing.!

1937.8 1938.9 1939-40 1940-1
Net Imports of Rice and Paddy 41,165,072 11,253,008 2,138,600 11,097,198
(in tons). )
I.n view of these large and increasing imports, any substantial ‘carry-over’ of
rice” could not be a reality in India.

Similarly, since 1984 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 be admitbed. Tt is true that the volume of net imports
did not correspond with the variations in production, but the significant fact
is that year after vear imports were made and their quantity showed a tendency
towards increase. In such ecircumstances any appreciable accuinalated carry-
over was not likely to emerge, for imports would not be made if the demand

1 Report of the Foodgrains Policy Committee, 1944,
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could be s‘aﬁsﬁed from. the carry-over. Aceording to the estimates-made this
carry over, from 1982 to 1940, varied between 13 and 83 per cent of the
total crop harvested (Statement I, Appendix II). (See paragraph 12 infra).

7. From 1984 to. 1941 there was no increase in rice production -in-Bengal
(Appendix II, Statements I and IIT). Yield per acre had shown a downward
tendency {Appendix II, paragraph 9 (ii)]. The population, on the other hand,
had increased from 58 million in- 1984 to 60-3 million by 1941.. Therefore, during
this period the food position was steadily deteriorating. From being an
exporter, Bengal had become an importer. From solveney 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 were adequate would bean assessment
on the basis of actual food and seed requirements and production. On-the basis
of per capita consumption, as worked out by Prof. Mahalanobis, there has been
since 1986 (except for the year 1987) a definite shortageyin 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 statement 11T of Appendix II. Tt should be made clear that
any notion 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 acoumulation 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 cent increase over the estimates of the Director of Agricul-
ture -Bengal) and the data of actual consumption requirements obtained by
Prof. Mahalanobis, fit in admirably with the supply and consumption position
in Bengal during the last 15 years and give a picture very close to the reality.
These data also fitf in with the change-over of the province from the position
of a net exporter to that of a net importer. These figures, therefore, provide
& very good test of the food resources of the province in respect of rice.



1929
1930
1931
1932
1933
1934
1935
1936
1937
1938
1939
1940
1941
1942

Year

Adjusted . | Net imports Requirement Progressive
supply (+) .7 Beed Net available | at 3:58 (—) Deficit total of
Population | (000 tons) or exports |- (*000 tons) supply geers per (+) Surplus} Col. VIII or
- {(Million} including | — (’000 tons) | week (tons) {(Million tons)| - Carry over
net imports | (*000-tons) (Million tons)
or'exports
1 111 v V VI VI VIII IX
49-0 7;563 A ’%—161 422 7,141 8,377,873 ;—1,237*
49-44 9,662 —250 411 9,251 8,436,005 -+ 815 —422
49-68 9,009 311 437 8,572 8,504,137 +68 —354
50-1 9,940 441 9,499 8,565,947 4-933 +;579
51 1 9,945 —239 440 9,505 8,736,924 41768 41,847
52-1 10,771 31 438 10,333 | 8,907,901 1425 | 42112
53-1 9,927 ;+4I4 425 &50é 9,078,878 423 43,195
541 9,840 +150 424 9,416 | 9,249,855 +166 +3,361
55-1 8,251 1155 448 7,803 | 9,420,832 —1,618| 41,743
56-1 111,218 —185 446 10,772 | 9,591,809 —1,180 +2,928
571 9,981 +133 446 9,535 . 9,762,786 . -228 42,965
58-1 9,596 +482 445 9,151 9,933,763 ——783 +1,912
59-1 9,882 358 440 9,442 10,104,740 663 +1,249
60-3 7,954 4323 482 7,472 10,275,717 — 2,804 — 1,555
10,774 =2 467 10,307 10,446,694 ——140

—1,895

Consumption per million per annum- 170,977 tons.

* It may appear that a * negative ’ carry-over has no meaning. Referonce 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.

2
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A comparison. of ‘columns VI and VII shows that since 1986 net available:
supplies have been considerably short of the minimum requirements,.
as caleculated on the Mahalanobis formula, every year with the exception of
1937. Before 1986 supplies were in excess of requirements; Bengal then was
an exporting province. Surpluses and deficits are shown in column VI1IIL.
Further, when supplies were adequate the people were able to eat more, and

perhaps lay by some stocks. Since 1936-7, the people have been on short.
rations. .

The figures in column IX, provide & test for the accuracy of the assumption
of a carry-over. If there was an accumulated surplus, 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 conelusions. - The distribution of holdings givern on p. 6 of the Report is as
follows :—m

More than 5 acres . R 2 million families

. Between 2. acres

E1] 124

Less than 2 acres . . . 35 »» »

16 -is stated that 5 acres will be the minitmum area required to keep the
average family in reasonable cowmfort, but the size of holding will have to be
7 acres if the land is capable of growing nothing but aman paddy. If the
number of holdings above 5 acres capable 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 6 million holders when
the crop is very short? Such families could just balance income and outgo in a
normal year. They cannot have any carry-over of either money or grain. In
many cases a substantial portion of the crop goes to the money-lender. The
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 increases, and carry-over is
possible only when the production is much above the requirements. Suck

occaslions 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 (1983) when Sir John Megaw (p. 7, para. 9)
conducted his inquiry, there lias been a marked deterioration in' the food
position. There has been no increase in production and a steep rise in populafion,
The Foodgrains Policy Committee arrived at the following conclusion “‘.........
though 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, nevertheless the self-sufficiency implied by this state-
ment at the very best is self-sufficiency at a very low level of per capita 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 highest
nutritional expert in this country, Dr. Aykroyd, that there is ab ail times serious
under-nourishment of some third of the population>’.! With a considerable pro-
portion of the population living at.a level of under-nourishmend, if not starva-
tion, it is difficult to 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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83 per cent of the annual production (paragraph 8 above and statement).
Under-nourishment of a large section of the population and huge aceumulatlons
of stocks cannot go together.

The results of the dnti-hoarding campaign or the *‘food -drive’” which:
was undertaken in Bengal in June 1943 (excluding Calcutta, Howrah and a.
few other areas) supports this conclusion. From the data avaﬂable the follow--
ing conclusions may be drawn.

1. Population of the area of this drive . . . . 55748 million

2. Total requirement.of this population from 16th June to 31st
December in terms of rice at 3 soers per capzta per

week! . . L. . - 4-4 5 tongs
3. Actually consumed by this populabxon from 1st J anuary to
15th June, at the same rate 3-8 »» -
4. Stocks on 16th June 1943 (a.b 25 per cont excess of those
actually discovered) . . : 17, »sr
5. Total consumed and in stock i.e. 3 plus 4 . . S 4497, »-
6. Total consumed by the remaining population (65 mllhon) up
to 15th June 1943, at the above rate. 0-44 9
Total consumed and in stock on 16th June 1943 - . . ‘ 64 .,
Estimated gman crop assembled in January 1943 . . . . 60 »s »
" Balance unaccounted for . . . . s . 0-6 5 »

Even allowing for undiscovered stocks if there had been a large carry-over, much:
bigger stocks would have been found. (There had been import of rice and other
grams as well during this period).” Similarly the  Calcutta Food census
in July 1948 discovered stocks of the order of 31,000 tons, which is }us‘o ohe
month’s rice consumption of that city. Had there been a substantial ‘carry-
over’, the stocks woyld 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 . conclusmn 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). .
Sifnilarly in Section C, the supply-position in relation to requirements for the

years 1938 to 1942 has been examined, and the following conolusmn is arrived
ab:

“The state of current supply during 1941 supports the  conclusion ‘reached
in paragraph 14 above, namelv, that th stocks carried  over from year to year
must have been considerable.”” (page 210, paragraph 16). Agam, in Section
D, the supply position in relation to requiremen‘bs for the year 1943 has been
discussed and it is stated :

“The carry-over at the beginning of the year was sufficient for the require-
ments of about 6 weeks’’ [page 212, paragraph 23(ii)(b)].

1This figure is lower than Prof. Mahalanobis’ estimate of actual consumption.
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It is to be determined if these conclusions are correct. The table below has

been compiled trom the data of surpluses and deficits as given in Appendix I1,
‘Btatement IV. :

I , I mr- v
+ Surplus Progressive Net~—~Export (-—)
Year —Deficit total of Imports ()
‘ (Million tons) - Col. IT 000 tons)
(Million tons)
2928 . . . . . . . =120 ..
192 . . e e . 40079 —0-4l
1980 . . .. ) . . 4002 —0-42
1931 . .. . .. 4080 +0-38
1932 . . . L . . +0°69 +1:07
1933 . ) ) o . . .41°39 +2°46 .
1934 . . S . . . . +0-44 +2+9 +414
19 . . . . . .. 4024 +3°14 +150
1936 . ) . . . =150 41064 +155
2087 0 L0 L 1486 +2:99 —185
1938 . . . ) ) . . . +2-99 +133
1989 . . . . . . . . —0-51 +2-48 -+ 482
1940 . . . ) . . . —034 +2-14 +358
1941 . . . : ) . . —243 —0+29 +323
92 .. 0 L0 L L 1029 . —2

Column I1I of 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; an
the Report has concluded, accumulated stocks were available in the province
in each of the years 1931 to 1940, and during certain years those stocks- were
wvery large, it becomes impossible to explain the net imports in these years for
the following reasons. The population of Bengal may he divided into the four

~clagses i

(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;
(¢) traders;
(d) big land-holders who have surplus over their requirements.

'Of these it is only classes (c) and (d) who would hold surplus stocks of rice.
The 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 imports rice.

If the traders had been accumulating stocks, would they still import and thus
add to their unsold stocks? No wise trader would hold stocks much in excess of

‘his annual turnover. The existence of net imports is thus incompatible with the -

sccumulation of large-stocks. : -
13. In 1942, according to Statement IV, of Appendix II (p. 216), the current

-supply, seed deducted, was 10:81 million tons and consumption 10-02 wmillion

tons, 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 out by the

-gyclone of October 1942 in the districts of Midnapore and the 24-Parganas, and .

by the export of 185,000 tons which was allowed to take place during 19429
There was definite shorfage during Novémber-Dacember, as is evident from
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the. prevailing distress, and this supports the conclusion that the supplies had
been exhausted. .

Lonclusion )

One is, therefore, forced to the conclusion that in Bengal, and in fact in the
vest of India as well, there are mo surplus stocks of such magnitude as to serve
as ‘‘huge’’ reserves. What we find is a hand to mouth existence, at a very
low level of consumption. Events of the last two years have proved this
conclusively. In spite of the ‘Grow More Food’ campaign, the food sibuation
still causes anxiety. At any rate, this much is certain that Bengal had no
.carry-over of rice worth considering in the beginning of 1943.

B—TuE CoursE oF EvENTS LEADING TO THE FAMINE.

14. . The cyele of events which terminated in the famine of 1943 may now :
be deseribed. ‘One need nob labour the point that every event has:a history
and its true cause eannot be determined by a study merely of factors involved at
the momient of its occurrencebut must be traced to its past. To borrow a
phrase from biology, every event has a phylogeny. Therefore, the immediate
causes of the famine of 1948 have to be traced from 1941. These events may
be traced year by year. :

1941.—(Appendix 11, Statement I11). The aman crop which was agsembled
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 boro and aus; supplemented by 823,000 tons imports, and after dedue-
tion of seed requirements; gave 7,472,000 tons of rice; for the consumption of 603
million people, which was the population of Bengal at that time.  According
t0-the estimate of 3-58 seers per capita per week. (the estimate of Prof. Mahala-
nobis) 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 months, 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-
February-March -1942). ‘ '

1942.—The aman crop assembled by January 1942 was 8-876 million tons—
the highest since 1987, The boro crop of 1942 gave 206,000 tons and the aus
1-694 mﬂl.lon tons. There were no imports. The total quantity available for
consumption  (minus seed requirements) was - 10-8 million . tons. _This crop
would normally have come into use from March-April, but as the previous crop
was very short and had been consumed by the end of the year 1941, the new
- crop was drawn upon most probably from about the beginning of January 1942.°
1t Would'have sufficed for twelve months, i.e., till the ‘end of December 1942,
ﬁnd possibly even beyond that period with some effort, bub during this year
various unforeseen factors adversely affected the position:— ‘

(i) A quantity of rice was exported (187,500 tons in the year, of which 184,618
tons were exported between January and July 1942). . [ Report p. 28]..

(i) There was short supply of wheat during later part of 1942 :—57,377 tons
{Chapter ' V—para. 28).

(iii) The disastrous cyclone of October 1942 destroyed large stocks of rice in
important surplus districts in Bengal, wiz., 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 of the Defence Forces
in Bengal, and also rapid increase in the industrial populafion, labour for mili-
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tary works ete., etc.,- which directly or indirectly. depleted the foodgrain. re-
sources of the province. o :

In view of these considerations (a) of heavier demands and (b) of serious
loss, it would not be incorreet 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
being havvested. ' The situation at that time has been described in-the Report
(Chapter V, paragraph 29):— : f

_ ““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
aman 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
was a mere myth, '
~ 1948.—Therefore, it may be assumed, with considerable justification, thab
6-024 million tons: aman crop, assembled by January 1943, came into consump-
tion almost immediately, if not even earlier during the harvest, i.¢., November-
December 1942,

According to the Rice Marketing Report, on the average of the years 1934-85
to 1936-37, out of the total production of 8.4 million tons, 39 millions were kept
for domestic consumption and 876,000 tons for seed. The marketable surplus
was. 3-87 million tons. It is generally the aman crop which comes into the
market, and when it is taken into consideration that— :

() this erop was' very short (1-5 million tons short of the previous fifteen
years average),

(i) there was o general feeling of insecugity, oun account of the military
situation, :

(iii) prices were rising rapidly,

(iv) there was no carry-over, not even for the usual period of ‘maturing’ of the
havvested crop, and ‘ ‘

(v) all these facts were being widely advertised, the conclusion is irresistible
that the cultivator retained a 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, priovity
concerns to lay by stocks to ensure supplies for their labour, traders to make
money, all joined the mélée. The sources of supply having dried up, panic set
in. This was a critical stage. Effective 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 effects even
continued in the heavy death-rate during the first half of 1944.

C—THE REAL EXTENT OF THE . SHORTAGE

15. The conclusions arrived at in the Report regarding supplies are given in
paragraph 15 (iii), p. 15 and in paragraph 28 of Appendix TT, of the Report
(p. 212). and these may be summarised thus:—

(1) The current supply during 1943, was sufficient for the requirements of
about 48 weeks (8-36 million tons).
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(2) The carry-over at the beginbing of the year 1943, was sufficient for the

' requirements of about 6 weeks (1-16 million tons). :
" (8) Therefore, the absolute deficiency of supplies was of the order of ‘the

requirement for 3 weeks, i.e., 0-58 million tons.!

With these conclusions it is difficult to agrée.  From what has been said above
{p. '158), it is evident that there was no carry-over of any significance at the
end of 1942. The aman rice crop available for consumption from January te
Beptember 1943 (when the aus crop becomes available), was approximately 5.5
million tons (adjusted figures with 20 per cent increase over Director of Agricul-
ture’s estimates). If all grain available had béen procured and distributed
equitably, it would have provided 2:44 seers per capite per week for a popula-
tion of 63 million for 9 months. At a rate of 3 seers per capile per week, with
a perfect system of control and distribution, 6.7 million tons would have been the
required quantity, and, at 8'2 seers per capita per week 72 million tons. It
is -evident, therefore, that the absolute shortage, at a very conservative caleula-
_ tion, could not have been’less than 1.5 million tons. . The Government of Bengal
had placed their demands for -all foodgrains at 1:36 million tous, of which rice

was (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 was large and far more than 0-58:-million tons.
It was certainly of & magnitude, that by mere manipulation of supplies actually
available in ‘the province, it could. not have been wiped out. This was not
realised early enough.  The ‘carry-over’ mentality had bred complacency. To
avert disaster, a ftimelv supply in regular and substantial instalments of food-
grains to the extent of at least a million tons was absolutely necessary. The
quantity of foodgrains which actually arrived in Bengal was of the order of 0.65
million tons, but it came sometimes in driblets. sometimes in torrents, and most
of it eame too late, towards the end of the yesr.?

All the rice that came into Bengal was within the country and if the large
quantities which came after Mav had come earlier deaths might have been
-zvoided. Regular arrivals would have produced confidence and kept the prices

own. , ‘

D—Carcorra oN .THE BENGAL MARKET

16. The shortage considered in. the last section was aggravated hy the fact
"chat,_.throughout the famine of 1943, Calcutta, was on the Bengal market.

1If the actual shortage was of the magnitude of 0-5 million tons, <.e., a little in excess
of the net Burma imports, then would not fres trade have supplied this deficiency from the
so-called “stocks’ all over the country ? Had not the rest of India accumulated the same
Ga«rliy;iovc'lers which, it is suggested, Bengal possessed ? The theory of carry-over thus stands
exploded, :

®The arrivals of rice and wheat into Bengal during 1943 were:-—

. Rice. k Wheat.
January - . ’ - 2 : -
Febraary . R . PO . 17,452 tons. 26,000 torisy
March . . . e . I
. April . . ‘ PR . 15,827 ,,. »
May . . . . . )} ] 38,000,
June . . . .. .. 100,324 ,, %
July - . " ‘ . .} : ] 99,000 ,,
cAugust e e e . . R T L
September .. .. . . . .f 30,680 ,, ]
) ,October w, te .. .. L) . . .} » V B . . ° ) '
November . = .77, . . . s 99,834, 176,000 ,,
December . . . . . .J .
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On ‘looking back’ the feeling grows strong that the most obvious and correct
step, which was taken in 1944, should have been taken in+1948.  With “ths
first signs of distress, Caleutts should have been immediately - taken off the
Bengal market. This was obvious.  For 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 Caleutts
‘had been virtually off the Bengal market both for rice and wheat. During
the year of a short crop, after cyclone and flood, with the enemy knocking af
the gates, the population increasing through an influx of refugees, increased
concentration of war industries, and a huge army depleting the market of milk,
fich, eggs, poultry, vegetables, and fruit, Calcutta was on the Benkal matket,
armed ; with ‘a huge purchasing power. The inevitable result was famine in
Bengal. This should have been easily foreseen. This is a lesson for the future.

E—Tag STORY OF THE BARRIERS

17. From what has been said above it is evident that there was 1o carry- .
over in the beginning of 1948, the previous year’s crops had been donsumed by
the end of 1942, the aman crop available was very short, imports from Burma
were not possible, the external and internal situation wag disquieting, panic
had set in, prices were soaring. The only thing which could stem the tide was
an assured supply of foodgrains. . There were obstacles. To appreciate the diffi-
culties of Bengal a review of the conditions leading to these obstacles is
necessary

18, In Chapter 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
described 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
a8 & necessary step in the assumption by Government of control over trade
(para. 4), but was the step taken at the rxght 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 of 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 States
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 provinee which had the singular misfortune of being in the war zone, and
falling a victim to floods, a devastabmg cyeclone, ‘a short crop, political unrest
and enemy action, and with ‘denial’ and defence measures leading to disloca-
tion of .internal ecomomy. 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 populated area . . . lt was the
incautious use of newly created provincial barriers.”’ 1 ‘

In paragraph 82, p. 24, the possibility of such a danger is reeoomse&.

It is stated that if the machinery of control could not be completed speedxly

“‘any serious and sudden deterioration in internal supply arising out of natural

camsesl was liable to lead to disaster,” and this is ‘exactly what happened in
Benga
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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 statements prophesying disasfer as the consequence of suech measures.
had been repeatedly made. The Bihar Central Advisory Committee on Price
Control meeting on 18th December 1989, emphasised ‘‘the need of some form of
inter-provincial control’’? and this ‘opinion was communicated to the Govern-
ment of India as early as the 8th January 1940.

20. In the Third Price Confrol Conference of the official representatives of
the Centre, Provinces and States, held at Delbi in October 1941, the President
(8ir Ramaswami Mudaliar) stated = *‘the” "Government of India wished to.
keep inter-provincial trade as free as possible, but it 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
Government's intervention was: nedessary in respect of inter-provincial trading
for provincial boundaries’ were nol-economic boundaries’ (Madras). It was
suggested that the ‘‘control should extend from the produclng stage right down
to the final stage’” “‘imports should be flatbened’’, 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- deﬁmt 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 had practically ended.

The President  emphasised: ““We do not contemplate at all the possibility
of provincial barriers for export of this product (rice) or any product for the
matter of that’”, and he added: ‘‘If any Government finds itself in such an un-
favourable position as. s 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’.

Tt is clear from the above that by-October 1941; dlﬂicultles had arisen. and
‘bacriers. were considered “dangerous, and need for a central controlling agency,
was evident.

21 The- Fourth Price Control Conference met on 6th/Tth - 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 opinion
that provincial control of exports would lead to chacs.) By then the problems
had “‘becorne ‘more complicated, their solutions were more urgent and the
administrative difficulties’ greater: than 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 ‘At first
flush it looks as if such a ban was eminently justified and that the Provineial
or- State authority concerned had a duty towards the population in its charge
to see that the movement of goods, when: scarcity conditions were about to
prevail, was. checked so.far as its" area ‘wag concerned, that is to say, that
foodstuffs available within~ the  area . are not #transported beyond ifs
border. - One or two Provincial Governments have done if; ‘and some States
bhave done it; and I mmust also admit with thankfulness that some Provincial
Administrations have stoutly resisted the temptation to put such a ban . . . .

1 Perhaps this referred to Price Control only.

e
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The free movement of commodities up -to the -last stage is the most
wital factor that will check the growing rise of prices and will ‘also try to
preserve for the consumer adequate suppiies in every area . . . . India may
be geographically called a ‘continent’; it is after all one country and under
one Administration; and consequently the Central Government is concerned with
“the safety and the comnditions of living of all the people within this geographical
area, India.” He continued: ‘“The Central Government cannot, therefore,
view with equanimity any attempt at tying up stocks of a particular commodity,
within a specified area, and leaving other areas to look after themselves . . ..
It this movement is widespread then it will create the most chaotic conditions,
nay, absolutely famine conditions in several parts of the counfry . . . . . The
theory of self-sufficiency has led to ruin so far as Sovereign States are con-
cerned; and if that theory of self-sufficiency were to be incorporated in provincial
-and State units in this great Federation, not only ruin but something worse
will be our lot. We have agreed, not with enthusiasm, to such bans as a
-very temporary measure in certain areas. But the decisive view of-the Govern-
-ment of India is that such bans on export do much more harm than good, and
‘to the utmost possible extent should be avoided.”” He also referred. to the
.anxiety of certain governments to build up stocks. : '

While on the one hand certain provinces - considered that their first care
was the supply of food to those who lived within their jurisdictions, and help. to
‘other provinees could. not be given to the extent of facing a shortage themselves
(Funjab, Madras), on the other hand a higher degree of confrol over transport
.and supplies was demanded (Bombay), to the extent of an all-India control of
stocks (C. P.). It was stressed that the unit was not the province or the
. distriet, but the whole of India. and a shortage of any particular cornmeodity had
to be shared equally (N. W. F. P.), by means of control at the Centre (Bihar)
and that bans on exports should not be placed (Bihar), as restrictions on inter-
-provineial trade would be suicidal (Mysore). It was claimed that in certain

“emergent circumstances, such as the danger of a famine, stoppuage of exports from
-a particular area would be justifiable. The President, summing up the discussion
-stated ‘‘that the process of tightening up the belt must be a universal process
and 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 conclusion “‘that broadly speaking there should be no attempt on the part
- either of the Provinces or States to put a ban on the export of commodities but
that when a proper transport authority which would eo-ordinate the interests of
various Provinces and States began to function at the Centre, it could be left
to that authority so to adjust the transport that there was no draining of all
- resources of one province to its own disadvantage and to the advantage of
ascumulating stocks in the neighbouring province or State. -He, however, agreed
that if there were a famine condition in a local area, something must be done on
~the spot, and he did not ‘‘object to a particular kind of emetgency power being
“vsed by district officer or local officer’", ' :

22. Barriers cont‘in.ued to be put up. In March 1942, the Central Pr‘oviﬁces,
- after -2 scramble for rice, had stoppéd export of foodgrains to places outside the

province. -The Government of India had in some cases issued directions against
suck steps. When the Food Production Conference met in April 1942 the
question of barriers came up for a good deal of discussion. The President
:’.«(Mr_ N. R. Sarker) stated in his opening remarks: ‘“...... that in case inten-
sive -and plam}ed efforts (to Grow More Food) failed to make good. the shortage
. of a commodity, then substitution of this commodity by some other Surpl;ls
- foodstuff shall have' to"be considered. 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 all-round cutting in the consumption of the commodity must be voluntarily
accepted by all the Provinces and the States.”
Qir Ramaswami Mudaliar said: *‘‘The Cenfral Government has been up
' against' this problem- of every province, of every State, of every area thinking
in terms of its own population, and not willing to recognise the needs of the
population elsewhere in India.......... That is a most dangerous doctrine to be
preached....... It would bring about such confusion in trade, commerce and
transport that it would harm the interests of the whole country...... When we
have gone to the extent of including a country like Ceylon into (our) economic:
osbit 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 itseif and
only when there is a surplus and to the extent ‘that (provinee or) Btate judges,
there can be a surpluse 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...... We have
heen resigbing this idea that each area should look after itself first, leaving
others alone......... I do venture to suggest that we cannot take the view that
each provinee or State must first look after itself and then to other provinces or
States.”” He further emphasised his point of view by taking a specific example.
““Taking wheat consumption ag 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
nine-tenths and all the other importinig provinces will have nine-tenths of their
rormal imports?”’ In the same meeting Sir Pheroze Kharegat explained thig
point of view further. He stated that if in spite of . the - best efforts of the
surplus and deficit areas, there was a shortage of a particular commodity in the
sountry, for instance rice, then ‘‘the whole lot of rice available in the country
should be treated as one and it should be distributed equitably between all the
Provinces and States throughout the couniry, 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 fo this proposition
representatives of many Provinces and. States stressed the need for a -Central
authority with executive power. No steps were taken to set up such an autho-
rity. 7 ; ,
The ¥ood Department which was established in December 1942 set ouf.on
the task of disentangling the food tangles. '

The Second All-India Food Conference was held on the 24th-26th February.
1945.. The Secretary of the Food Department once again preached the gospel
of ‘equality of sacrifice’. He stated ‘‘Although ...... shortage of production
Was ... in the neighbourhood of 4 or 5 per cenf, the main difficulty was to
distribute the deficiency over the whole body of consumers. Tf equitably distri-
buted no one would feel the deficiency but if the whole weight was to fall cn
cerbain unfortunate localities then the shortage in these areas would be severe.

- Every area therefore must be prepared to take its share of the shortage.” Tt
was emphasized that “‘the only solution to the difficulty must be for all areas in
surplus to surrender slightly more than their actual surplus”. It was neces-
sary that the stecks collected, whether for the use of 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 it was stated that it could only be ““alleviated’” in a satis-
factory manner if the Central Government were to exercise a considerable

- measure of centralised control’””. Mr. Pinnell (Bengal) held that, ‘‘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 could only be exer-
cised by the Central Government. There must be one authority if an effective
control over prices and supplies was to be secured and he expressed that very
early arrangements for such purpose should be made.”” It was emphasized that
the artificial boundaries between the Punjab and Delhi ought to be removed.
The control measufes introduced by Provinces and States which placed an
embargo on exports were reacting harshly on small territories (Coorg). Mr.
Magbool Mahmud (the Chamber of Princes) considered a co-ordinated scheme
on an all-Tndia basis as essential. The representatives of the Government of
India held that ‘‘if control was to be effective, it must be g strong eontrol’,
and dwelt on the absolute necessity that provision be made for the last word and
decision in any matter resting with the Central Government. Tt was felt that
certain provinces were not prepared to give up anythingsbeyond the. food balance
left there after providing for their own normal consumption, however, serious the
position, and it was therefore, ‘urged that the Government of India should
control surpluses on the lines of equality of sacrifice’ (8ind). - Centralised control,
and even a high degree of cenfralised control, was considered to be the only
way in which the problem of the country could be solved (Bombay, Madras,
Bihar). Suveh control did not materialise.

23. This is the. story of the barriers. The food position continued = to
deteriorate. - Tsolated actions had been taken, natural flow of food supplies had
been stopped, no controlled channels on an all-India basis had been created,
the country had drifted into independent food-kingdoms. Price control without
control 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 ‘reseue plans’ of
Bengal, present a sorry spectacle. Frustration is writ large on the history of
this neriod. As clearly foreseen and- predicted, disaster and famine were the
result,  The weakest ovgan was attacked and succumbed to the disease.
Rencal, the province which had suffered from a series of calamities, was the
victim, and sank deeper and deeper into famine conditions.

F—Trr ProprLEM rorR BENGAL,

24. The facts which emerge from a study of the position as it developed in
Bengal during the later part of 1942 and the early months of 1948, justify the
following coneclusions.

There was a serious shortage of foodgrains, far more serious than Bengal had
taced previously -for at least twenty years. The shortage was guch that it eould
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 whick were the results of the war, and of the military situation at
the time. Burma had fallen, refugees were pouring in, retreating troops were
coming into Bengal, the danger of invasion was imminent, Caleutta had been
tombed, there was danger of further air raids, serious doubts existed as to the
capacity 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 provinee and in the neighbouring areas. the ‘quit India’ demand
had been made, political dissensions in Bengal were serious, cvelone and floods
had destroyed human life. 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-
served. The producer wished to lay by stocks for his own consumption; con-
sumers were anxious to ‘secure supplies. Employers of big industries wished
to make adequate provision to feed their employees. Essential services had
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to be maintained. Traders-knew that money could be made. The marketaéﬂg
Quantity had diminished. The combination of these formidable factors created
unprecedented conditions. A series of calamities, each one of gnpreeeden e'
magnitude, followed in such quick succession that fﬁhe administration was qvel-
whelmed. It was a ‘Dunkirk’ on the food - front 1 Bgnga_l. If'; was in these
eircumstances that the Government of Bengal had to discharge its tremendous
responsibilities. . ’ .
A full and complete control over supplies and distribution of al% a\7a11?ple
foodgrains might have saved Bengal—excellent in theory but not so-in prauFlfg
under the then existing conditions. ~Statutory price control had been . tried an
i+ had failed. Procurement operations in December and Janvary had ‘not been
cuccessful. Another attempt was made on the 9th of January but abandoned
on the 17th of February. This obtained 2,200 tons. The Foodgrains P?rehas?lg
Officer did not purchase more than 3,000 tons. By the beginning of Mal'c
stocks were down to such a low level in Calcutta that it %ooked as if the c_lty
must starve within a fortnight unless large supplies  arrived quickly. Price
control was abrogated on the 11th of March and then the Food Puz:chase Officer
was able to obtain 17,000 tons from 12th to 31st March. Early in March the
Government of India started their ‘rescue plan’ which was to obtain 60,000 tons
swithin three weeks to a month, but succeeded in obtaining only half the required
quantity. The Basic Plan had not started functioning as, bY March 1943 when
the need of Bengal became acute, the Government .of‘ India’s srrangements for
- supply of foodgrain were not complete. The preliminary figures of the first
Basic Plan were issued on the 18th April 1948. By the end of April the_s‘cocks
" of rice in Calcutta were again running low and reports of distress in the
districts clearly indicated famine. By April it was clear to everybody, including
the Government of India, that the Basic Plan would not function. :

G—INTO THE BREACH.

25. About the end of March 1943 the Ministry went out of office. Tor a
month the Governor of Beungal was in charge of the administration. It was ab
this time that the Muslim League party was invited to accept responsibility,
and a Coalition Ministry was sworn in on the 28rd 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

jmminent threats. of invasion. - There cannot -be two opinions that in. this
erucial period an All-Parties Ministry was-obviously the only right thing. Various
attemapts were made to secure such a combination, but they proved abortive.
Congress was in any-case out of if, having refused to “‘co-operate”. = The
Huropean Group had adopted the policy .of not sharing regponsibility in the
cabineb. . 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 pob 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 Teague party
took a great risk in accepting office, so as to continue a parliamentary form of
government, at a time when it was evident that a terrible famine was approach-
ing and formidable difficulties lay ahead. - The difficulties were such as demanded
for their solution undivided attention, vigorous action, full support and complete
co-operation from:everyoné in Bengal and outside. -They knew they could not
abtain - such  full co-opgration. On" the other- hand, when ecalled upon to
shoulder a grave responsibility, at the most difficult period in the history of the
province and country,. a- refusal would have meant abdication of all coustitu-

- tional rights. It would have meant a desire to rule during peace and pros-
perity and to seek safety during frials and tribulations. Tt would have meant
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. political hara kiri. They decided to fill the breach. Criticism of the Ministry
_in the Legislatures and in the Press was bitter and unrelenting. There was no-
respite. 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
food would have been the second best altérnative to an: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.
The short supplies had been eaten into for four months, further rediicing the
available quantity and more particularly -the. quantity .in the market:  The:
Basic Plan- of the Government' of India had not functioned even by this tite.
The country had become divided into numerous independent food monarchies,
all thinking of their 'own limited interests. The new Ministry tried {0 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 prescribed. The remedy, if successful, would have been trum-
peted as a wonderful achievement. However; the treatment proved wrong. It
tailed, it engendered mistrust. The mneed was food, and not propaganda;
propaganda alone could not appease hunger. Valuable time was lost. Another
prescription was indicated. The traditions in which generations in Tndia had
been brought up was:

i ugf) half a loaf a man of God eats, the other half he gives to those in need’”
aadi).

Instead, the more materialistic doctrine of self-preservation dominated. The
geographical, economic and racial unity of India had reeeded into the back-
ground.

27. The condition caused grave anxiety. Food had to be obtained at auy
cost, anyhow. Persuasion and entreaties had failed. The evident solution was
to pay 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. IHence, 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 according to the Basic Plan would be made available
within a few momths. May had arrived. August-Sepbember would bring in the
aus crop. Three to four months of grave shortage lay ahead. Was the demand
for the approved quota, within a few months, unreasonable or excessive? The
Government of: India presumably were not prepared to give the . guaraniee
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. Tt
might have matured slowly and-borue fruit.  The urgency of the situation, how-
ever, called for quick .action. It is not possible to determine the ethical value
ot a measure by detaching it from its context. It may be urged by some that
free trade in war-time was wrong in principle. In the peculiar citcumstances,
however, which obtained in India in 1943, when some parts of the country were
wnwilling o share in the ‘equalify of sacrifice’, free trade was the only eourse
-which had at least some chance of averting the impending disaster. But 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. ¥ree 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 possible to determine what results would have been achieved if ‘it had been
allowed to funetion, even for a short while. During the ‘operation of free trade
the economic unity of India was on trial.  Free trade engendered much bitber-
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.

A% least one thing happened, namely, as is evident from later events, the shock

of Free‘ trade re‘suseitated the Basic Plan. In this role free trade was a significant
factor in resolving diffieulties” which months’ discussions had failed to resolve.

- X6 must also be remembered that if rice and wheat had come into Bengal during

'Mag.r-J uly 1943 in the same trickle at which they were eoming from January to
April 1943, the. distress would have been acuter. Free trade produced “over
90,000 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 1948. 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-
tunately it was too late. Had the quantity which reached Bengal during the
third and fourth quarters of 1943 been sent during the first and second quarters,
the whole story would havs heen different. :

29. All along the Government of Bengal failed to éppreciate the enormity of

the pyo_blem facing them. This applied also to the handling of foodgrains. in
quantities amounting to hundreds of thousands of tons.

. An experieniced witness deposed that the quantities of foodgrain moved after
May 1948 was greatly in-excess of those moved in peace-time in two waya,
M ocite,. firsh, in peace-time civil supplies moved in an 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 is'a war area and army stores were moving in considerable

guantities ........." " In-reply to an enquiry as to the fime necessary to build
up an adequate organisation in an emergency the witness stated, “*......... it is a
eolossal business ... Governmeitt has not-got the staff. and when they have

recruited men have-to be trained:” Asked whether it was possible to havs
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 havs
foreseen it because it was an entirely new situation in India ... and. it musb
have been extremely difficult for the Provincial Government to realise béforehand
that difficulties would arise in transportation in 'areas not far from the front-line

e deene I do not think that with peace-time resources they would have been able

to deal adequately with such emergencies in war-time .........

Tt should-have occurred to those in authority, that enly 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.

30. Inefficiency-and corruption.—~~These running sores of society, are serious
obstacles to stability and progress, economic and soecial, and during an emergency
lead to complete breakdown. They ean neither be created nor destroyed in a day.
The conditions of distress in a social orgemisation which lacked vigour led to
defeatism, fatalism and inefficiency. Profiteering, a war-time disease, in face
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of o serious shortage of food supplies, led to;inefeased,c.;orru.lp.tion. If India hopes
to march on the path of progress, she must get rid of inefficiency and corruption,
and every possible means should be adopted -for the eradication of these evils as
early as possible. :

iI. UNPREPAREDNESS OF INDIA TO MERET FOOD EMERGENCY

31. On ‘looking back’ one is astonished at the unpreparedness of Indi»;; tg
meet the food situation during an emergency. In England a complete 100

scheme had been worked out before the war started. It has not been possible

to ascertain whether His Majesty’s Government had, at any stage, su.ggafs_ted &
gimilar study of the food problem of India in case of war. It may be said that
India had passed through the last Great War without any food d;fﬁculty, and, .
therefore, the position did not demand attention. .On the contrary, for years -
numerous investigators and writers on economie, agricultural, medlcal‘and _nutr:x-
tional problems had been pointing to the seriousness of_ the food situation imr
India. Stationary, if not declining, food production, rapidly increasing popula--
tion, under-fed millions, disease and high mortality had been the topies of serious:
thought and discussion. Was the Government ignorant of the normal fopd
situation in the countrv? Did not dwindling exports and increasing imports for
a pre-eminently agricultural country indicate danger?

Even after war had been declared, the food question received little attention.
Even after Japan entered the war, food was still considered a problem or‘
sccondary importance. The Bihar Government’s warning of 1940 was not
heeded. A series of Price Control Conferences and Food Conferences had urged
a bhetter and co-ordinated control of food.  They caused not a stir, till the.
situation was out of hand.

32. The Allies were carrying on a world war on several fronts, with unity
of objective, and unity of action. The Russians were sacrificing men in millions.
The Americans and the British were fighting in the deserts of Africa thousands
of miles from their homes. -All resources of men and material had been pooled.
American factories were working for Tngland and Russia, and British factories
manufactured equipment for all the Allies. Russia had to be provided with
wunition and supplies. She could be supplied through Iraq and Iran with
greater facility. A passage had to be obtained and a passage was obtained.
Again, to carry on the war effectively the independent countries of the Middle
Bast were organised for food supply. Unity of effort was achieved.

In contrast, what happened in India? India was fighting starvation and
famine. The. Government of India used persuasion, made demands for food-
grains in the name of the unity of India, and equality of sacrifice. These failed.
The last effort 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 was not achieved. Till July nothing effective wag done. Free
trade failed, but led to the working of the Basic Plan. Grain was produced
from within the country. It was too late o save thousands who had marched

too far on the path of starvation. Deaths continued during 1948 and during a
part of 1944. - : '

~ 33. October 1943, in the fifth year of the war, witnessed a sudden ehf—ingev
in t-h(? attitude of the Government of India. At the Fourth Food Conference™
held in October 1943 the President (Sir J. P. Srivastava) said .

el 1 Uctober 1946 the: President. (Sir J. P. Srivastava) said ...... we mush
think of each other and not of ourselves ...... In the mobilisation of India’s

resources the Government of India will have to take and implement, decisions
which may ab times conflict with what appear to be local or sectional interests.
Whenever possible, and to the greatest extent possible, the Government of India
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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 can 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 say, was arrived ot
when the famine had almost spent itself.

M. AFZAL HUSAIN.



APPENDIX 1

Agricultural families and their holdings

1. The results of investigation into the means of livelihood of the population of Bengal
‘have been tabulated at pages 121 to 125 of Volume IV of the Census of India, 1941. The form
-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 ocoupations providing means of livelihood have been divided into four classes, namely,
{A) production of raw 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.indieated already, there are no separate figures for occupations falling iinder this
class other than the cultivation of land. It -is seen, however, fiom page 69 of the Statistical
Abstract for British India, published in 1942, that ‘“ extraction of minerals ' accounts for only
40+ 3:-per cent and ** fishing and hunting ” for 1-4 per cent of the total ; we may, therefore, roughly
-assume 2 per cent to be the allowance to be made under this class for oceupations other than the
<cultivation of land. i . : .

3. It is seen from page 123 of the Census Tables, Volume TV, that the number of pérsons for
‘whom particulars have been furnished, was 1,193,754 in the province of Bengal, It is presumed
that this was & representative sample.  The summary at page 122 shows that the numbers
-enumeratod under the heads P, PS, and TD together add up exactly to this total. The figures
thus added are shown below :— : ‘

Class and type of occupation Number of Percen-

: persons tage to
total
A-—Preduction of raw materials, . . . . 883,584 k 74-0
B—Preparation and supply of material substances - . 181,141 13-5
- C—Public administration and libersl arts . . 38,253 Co82
D-—Miscellaneous .« . . . . . 110,776 9:3
' Total . 1,193,754 1000

"The following explanations have beeén furnished for the terms P, PS, and TD :—

P :  Principal means of livelihood without subsidiary means of livelihood ;
P8 : Principal meatis of livelihood with subsidiary means of livelihood ;
TD : Total dependants on this means of livelihood.

Frora this (and with referenice t¢ what has been said at paragraph 2 above) it may be concluded
‘that all persons deriving the whole ora 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 thern, 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 persorns 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
Jamilies 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 I
of the Report of that Cormimission. - Table VIII(b) (pages 114-115) shiows that the 19,509 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 by radyati
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 an the cultivation of land should be 7.1 million. ;

L 6. The question arises whether the estimate of 8 million families arrived at on the bq.mg 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 vent receivers. It also appears
not unlikely that the estimate of 7-1 millions is too low, particularly if the families enquired into:
‘were. not sufficiently representative of the poorest classes of cultiveting families. There is gome
reason to think that this may have been the case, as will now be explained. - .
7. Tt 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 Table
points out, the corresponding figure according to the census of 1931 was 29-2 per cent. This
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is one indication that the sample was inadequately representative of the class of coltivating

families for the province as a whole. This is also corroborated- by information-furnished at page

121 of the Census of India 1941, Bengal Tables (Volume IV). This shows that out of & total 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. VIIL(d) (page 117) referred to above:shows

the percentage of families living mainly or entirely as bargadars (i.e., crop-sliaring tonamtsy

was 122 per cent. The corresponding percentage obtained from information given at page 12k

of the Census of India 1941, Bengal Tables is 15- 3 per cent.

8. Tt is, however, not surprising that estimates based on different methods of sampling vary,
meore especially since the census figures of dependants are not based on the treatment of thefamily
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 114.115) shows that the proportion of families with less than 2
acres is 460 per cent of families with between 2 and 5 acres is 28+6 per cent of families with
between 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 slready and make the following
deductions : )

(7) Less than 2 million families hold more than 5§ acres each and abovt one-third of this
number hold more than 10 acres each.

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

(7i1) All others, who constitute about one half of all the families who depend wholly or main

}y on the cultivation of land, are either Jandless or hold less than 2 acres each.

10. Table No, VIII(d) (page 117) shows that the proportion of families living mainly or
entirely as bargadars is 12-2 per eent. 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 :

(3) The cultivating families of Bengal include roughly ‘about one million families who live
mainly or entirely as bargadars, i.e., crop-sharing tenants.

o mi l(l”) The number of families who live rainly or entirely on agricultural wages is about
millions. .

- APPENDIX 11

Production and consumption of Rice in Bengal
1. PreciMINARY 1t 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 province during 1943.
No eonclusions 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 rust 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 térms used in this note are defined below.

(?) Yeor.—Except where otherwise stated, this means the calendar year. )

(%) Rice.—Means de-husked paddy and includes paddy in terms of rice. It also includes
rice-products, . '

(74%) 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
orop harvested at the end of the immediately preceding year. : -

{iv) Carry-over.—The ‘ carry-over’ of any year means the stock of *oldrice ” physically
in existence in Bengal on the first day of the year. : :

[ Note.-—This definitjon 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 the year, minus the yield of the amen crop harvested in the imme-
diately preceding year. A difference exists between the two definitions, only in'so far as any
portion of the aman rice harvested in the closing months of a year may be consumed in that year.
This happens only in very lean years, and the quantities thus consumed are small in proportion
to the aman supply as a whole.] : : )

{v) Aman supply.—In relation to any year, the * aman. supply * means the entire yield
of the aman crop grown in the immediately preceding year. . : R
) (i) Boro supply and qus supply.—In relation to any year, these terms mean the yield
of the boro and aus crops grown and harvested during the year. : ‘

(vit) Bxternol supply.—By this is meant the excess of imports over’ exports. When ex-
ports exceed. imports, ‘° external supply * is negative.
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(viid) Current supply.—In telation to a year, this means the sum of aman, boro, = aus®
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 ous 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.

(#i) 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 as a whole.]

(xit) . Surplus or Deficit.—The difference between .aman, - boro and a,u.s; 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. :

) (x9i1) Supply in terms of weekly requirements.—This means the number: of weeks during®
which any given supply (whether carry-over, aman, boro, aus, gxternal, 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 be the
standard for purposes of comparison. - In this note, the supply during 1943 is compared with the
average of the immediately preceding 5 years as the standard ; and the latter, in its turn, is.com--
pared with the average of 10 years preceding 1938.

SECTION A—REVIEW OF 'INFORMATION AVAILABLE

13 ..

3. PopuraTion.—According o the census, the population of Bengal was 6031 millionsin
1941. * The rate of increase at ten-yearly intervals had been 2- 89, from 1911 to 1921, 7-39, from.
1921 to 1931, and 20-39, from 1931 to 1941. It has been suggested that these figures-do not-
refiect 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 bs true; but there are no reliable data to
indicate the degree of error, if any, involved.. There is, therefore, an element of uricertainty
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, i

4. RATES OF CONSUMPTION OF CEREATS-—(¢) Standerds (per . adult - and - per capita).—The
standard advised by the Government of India for purposes of rationing, and genera}ly followed
throughout India, is one pound a day per adult. - The stahdard adopted in the rationing of Cal-
cutta is 4 seers per week per adult, equivalent to 19 ounces per day. These sta,ndarc'ls are not
based on ascertained actual consumption. "It is generally assumed that:the consumption of 100
persons of all ages is equivalent to. that of 80 adults.  On this basis, - the standard rates of per
capite consumption are 809, of thosé of adult consumption.

(48) Actual off-take of Greater Coleutta under Rationing.—The average weekly off-take, on the
basis of 22 weeks’ actuals, was. 5,526 tons of rice and 3,562 tons of wheat and Wwheat-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, 068 million are children entitled to & half ration,.
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 ) In seers: per In ounces per

week: day
" Por adult . . . ., 268 13
Per eapita . . . - 241 1l

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 elsewhere.
Hence the actual average off-take is somewhere between the figures given above and those given-
below which are obtained by multiplying the figures by 100/84.

Average off-take In seers per In ounces per
week day
Per adult o .« e 3:20 15

Per capita . . . . . 2:87 14
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(444) Estimates furnished by Professor Mahalanobis, Honorary Secretary, Indian Statistical
Institute, Caleutta.—Professor Mahalanobis has analysed the results of five different surveys
-conducted at different times between 1936 and 1942,  Some of these were made at the instance
-of the Bengal Government and others were undertaken by the Indian Statistical Institute or the
Viswabharati Institute of Rural Reconstruction. - The following estimates, relating to the con-
-sumption of cereals, are based on his report :—

Per capita consumption of all cereals | In seers per In ounces per
' : . “qpeel day
General average rate for Bengal . . . 3-58 AT
- Bectional average rates—

(a) Rural population . . . . 3:65. 17

(b) Calcutte middle classes . . . 2479 : 13

(¢) Mofussil Urban middle classes . . 2-95 13

. (d) Industrial working classes . . . 3+47 16

(e) Families whose monthly expenditure is
Rs. 10 or less ' . 2-95 214
_[Note.—The number of families whose monthly expenditure was Rs. 10 or less, was 3,212 as
-against a total of 15,409 families in the sample ; and the number of persons included in such
families was 11,788, as against a total of 81,564 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
‘by the Bengal Government during 1944. This Committee drew attention to the wide
~divergence between the estimates, and concluded that the general average rate of consumption
in 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) Conclusions.—(a) General average.—The available data do not permit of conclusions

being drawn with certainty. = It is probable that the true average rate is somewhere bet-
“ween the following limits s—

Per capite consumption In seers per In ounces per
week ‘ day
Lower limit . . . . . 3-2 15
Upper limit . . . . . 36 17

(b) Sectional averages.—The rate of consumption of cereals is higher in the villages than in
~bhe towns and cities and higher for the working classes than the middle classes.

(vi) Under-nourishment.—A low rate of 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
rmonthly 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

-of the total number, is probably under-nourished even in normal times. - It is probable that the
-aetual proportion of the population which is under-nourished in normal times is larger than one-
-8eventh, but precise information on this point is not available.

5. DIRECT ESTIMATES OF ANNUAL CONSUMPTION.—If, 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 & 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 wag (according to the
census). 60+ 8 millions, the probable annual consumption of the province may have been anything
between 9° 2 million tons and 10+4 million tons during 1941. - The elements of uncertainty

nherent in any estimate of total consumption of the province during any particular. year in-
-clade the following :— ‘

() There is a range of error of over one million tons, arising out of the uncertainty about the
~gverage rate of consumption,

(b) The population of Bengal during 1941 may have been less than the census figure of 603
millions. If the true figure was smaller by as much as, say, 3 millions, the figure of consump-
-tion would have to be reduced by nearly half a million tons.

(¢) An estimate of consumption for any earlier 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 07 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 congtant over a series of years:

-(¢) The proportion of the population which is under-nourished in normal times may be in-
ereasing. ~There is; hiowever, no means of determining the effect of such a change on total
consumption.

(#t) The poorer classes in rural areas, whose standard of consumptlon is-normally low,.
probably reduce their consumption in lean years and increase it in .yearsof 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 va.ry 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
antmal-consumption of the province based on population statistics and an assumed average rate
of individual consumption. is likely to err by as much s 2 million tong-—or about 25 per cent of
the estimate. So wide a margin of error blocks this method of approach.

6. BASIS OF INDIREOT 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 (¢) the stock in hand in Bengal at
the beginning of the year (4i). the stock-added to it in' the course of the year as a result of
production and the balance of imaports and exports, and finally, (i7¢) the stock carried forward at
the end of the year, then (¢)--(4¢)—(49) repregents consumption and seed. Estimates of - con-
?iumption have been madé on this bagis. ‘Attention must, however, be drawn to the following

ifficulties :-—

(¢) Information is available about productxon, imports, exports and seed requirements.
Thege are, however, subject to errors Whlch in " Bengal and other permanently seftled areas:
are of considerable magnitude.

(#4) There is no information available-about stocks carried over from year to year. An
attempt may be made to overcome this-difficulty taking & 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 procedurs,
but can give only the average annual consumption over the whole period and not. the consumption:
of any particular year. Iun order to deduce the latter, some assumption has'to be made ag to
the rate at which consumption varied from year to year during the penod and this is subject
to uncertamtles referred to in item (d) of paragraph 5 above.

: 7. SrarEMENT I 8XPLAINED.—{3) Production.—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 & 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 parbicular year is the crop
which came into supply during that year, having been harvested towards the end of the preceding;

year. . Fhe boro and aus crops are those which are harvested during the year against whmh they
are shown.

(4¢) I mpnrfef and Ezports—Particulars of imports and exports, as furnished by  the Bengal
~Government, ave 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).

(#48) Current supply.~—Cuirent supply during edch year is production plus 1mporbs minus
-exports.” This bas 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,.
t.e,, an average of 1+ 77 tons per hundred acres. On this basis, the seed requirements of the sown
area of each year have been worked out and shown in the Statement,

8. SyareMENT II EXPrAINED.—-(4) Consumption (dverage over 15 years).—Figures of current
supply ‘(lesa seed), as determined from Statement I, are set out in eoluron 2 of Statement II against
the years noted in column 1. The average of the figures of current supply during 15 years:
1928. -1942) is taken, for the reasons explained in paragraph 6, to be the average annual con-
sumption in this period as-a whole. This amounts to 8+14 rmlhon tons.

o {88) «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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Tt is assumed that consumption increased at the rate of 0-10 million tons each yoar during the
period.! The results are set out in colurmn 3 of Statement II.

(242) Surpluses and Def cits.—-1f we compare current supply ‘(less seed) with consumption’
‘the difference is either the surplus or the deficit according as supply exceeds ot falls short of
‘the requirements.? These figures have been determined and set out in Statement IT.

(i) Current supply, surpluses, and deficits, in terms of weekly requzrement&u(z) Weekly re-
quirements * 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 deducting seed 1equlrements from current 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.?

9. Sraremexts I11 AND IV BXpLAINED.—Statoments I and TT have been compiled on the basis
of statistics of production, 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 maeke reasonable allowances for them.

Statements 111 and IV are the result of a revision of Statements T and IT'in the 11ght of the
following considerations :—

(i) Estimates of acreage. —The figures of acreage under the aman, boro and aus' crops of
difforent years as set out in Statement No. 1 are thoge given by the Director of Agriculture,
Bengal. There ig-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 ryotwaré
areas of India, on the other. In the latter, the figuresare arrived at by an enumeration of survey
fields 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 been ascertained in evidence, that these normes were assumed
in the past without any reference to areas under crop as recorded in settlement reports of different
districts 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 léng period of years.  This is also the opinién of an experienced
administrative officer of Bengal, as well as of Professor Mahalanobis who has studied the

1This implies an increase of consumption at the rate of 1-34 per cent per annum in 1928,
diminishing slowly to 113 per cent per annum in 1942. Whether the allowance is reasonable
or not depends primarily on what the rate of increase of population has 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, apprommately equivalent to the mean of these two
figuves, i.e., 1+38 per cent per annum. If thigis accepted, and given the proportxon of the poorest
classes to the total populat:on, an increase in the aﬂsumpmon made in Statement II about the
variation from year to year is not unreasonable.

It should be immediately added that the derived figures are m.tended 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 & 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 eonsumption. These facts must be borne in mind, in drawing conclusions from the
-estimates of consumuption, which are estimates of the quantities likely to be consumed by the
population as & whole, at the average rate of consumption of the different classes of the popula-
‘tion, in the immediately preceding years.

3Tt is probable that surpluses, worked out in this manner, may in years of very good harvests
be larger than the actual surpluses—to 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 dlam from statistical data which may be subject to large errors,
conclusions which are as little as possxb]e 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 terrus. If the errors in the terms are in thé same d1rect10n, they tend to neu-
tralizé 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 an error of the same order in the former. - The errors thus tend
0 neutralize one another.
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- subject, It may, therefore, be regarded as well established that there is an under-estimatio;l.
The correction to be made can be deduced from the following figures :—

Area sown (¢n million acres)

Amar Boro and aus
Standard (1938-1942) ) 15-99 6-40
Total of Settlement Reports 19-22 * 6-32

These figures justify -the assumption that the estimated éci’eages of aman cerop are likely
to be closer to the true figures, if they are increasd by one-fifth. - Figures, revised on this basis,
Are seb out in Statement III annexed to this note.

(éi)- Estimates of yield.—After the acreage is estimated, the yield is estimated by a process

dnvolving 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?.’ -
h Errors incidental to the latter are imavoidable, but will prohably not affect the compara-
bility of estimates made in different years. As regards * normal yield rate’; thisis settled at
vguinquennial intervals by means of crop-cutting experiments. The assumed rates are shown
below ;— : :

Period - Assumed ¢ normal ’ rate of yield
in maunds per acre
: Aman Boro Aus
1928-32 . . . . 133 15-0 124
1933-37 . . . . 12+5 14-5 11-1 -
. 193842 . . . o124 136 10-9

"FThe * normal yield ’ is the absolute value attached to a 12 anna .crop, and has been. defined
ag 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,
‘néithier very favourable nor the reverse », If (as is implicit in this definition} the effect of the season
ig regarded as constant, the only factors which influence the yield rate per acre aré the extension
of eultivation to marginal lands, alteration in theé fertility of the soil or changes in methods of
-cultivation. ~ These are factors the effect of which is perceptible only over a long period. In
‘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 seems,
-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 1/12th, in order to make them comparable
-with the: corresponding figures of succeeding years.! As regards the boro rates, the differences
between successive years are unduly wide, though nearly equal ; but, in view of the very small
-proportion which this crop bears to the total, it is not worth while disturbing the boro figures.
“Figures of yield, revised in this manner, are exhibited in Statement III. :

(#it) Imports and Ezports.—The figures of imports and exports set out in Statement 11 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 moverents across the provincial -frontiers by road or by country-boat.
Buch 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 guinquennial periods was as shown below :-—

Net Tmports ()

Period Net Exports ()

- (én thousands of tons)
Average (1928-32). . . . . . . —128
. Average (1933-37). . . . . . . +51
Average (1938:42), .~ . U . +159

* On this basis the rates. of normal yield of the amoar and aus crops are as follows :—
(In maounds per- acre)

- - agman aus
1928-32 . . . . ; .. 126 » 1174
1932-37. . . . . ) . 125 . 11-1
1938-42 . . . . . . 12-4 10-9

It has been suggeéted that the effects of the economic depression on agricultural economy
enerally 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 annurm in the second quinguennium and 100,000 tons in the third quinguennium.
This would probably suffice to remove the possibility of the true extent of the dependence of "

Bengal on external supply being under-estimated. Figures of external supply, revised on this
basis, are exhibited in Statement ITI. ’ )

10. COMMENTS ON ORIGINAL. AND REVISED ¥IGURES.-—(i) The most important difference-
between Statements I and II based on original figures, and Statervents TII and IV based on
revised figures, is the increase in the supply figures ‘which results from increasing the aman
acrenge by one-fifth. There is evidence suggesting that the revised figures are nearer the truth.
In paragraph 5 above, it has been pointed out that the probable limits of consumption during-
1941 were 9°2 and. 104 million tons. This result was deduced from direct estimates of consum-- ,
ption, without reference to supply statistics. According to.- Statement II, the consumption.
requirethents. are estimated for this year as 874 million tons ; while, according to Statement.
IV, the estimate is 9-90 million tons. These estimates were arrived at without ary 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 IT is smaller then the lower limit by ~nearly half s million tons, suggests that the-
revised figures are likely to be more accurate. : :

(¢4} Other changes, wviz., reduction of yield rates in the quinquennium 1928-32 and in--
erease of net imports in the subsequent decade, are quantitatively of smaller importance.

(444) In the course of further discussion in this note the figures contained in Statements JIX.
and IV will be referred to, as they are regarded as likely to be nearer the truth than the corres--
ponding figures of Staternents I and II. Both sets of figures are, however, available for compa~-
rison, when neceasary.

SECTION B—BUPPLY IN RELATION TO REQUIREMENTS FROM 1928 TO 1837
11, In this section it is proposed to examine the relation of supply to requirements during-
the ten years 1928 to 1937. The points to be considered are—

(4). 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; -

(i) the variations of supply, and surpluses and deficits in different years ;
(#i3) 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 period 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 térms of
- weekly requirementst
. 42

. (3} Aman supply . . . . .
(71) Boéro and aus supply . . . . . 12
(#¢t) External supply .
Current supply . b4

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 aus is much more important. The bore-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 variations of current supply from year to year, during this ten-year period, are

shown below :— ‘

Current supply ‘ Current supply -
Year in terms of Year in terms of
weekly . weekly

- requirements . ) ‘ redjuirements-
1928 . . 45 1933 . . g . 60
1929° . . 57 : 1934 . . R 55
1930 . . 52 - 1935 . . . 53 -
1931 A 57 - <1986 - . . . . 44
1932 e 56 1937 . v . B 7

1Rounded to the nearest week.
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Two years stand out from this table, #4z.,-1928 and 1986, as years of serious shortage in current
supply. - During the remaining 8§ years there was no shortage of current supply, and in a number
‘of 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 acoue
mulating in the province during the period. - Are these inferences consistent with experience.

14. There is no doubt that there was & serious shortage of current supply during 1928 and
1936. It is known that the yield of the aman erop harvested in the years immediately preceding
1928 and 1936 was unusually low, and there was serious distress among the poorer classes in parts
of the province. Relief measures were undertaken on a considerable scale-during those years,
So far, the figures are confirmed 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, substantiflly 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 *‘ requireinents *
indicated by the figures. The other possibility i§ that the surpluses indicated by the figures
were substantially carried over ; that the provinece as a whole did possess during 1936 a carry-
over which, together with current supply, wad more than sifficient for requirements ; that distress
novertheless, occurred because large numbers among the poorer classes whose income was dimi-
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 thab 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 consumption could not have wiped out the
whole, or even a large part, of the surpluses of the years preceding 1936 :— )

(?) The cultivators and non-cultivating landholders who have a surplus in excess of their
normal anmual requirements are likely to consume an adequate ration even in normal times and
-unlikely o increase their consumption in years of good supply or low prices. Though this class
may not be larger in nuinbers than those who produce less than their annual requirements; it is
likely to be in physical possession of a large proportion of the total surplus produce. . -This islike}

- 40 have been carried over in full,—as stocks in the hands either of producers or traders, ‘

{#¢) From 1930 onwards for a mimper of years, the price of rice was abnormally low. . This
meant that the poorer cultivators,—who could have increased their consimption—were obliged
to sell a larger quantity of produce than nofmally, in order to secure the same amount of cash for
Ppaying rent, debts, and other pressing cash obligations. =

(¢it) The period of abnormally low prices also eoincided 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 ex-
eseded the deficit 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, g

14. The following table shows.the average current supply in the 5 years 1938 to 1942 :—

Current supply
in terms of
weekly

: ‘ ... requirementa?
{3) Aman supply . . . . . . . . . 38
{#t) Boro and aus supply = . . . . . . . 10
{443) External supply - . . , . . . . . 1
Current supply . 49

et

If we vomyare these figures with those in paragraph 12, it appears that, on the whole, current
supply was in deficit during this period.. The aman crop g;rovided on the ‘average a supply
which was 4 weeks shorter than in the previous decade. . The boro and aus crops provided a supply
‘which was 2 weeks less. - On the other hand, the province had become a net importer during the
period, and external supply accounted for rather more than one week’s supply. The differenge
“between the two periods can be explained as follows :-—First, the rate of increase of cultivation
-of rice was falling behind therate of increase of population, and there was thus a long-term
tendency towards decreasing surpluses and increasing deficits. Secondly, this tendency was

1Rounded to the nearest week.
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to some ‘extent offset by a proponderance of good seasons in th provio.is period, and empha~

sized in this period by a preponderance of unfavotrable seasons. This is illustrated by the
figures in the following table :—

A

Total ares sown - - - “Average rate of yield

(In millions of acres) per acre
{(In tons)
Average (1928-1932) . . . 23-71 0-39
Average (1933-1937) - . . . 2483 0-40 -
Average (1938-1942) . . 9553 037
bel 15. The variations of current supply from year to year during this five-year period are shown
olow : . .
QOtirrent supply
. in terms of
Year weekly:
requirements
1938 . . . 52
1939 . v 49
1940 . . -50
1941 e . 39
1942 . X R |

On comparing these figures with those furnished in paragraph 13 above, 1941 stands'out asa
Jean year even more clesrly than 1928 and 1936 in the ten-year period previously considered.
There was only one year (1842) when there was a surplus and the surplus wasg relatively small.
Thus it appears that stocks must haye 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 reached in paragraph
14 above, némely, 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 1o believe that the whole,
or even a large part, of this deficit could have been #et 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 restricted their consamption in
varying degrees, so that one-sixth reduced its in-take of rice by half for 6months, one-sixth for
4 months, and the remainder for 2 months and that all this was in addition subjeet to such

under-nourishment as exists in normal years. The reduction of consumption thereby 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
réaped at the end of 1941 and this helped to make the deficit good. Thizs is, no, doubt, true.
There is evidence that im 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 thei®upply from the markets, and not directly fromi the fields, would still consume only earlier
grown or imported rice. Making allowance for all these factors, it still remains probable that in
1941, as in 1936, there was not an absolute deficiency of supply. The total supply, consisting
of the carry-over and current supply, roust. have been smaller than in 1936, but not necessarily
short of the requirernents of the province as a whole. The distress 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 atterpt can be made to discover whether there was'any stockleft at the end of 1941,
a8 the carry-overl'at the beginning of 1942, in the following manner. The carry-over at the

beginning of 1928 is 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 . Defioit .
. {Million tons) {Million tons)
1929 . . . 0-79 1036 . . . . 1-50
1931 . « e 0-80 1939 . . . 0-51
1932 . . . 0-68 1940 . . . 0-34
1933 + . . 1-40 1941 . . . 2+43
1934 . . . 0-44 )
1935 . . . 0-24
1937 - o . 1-35

570 4-78

- These figures ‘i'.ndicate the existence of nearly one million tons, as the carry-over at the beginning
of 1942—thet is, about 5 weeks’ supply for that year.  (This might have been rather more, if the

‘2 The stock of all rice at the begiuning of 1942 minus the yield of the aman crop harvested
in 1941, see paragraph 2 (iv) above. . o :
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carry-over ab the beginning of 1928 bad been larger than the deficit during that year).

There is of course little direct evidence in support of this conclusion, . All that can be sai
is it i iy i the analysis made in this note. It is not. rendered
is that it is a réasonable inference drawn from a,ga,ble‘&n d not identical with the assumed

improbable merely because actual consuimption is vari ;
ﬁggres of ‘jrequirgrments *,If consumption increased in good years and decreased in bad years,
the surpluses would no doubt be smaller, but the deficits would also be smaller,

SECTION D—SUPPLY IN RELATION TO BEQUIREMENTS IN 1943.
ly during 1943 +—

""19. The following table shows the particulars of current supp
' ' ' ‘ Supply in terms

of weekly
L requirements?-
(¢) Aman supply - . . . . e e . 20 5
(74) Boro and aus supply . . . . . . 13
(#4%) External supply . . . . . . . ¥ ‘
Current supply . 43

If we compare the figures with those of the average of the preceding 5 years gas set out in paras.-
graph 14 above), current supply was short by about 6 weeks. ' This was ma,l'nly due to the }ow
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 aus craps 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 1928
already considered.  Current supply in these years is compared below :—
Current supply in
Year \ terms of
: weekly requiremerits
1943 . . . 43

ledl- . . ol LT L 39
1936 . . . oo 44
1928 R . 45

The shortage of current supply was'a little more serious during 1943 than in 1936 and 1928, -but
Jeéss serious than in 1941. This table brings out ti#need 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 difficult
to understand: why an unprecedented tragedy befell Bergal during 1943, when current supply
was larger than in 1941 by nearly 4 weeks’ supply. It is elear, however, from the examination
of the supply position in past years— " g

() that the total supply consisting of the carry-over, as well as current supply, has
generally exceoded annual requirements by a considerable margin in past years ;

(4t) that distress oc¢eurs even when such a margin is adequate, primarily because the poorer
classes 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 se
both during ‘1941 and- 19362,

21. If the conclusion stated in paragraph 18 is accepted some estimate of the carfy-over
during 1943 may.be reached. The carry-over at the beginning of 1942 was about 5 weeks’
requirements. Dikring 1942, current supply exceeded annual requirements, and there was &
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:— .
Supply in terms

of weekly
requirements
(i) Carry-over . R . . . . . .
(¢8) Current supply . . . . . . . 43

Total supply = . 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 sbsolute deficiency, the probable magnitude of which was
equivalent to about 3 weeks’ requirements.

1 Rounded to the nearest week.,

% Tt is not possible to say anything about 1928, as the supply position prior to that year
has not been examined.
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22. Tt must, however, be emphasized that there is no direct jnformmation available about the
carry-over of any year, and that the basis for assegsment of surpluses and deficits involves many
assumptions, none of which is conclusively provable. ' It can, therefore, be argued that the carry-
‘over at the beginning of 1043 was smaller or larger than hag been estimated in the previous para.
graph. - Some of the points in favour of either view are referred to below :—

(1) The conclusion that the,carry-over at the beginning of 1942 was aboubt 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 year, It may have been larger. This is possible, but there
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. s .

(#4) It may be urged that there was never any large carry-over - during these years, and that
whatever 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 requiréments, there could have. been
practically 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 fow years - thereafter have
already been explained. : : e

(#4%) Lastly, mention should be made of the results of the ‘food = drive * conducted in June
1943 by the Bengal Gdvernment. In its course & census of stocks was taken and the require-
ments for the remainder of the year, as well as the anticipated yield of the aus crop, were ascer-
tained. The conclusion reached by the Bengal Government was that there was an  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 because it was known at the time that
stocks were under-éstimated, 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 less. - The statistical results of the food drive are
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 sore 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 be described as follows —
{3) Comparison with grevious years—(a) There were three years, within a period of 15 pre-
- ceding years, when the shortage in current s@pply was comparable with that in 1943,

‘These were 1941, 1936 and 1928, In theso years, the shortage was due to the faflure of the
~aman crop, there was distress among the poorer classes in rural areas affected by the crop failure,
-and relief measures were undertaken on a considerable scale. = The current supply during 1043

wes smaller, in relation to requirements, than in any previous year except 1941.

{b) The carry-over was smaller in 1943 tkan in 1941 and much smaller than in 1936,

%) The total supply, including the carry-over, was probably smaller in 1943 than in any of the
‘preceding 15 years. ‘ ‘
(i) 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 weeks.

¢) The total supply during the year was sufficient for only about 49 weeks. It is, therefore,
probgtzle that there vgags an absolute deficiency of supply, of the order of 3 weeks’ requirements.
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STATEMENT 11, —CoNSUMPTION, SURPLUSES AND DRFICITS IN BENGAL.

(In millions of tons) : »
In terms of weekly :
. Current Surplua (+) requirements
Year supply less Consumption or N
sead Defieit (—) Surplus ]
. Current (+)or
supply Defiest ()
1 2 3 4 B + 8
1028 - . . . . 6280 744 064 . 475 —4°8
1929 . . . 8+55 o T54 +1:01 59-0 +7°0 .
1930 . . . . 8-03 7-84 40439 546 . +2°8 ‘
1931 .. . . 8+90 774, +1-16. 59-8 +7-8
1932 . . . . 889 7-84 +1-05 590 +170 ]
1933 . ] . . 8:95 7-94 4101 586 ., 466
1934 . . . . 8+26 804 +0°22 534 14, ‘
1935 . . . . 817 . 8+ 14 +0°03 52-2 +0-2 ‘
1936 . . . . 6-81. 8:24 143 430 —9-0
1987 - . .. . ge24 8:84 +0:90 57+6 458 ‘
1938 . L, .. 812 844 —0-32 500 —2-0 1
1938 . . .. 792 854 —0- 62 48:2 —3-8
1940 . . . . . 809 864  —0-55 487 33 1
1941 . . . . 6+ 57 8-74 —217 390 —13-0 1
1942 . . . . 8-78 8-84 ~0+06 516 —0-4
Total 1928-42 . 122-08 - 1

: Avemge 1928-42 . 814 , 1
1943 . . . 7-42 8- 94 —1v52 . 43+2 —88
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SraTEMENT IV —CONSUMPTION, SURPLUSES AND. DEFI01TS IN BENGAL.
(In rmlhons of tons)
In terms -of weekly

Current Surplus () requirements
Year supply less Consumption or

seed - Deficit (—) Surplus:
| o ook

: : ) gl §
1928 . . . . . 714 8:34 —1:20 5 445 —7-5
1029 . . . . 9-25 8-46 +0:79° 56-8 448
1930 . . ..« 851 8+58 —0-01 51°9 v —01
1931 . . . . 9-50 8-70 +0:80 56-8 +4-8
1932 . . . . 9-50 8-82 4068 56 0 400
1033 . .. . 10-34 894 +1-40 601  +8'L
1934 . . . . 950 906 +0-44 545 425
1035 . . . . . 9:42 9-18 +0-24 534 +1-4
1936 . . . . 7-80 9:30 —150 436 —8 4
1037 . . . . 10-77 9-42 +1:35 ° 59 4 474
1938 . . . . 954 9-54 ) 52:0 -
1939 . . .. 9-15 9: 66 —0-51 49-2 —2 8
1040 . . . . 9 44 978 Q" 34 50-1 1O
1941 . . . . 7-47 990 —2-43 39-3 —12'7
1942 . . . . 10381 10- 02 4029 535 +1:5

Total 1928-42 . 137:70

Average 1928-42 . . 9:18 .

1943 e . 8-36 10-14 —1-78 428 —_ 2

APPENDIX III

TasrLe L.-—Rioe SverLy (INDIA) DURING 10 YEARS
‘ (In millions of tons):
Net Production
Period Production Imports (@) Esxports (@) imports (4-) minus - exports
or exports (~) '*p'i;a‘net' Imports.

1" 2 3 S 4 5 6

5 years ending 1937-

38 (Average) . 25-84(c) 1 96(6) 0-24(b)  41-72 27561
1938-39 . . . 23-96(c) 15 0:31 4125 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
1041-42 . PR 25-35(d) 1-07 0-36 +0-71 26+ 06-

11942-43 . 24-90(d) 0-02 0-28 —0-26 . 2464
B yedrs 'ending ‘1942. :

.43 (Average) .., 24-42 1-29 0:30 +0-99 25-41
10 years ending 1942 ’ - :

43 (Average) . . 25-18 1-62 0-27 +1-35 . 2648

Nore.—Paddy in the case of trade figures has not been converted into Rice, the proportion:
‘being very small.

() Trade figures taken from the Memorandum of the Food Department, Government of
India

(b) Calculated on the basis of figures taken from the Report on the Markoting of Rice in India.
pnd Burma (1941).

(c) Taken from * Estimatos of Area and Yield .

(d) “ Crop Forecast’” published by the Depamtment of Commercial Intelligence and:
Statistics.
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Taste I1,—~Wapar SuppLy (INDIA) DURING 10 YEARS
(In millions of tons)

: Net Production
Period Production Imports Exports imports () minus netexporbi
or — =
i
exports {(—) yhua mports

5 years ending 1937.38

(Average) . . 9-81(a) 0-02(c) 0-22(c) —0:20 9-61
1938-39 . . . . 9-96(a) 0-17(d) 0:36(d) - —0-19 99T
1939-40 . . . . 10-77(a) 0-10(d) - 0-08(d) +0-02 1079+
1940-41 . . . . 10-93(d) 0-02(d) 0+-14(d) —0-12 9-91

-1941.42: , . o e 10-04(b) 0-02(d) 0-28(d) —0-26 9-78

1942.43 , . o s 11-03(d) . (Negligible} 0-03(d) —0+03 11:00
3 (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 - 020 —(-16 993

(a) ‘“ Estimatos of Area and Yield of Prinecipal Crops in India.” : ;
(b) * Crop Forecasts and Publications issued by the Department of Commercial Intelligence
and Statistics.”
(¢) “ 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.” )
“ Annual statement of the Sea-borne Trade and Navigation of Burma.”
(@) Memorandum of the Food Department, Government of India.”

APPENDIX IIT
TaBLE IT1.—INDEX NUMBERS OF AVERAGE MONTHLY WHOLESALE PRICES!

Primary Commodities Manufactured Articles:
Wheat Cotton
General Rice (Lyallpur & - General manuface.-
(Calcutta) Karachi) tures

Week ending 19th August

1939 . . . . 100 100 100 - 100 100
1939

September . . . 107-6 111 117 110-4 105

December -~ . . 135-9 114 156 144-5 126
1940—

March . . . 128-0 114 140 133-9 123

June . . . . 112-4 121 117 " 1200 118

September . . . 110-3 . 133 133 1116 110

December . . . 114-0 140 160 119-7 117
1941 — _

March . . . 111-8 139 146 127-2 127

June . ‘ . . 122-3 163 148 142-9 143

September . C 138-3 169 193 166-3 190

December . . . 1395 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 1223 179-1 282

December . . 175-6 218 232 221+b 414

-

1 Tssued by the office of the Economic Adviser, Government of India. The.bage period is

the week ending 19th August 1939.
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Distribution of Supplies in Bengal (1943).

Y. There is no accurate information about the quantities of rice and pa.ddy stocks held in
Calcutta at the beginning of 1943. The Foodgrains Contrdl Order came into force on the 15th
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. Tha
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 soparate
Order under the Defence of India Rules at the same time.

: 2. The following figures, based-on Trade Statistics -compiled by the Department of
Conimercial Intelligence and Statlsblcs, throw some light on the position.

Rice and paddy (in t;erms of rice)

{In Tons)
_ 1941 1942
Imports into Calcutta = . . R . . 583,930 271,475
Exports out of Calcutta . R . . . 280,343 156,950
Neot retention in Caleutta . . . . . 303,587 114,525

The normal annual rice consumption ‘of the area served by the supplies received into the
Calcutta trade block cannot be stated precisely, and. the quantmles arriving by country  boat
which should also be taken into account, are unknown, The ares is somewhat smaller than the
area of Greater Calcutta at present under rationing, but it can be safely assumed ' that the
normal ahnusl conswiiption. would be somewhere between 200,000 and 250,000 tons. It is,
therefore, likely. that the net retention in Calcutta durmg 1942 was short of a,n.nual requirements
by several months, and that while stocks in Calecutta 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-jmpossible to Say how many weeks’ stocks were aetually carried in
the aggregate by consumers, mills, and traders.

3. Impotts into Calcutta, of rice and paddy (in terms of rice), duritig the first quarter of 1943
were as follows.+—

(In Tons)
Janudry February March Total
(¢) From within Beng&l by rail a,nd river ;
steamer 1, . 6,253 4,521 13,383 24,157
* {4%) From outside Benga.l by rml and : :
river steamer 1 . 1,077 3,607 5,639 10,323
{##3) By sea and coast ! . . . 259 .. 212 471
{év). By country boat 2 . . . 3,219 1,674 2,080 7,833
© Total . 10,808 9,802 22,194 42,804
Exports out of Calcutts during the first quarter of 1943 were ag follows :—
(In Tons)
January Fobruary March Total
{i) To Bengal districts by reil and river ’ )
steamer 1 . 1,040 2,334 3,154 - 6,528
{#6) To outside Bengal by rail and river
steamer 1 . . . . . 243 170 1,210 1,623
{##t) By sea and coast ! T . 2,087 81 69 2,237
" {fv). By country boat 2 . . . . 438 66 . 504
Total . 3,808 2,651 4,433 - 10,892

ITrade Statistics compiled by the Department of Commerecial Intelligence and Statistics,
2Based on figures furnished by Civil Supplies Department of the Government of Bengal.
‘ 219 '
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- ;t.s On this. basis, the net retention in:Caleutta during - the first three months of 1943 was as
ows 1" .
: “Rice and paddy -
. ( in terms
Month ) of = . b
: rice) ‘
(In Tons)
Januvary . e . 7,000
February . . . . . . . . 7,151
March . . . v . . . 17,761

“Total . . 81,912

-
-
-
-
-

™ These figures indicate the seriousness of the position in Caleutta during these montha.
5. The Bengal Government have furnished the Commission with figures showirg arrivals on
Government account into Calcutts, month by month, despatehes to deficit districts, the deliveries
. made to ?mployers’ organizetions 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 ;— . ' ‘
' Rice and paddy (in terms of rice)

{In Tons)
. ) . January February March
(.n.) Arrivals in Calcutta . . . . . 1,200 6,361 15,727
(¢6) Despatclies out of Calcutta to the distriets . . e 392 2,074
(#9%) Deliveries to Employers’ Organizations and Essential :
i Services . ) . “ . o . 4,445 {12,487
(v} Deliveries to Controlled Shops and Approved - ~- L
Markets . . . . . . . 6,988

6. Imports into Caloutta during the second quarter of 1943 were as given below :—
Rice and paddy (in terms of rice}

(In Tons)

, ‘ April May June Total -
(3) From within Bengal by rail and ;

.. mver steamerl . . . 18,824 14,267 13,483 41,674
{#3) From outside Bengal by rail and ‘

... mver steamer * ., . . . 11,746 11,676 27,796 51,217
(#4) By sea and coast 1 . . . .. .. T ..
() By country boat 2 . . 2,010 2,125 1,014 5,149

Total . % 27,680 28,067 42,293 97,940

" Bxports out of Caloutta during the same period were as given below :—
i Rice and paddy (in terms of rice)

(In Tons)
. April May June Total

(i) To Bengal districts by rail and

. steamerl . .l . 2,042 1,415 5,343 8,800
(i) To outside Bengal by rail and

- steamer 1 |, . . . 79 69 128 276

(i) By, sea and coast * . . . 13 4 30 47

{iv) By country boat 2 . - 249 o ' 249

Total . 2,134 1,737 5,501 9,372

7. The quantities of stocks which were retained in Calcutta according to the foregoing figures
were as follows ¢—
Rice and
paddy (in
Month ‘ ) terms
of rice)
. (In Tons)
April . . . . . . . 25,446
May . . . . . . . . 26,330
June . . . [ . . - 86,792

Total . 88,568

The figures reflect the improvement in supply produced by a-number of ‘measures-namoly, the
Reseue Plan, De-gontrol in Bengal, and the introduction of Free Trade in the Eastern Region. -

1Trade statisties coropiled by the Department of Commerocial Intelligenee and Statisties,
*Based on figures furnished by Civil Supplies Department of the Government of Bengal.
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8. The distribution of supplies passing through the hands of the Bengal Grovemrment during
the second gquarter is shown below :— )

Rice and paddy (in terms of riee)

(In Tons)
April May “June - Total

() Arrivals in Calcutta . . 17,550 13,186 18,870 49,606
(it) Despatcehes. out of Caleutta to the . -

distriets . . ‘ 5,405 7,006 3,126 15,637
{47%) Deliveries to Employers Orga.mza- N

tions ‘and’ KEasential Services in

Caleutta . 16,361 12,399 7,303 36,063
{#w) Deliveries to Controlled Shops and .
) Approved Markets in Caleutta . 7,578 6,516 4,188 18,282

9. Imports into Calcutta during the third quarter of 1943 are given below? :

Rice and paddy (m torms of rice}

(In Tons) .
July = August September Total
{i) From within Bengal by rail and river ‘
steamer 7,914 - 8,081 T 6,141 22,136
(i%) From oubsuie Bengal bv rall and :
river steamer . . 28,933 11,906 9,998 50,837
{#4) By sea and coast . . . .. 1 3,460 - 3,461
Total . 36,847 19,988 - 19,599 CT6,434

Exports out of Calcutta durmo* the samnie period are given below :—
Rice and paddy (in terms of rice)

(In Tous)

July August September Total

{%) To Bengal districts by rail and river . ’
steamer 6,353 2,390 4,059 12,802

{47) To outside Bengal by rail and river )
steamer . . . 945 1,413 57 2,415
{iit) By sea and coa,st . . . 75 101 3 179
Total . 7,373 3,904 4,119 15,396

10. The distribution of supplies passing through the hands of the Bengal Government during
the 3rd quarter of 1943 is shown below :

Rice and paddy (in terms of rice) -

. {In Tons)
July August September Total

{#) Arrivals in Calcutta . L 16,776 8,789 10,742 36,307
{#7) Despatches to the districts from

Calcutta . . .9,690 3,713 5,753 19,156
{#7t) Deliveries to Employers Organlza-

tions and Esgential- Services in

Calcutta i 7,315 4,344 6,243 17,902
() Deliveries to Controlled- Shops and

Approved Markets in Calcutta . 5,301 4,396 4,647 14,344

11. During the last qu arter of 1943 imports into Caleutta were as below :—
Rice and paddy (in.terms of rice)

. (In Tons)
. October Novémber December Total
(¢) From within Bengal by rail and river
steamer - . . 3,997 5,921 10,760 20,678
{i%) From outside Beng,a.l by rall and
river stearer . . 19,854 23,955 25,169 68,978
{#1) By sea and coast . . . 7,760 2,653 7,394 17,807,
Total . 31,611 32,529 43,323 107,463

1 The figures for the 3rd and 4th quarters do not include the arrivals by country boa.t a3
ao records were maintained for two months and the arrounts were small for the other mornths.
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Exports out of Calcutta during the same period were as below —
Rice and paddy (in terms of rice)

(In Tons)
October November December Tota}
(¥) To Bengal districts by rail and river :
steamer . 2,470 7,820 4,468 14,758
(#£) To outside Bengal by rall and river :
steamer , . . . . . 14 751 96 861
(i#i) By sea and coast . . . 14 1 ) 5. - 20
Total N 2,498 - 8,572 4, 569w 15,639

12, ’.Ehpd‘.}stmbutlon of supplies passing through the hands of the Bengal Government durmg‘
this quarter-is shpwn below :—

Rice and paddy (in terms of rice)

) (In Tons)
i October  Novémber' December Total
() Arrivals in Caleutta . . . 23,662 31,016 32,639 87,317
(¢1) Despatches. to the districts fram . SR
Caleutta . N . 7,484 11,108 9,201 27,193
(#i8) Deliveries to E*mployers Orgamza- !
tions and XEssential Services in
Calcutta . . . 7,421 9,639 3,104 20,164
(7v) 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 distriets
by rail and river steamer. The figures are as follows :— .

Rice and paddy (in terms of rice)
(In Tons)

(Despatches  Exports
Government (Trade
figures) Statistics)

1st quarter . . . . . . . . 2,466 © 6,528
2nd quarter , . . . . . . . 15,537 8,800
3rd quarter . . . . . . . K 19,156 12,802
4th quarter . . . . . .. . 27,793 14,758

Total 64,952 42,888

The two sets of figures are not strictly comparable chiefly because the Despatches  include
movements by road and country boat while the *“Trade Statistics >> do not.

14. The total quantity of wheat despatched to Bengal from other provinces and from abroad
during 1943 amounted to 373,000 tons and the total arrivals were 339,000 tons. = The total amount
received on Glovernment account was 322,000 tons out of which 120,000 tons were despatched to
the districts. The arrivals quarter by quarter were :— .

(In Tons)
1st quarter . . . . . . . . . S0 26,000
2nd quarter . . . . . . . . . . 38,000
3rd quarter . P . . . . . . . . 99,000
4th quarter . B . B . . . P . 176,000

Total . . 839, 000

The arrivals durmg the 1st qua.rter were lesg than half the normal off- take. - Those du.rmg 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 shortege of rice and of the urgent need of Bengal for supplies, the Central Govern-
ment arranged, under the Basie Plan, for the importation. of millets into Bengal. Over 65,000
tons of millets were despatched during the yesr, out of which about 55,000 tons arrived. = The
arrivals were heavy in September and October. The United Provinces despa.tehed 43,000 tons,
and the Punjab 13,000 tons ;. and - the reémainder wag despatched by a number of States Qut
of the arrivals, 46,000 tons were sent to the districts. 5
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16. The fol]owing table shows theé figures of déspatches to the distriets of Bengal as furnished
by the Government of Bengal +—

(In Tons)
Rice and
- paddy Wheat and :
District in terms wheat- Millets Total
. of products
rice .
24 Parganas . R . . 8,157 5,114 6,524 19,795
Nadia A e e . B . 1,367 2,080 165 3,612
Murshidabad . = . . . . . 679 3,348 5652 4,579
Jesgore . . . . . : 184 898 56 1,138
Khulna . . . N . ‘ . 2,266 7,543 3,469 13,278 =
Burdwan . . . - . . 3,200 10,755 1,023 14,978
Birbhum ; . . . . . . .. 1,729 - 1,729
Bankura . . . S . . 4,710 .. 4,710
Midnapore . F . . . 4,963 11,607 3,928 20,498
Hooghly . . . . B T : 2,461 6,004~ . 1,287 9,762
Howrah . N B . B 11,049 4,997 1,128 17,174
Rajshahi . ‘ - ‘ . . o 654 . 654
Dinajpur E. . . . . e 631 s 631
Jalpaiguri . . . . R 540 2,175 232 2,947
Darjeeling . . . . . . 323 5,154 325 5,802
Rangpur . . . v f S0 108 3,069 745 3,919
Bogra . . s o . o 313 112 425
Pabna B . N . . 1,301 2,690 - 2,773 6,764
"Malda B . N B . B e 202 e ) 202
Dacea . . . . . A 6,727 15,019 4,831 26,577
Myruensingh . . t ’ 956 4,693 3,259 8,908
‘Faridpur . o B . 4,709 5,697 6,187 16,493
‘ Bakarganj . . . . . . .1,488 2,671 1,092 5,248
Chittagong . . . . P 9,814 9,469 4,083 . - 23,366
Tippera - . o+« . . 2,922 5,002 2,918 10,932
© Noakhali . . . . . . 1,744 3,809 1,201 - 6,754
Total .. . 64,952 120,023 45,890 230,865

. N . : a3
ANNEXURE ITO APPENDIX V

EXTRACT FROM A NOTE ON ‘' ARRANGEMENTS FOR RECEPTION AND DESPATOHES IN CALCUTTA
PRIOR. TO THE FORMATION OF THE DIRECTORATE oF = MOVEMENTS JIN NoveMBER 1943
SUPPLIED BY THE CIviL SUPPLIES DEPARTMENT, BENGAL,

The following problems confronted the Departmem :

() Creation of & widespread organization covering all the points of arnvals and despatches
and rapid transmisgion of information to the headquarters ;

(i¢) Creation of a superior staff at the headquarters to control these arrangements and under-
take froquent inspection of the work of the subordinates;

{¢4i) 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

{#%) To assist the Clearing Agents in their difficulties about transport, ete., which became
apparent very soon.

~Staff—The Department began to look for staff ab & time whon other competitors, (e.g., the
Army; the Supply Deépartment of the Government of India, ete.), had already been in the field
and taken over practicelly 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
Caleutta Rationing Schemie. = All attempts to secure suitable men from the business houses proved
abortive. At the beginning of September there were only one Transportetion 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 ag well as for supervising despatches at several
other points. It requires time to train men for such work but the Department had no timeto
wait. Inspectors and sub-inspectors were withdrawn from' other branches and even from
Caleutta Rationing and posted to the terrinals 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 Oﬂicer was hardly able to handle problems and
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-officers superior to inspectors were necessary both for supervising the work of -inspectors and for
taking charge of the more important reception centres, e.g., Howrah, Kantapukur and the docks.
Mr ........ and a Sub-Deputy Collector from. the Department were deputed to take charge of:
Kantapukur and Howrah respectively snd with great difficulty one Chisf 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 October and a third in the beginning of November for the docks, The
" Department ‘was still in search of & suitable Transportation Officer, when Mr ... ....0i.. . Was
-offered by the Regional Commissioner and was appointed as Controller of Transport at the end of
Septémber .......... But it became apparent soon that besides planning programimes for move-
-ments, both ex-Calcutta and. from outside to the province, 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. . .. .. From the
wery beginning his entire attention was absorbed at the docks as shipment of foreign foodgrains
began to be rushed and considerable despatches had to be made to Chittagong at very short
wotice, On the 18th October, Mr ........ . .who had experience of transport in the trade was
» vecruited as Storage aiid Movement Officer but at the very outset he had to be placed under the
“Controller of Rationing for Calcutte Rationing. .
While the organization was thus being improved, 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 were
-incapgble of working under such stress and it was apparent that considerable supervision and
#raining were necessary before they could work at- high speed. Moreover, the difficulty
-of 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.
-garts to work under military contractors and also due to the difficulty of securing adequate
petrol supplies. Arrangements were made to supply petrol to the. agents according to thejr
requirements by the Department and this enabled them to secure more lorries. But this was
‘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 prevailing 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 accoramaodation..  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:other of the railway terminals.
A further complication was-caused by the arrival of a number of ships carrying foodgrains from
Australia and Karachi. - About 18,000 tons of foodgraing arrived at the port in September and
:80,000 tons in October respectively. Theconditions of work in the docks weve 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 available for 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 facilitios
for working lorries had been greatly reduced.... :
In view of the difficult tramspert situation, it was decided at the end of September to acquire
a floet of 50 lorries to supplement the agents’ transport; whenever necossary. Although orders had
been placed at the beginning of October for 50 lease-lend wehicles with specially- fitted bodies,
«only 3 vehicles were delivered on the 22nd October and 22 on the 23rd snd the balance
on the 18th Novemher. About this time, Army transpoit was made available and when the
Department, vehicles were put into commission, . transport difficulties were overcomse and work
went on smoothly. ‘ .
A further point should be stressed in this connection. Both at Howrah and at Kantapukur,
& 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. 1. R. and the Port
Commissioners to remove the congestion caused by private imerchants 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 work from time to time. These consigriments, unless-they
were removed within a week, were requisitioned and acquired by Government and removed to
their own godowns. 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 reducs
od from 133,112 bags'to 16,677 bags. ... K i : . ’
" 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
“slacken the rate: of despatches to districts ex-Caleutta. ' ‘

»~

ANNEXURE I1 TO APPENDIX V

, -Btorage in the Royal Botanical Gardens
. Storage:in Caloutta continued to be.a serious problem even after the arrival of the Army had
.expedited distribution to the-districts.  On the 1st November, the stock in hand was 50,000 tons
.and the approximate coversd storesige available in Calcutta was only 40,000 tons. At this stage a
considerable ameunt had to be left in transit sheds at the docks. By the beginning of December
#tocks had increased $o 82,000 tons.and covered storage by requisitioning had increasged to 80,000
tons., By the end ef the month, stocks stood at 159,000 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 teéinporary measure in the Royal
Botanical Gardens. - Arrivals in Calcutta continued to exceed the increase in storage accommodag.
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 lst April,
to 26,000 tons on Ist May, to 18,000 tons on st June, to 14,000 tons on st July and to 4,000 tong
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 Caleutta 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) - bécama
‘vomplete loss. - On the lst September 1944  the amount; 3,194 tons, which remained at  the
Royal Botanicsl Gardens, was removed for destrustion by dumping as totally unfit for issua,

L This figure of 3,194 tons includes the 600 tons which had becoms 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. : :

ANNEXURE III TO APPENDIX V
Stocks of Aus Paddy at Jessore

A number of witnesses have referred to the stocks of aus paddy at Jessore and especially to
those stacked in the station. It has been said that although thero “was local need for rice
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 alloged 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 dus purchasing scheme of 1943, 3:70-1akh . maunds of paddy were purchased of which

“gbout 78,000 maunds were purchased by the District Magistrate and the remainder by the Pug-
chasing Agent of the Bengal Government. - Over two-thirds of the total amount purchased waa
procured in November,  The District- Magistrate who had authority to release stocks for local
consumption did not find it necessary to do 80 except for small guantities in October and Novem.
ber, 2,400 maunds in December 1943 and about 12,000 mainds in January and February 1944,
An endeavour was made early in December to release appreciable guantities of paddy through the
trade in the Jessore district. - But though the price was reduced from Rs.  7-12-0 a maund to
Ps. 6-4:0 a maund 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 Caleutta.. In March 1944 the stocks which still remained (150 lakh maunds)
were sold to the Calcutta rice mills'at an averags price of Rs. 7-7-0 a maund, 1-06 lakh maunds
weore moved between the-21sb March and 27th May 0-29 lakh ‘maurds were despatched early i
July and: at the timé the report was made the balance was being moved gradually as the stocks
were brought to rail-head. "Execopt 75,000 maunds which were kept in the station yard, partly in
the open, the entire stocks were stored in warehouses. Ewven the grain kept in the station yard hag
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.

L APPENDIX VI

Extracts trom Reports from Commissioners and District Officers
1.-—-PRESIDENCY DIVISION

- 28th. Decemnber:-1942.—~ Hunger-marches orgavized by communists.
2Gth February 1943.— Agricultural labourers in difficulty as agricultural wages have not rigen
proportionately with the rise in the price of foodstuffs.
26th March 1943, Acute distress prevails in certain areas of Kandi sub-division of Murshida.-
rwfbad district and number of labourers. is gradually increasing at test works. It is necessary to
continue test works for a long time:
22nd. April 1943.~~Cultivating classes 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 infmediately for purchase of seed.
_-th May 1943 —Widespread distress in Khushtia sub-division of Nadia district due.te rise in
prices, warrsnting sanction of immediate gratuitous relief.
10th July 1943.—1In 24-Parganas conditions are appalling owing to rice and paddy having
been drained away for Calcutta market. Food kitchens Leing opened in Murshidabad.
10th August 1943.—Nadia district passing through the most acute stage of distress.
11th September 1943.—Food kitchens extending rapidly everywhere. Cases of emaciation
numerous. ‘ N
9tk October 1943.—Rice has disappeared, following the previous drop in the controlled price,
Village responsibility for rinning soup kitchens will be enforeed. ‘
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II—BURDWAN DIviglox . . : : 4

12th December 1942.-—Outturn of aman in Birbhurn, and Banlkura 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 atterapts 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.—Owing 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 April 1943.—Major economic catastrophe apprehended after three or four weeks unless .
%:rices came  down and sufficient supplies were ensured. Rice not awvailable to feed test work
abourers in Katwa and Ulubaria sub-divisions.  Increase in crime, .

13th May 1943.—Economic 'conditions approaching a ecrisis. 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 all
cages. -

22nd 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 areas, where aman seedlings have been destroyed.  Similar reports
from Midnapore.

- 17th August 1943.--Severe famine conditions likely to prevail after tranhsplantation of aman.

Many deathe due to malnutrition. Destitutes from villages flocking to towns.

27th September 1943.—Bituation in Contai and Tamluk terrible. Disposal of dead bodies in
Contai, & problem. o ‘

28th Qctober 1943..—Rice scarce in Burdwan. Fosition in Hooghly and Howrah bad:“So
also iln Contai and Tamluk sub:divisions. Kitchens closed occasionally in Midnapore for want of
supplies,

I11.—Rassmans DIVISION

11th December 1942.-—Xnerease in price of rice due to speculative buying by traders.

12th: January 1943.—Prices remain high. Outturn of amar poor in Rajshahi and bad in
Pabna and Malda. .

256th February 1943.—Prices . of rice going up.  Unauthorised exports from the division
taking place. .

26th Mavrch 1943.—Difficult to obtain aus seeds with the lifting of control of price of rice.
Cases of paddy looting reported from Dinajpur and Rangpur, .

2nd April 1943.—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 distriet. Gratuitous relief necessary in Sadar and Serajganj.

26th July 1943.—In spite of good aus crop the price of rice is still high. .

26th September 1943.—Serious distress in Nilphamari. Deaths from starvation reported from
all districts except Malda. Many deaths due to taking food.indiscreetly after long period of
abstinence. .
B 15th October 1943.—Free kitchens opened in Pabna, Rajshahi, Dinajpur, Jalpaiguri and

ogra,

- 1V.—Dacca 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 becoming worse due to. failore 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. o

10th February 1943.—Price of rice increasing. Difficulty experienced owing to fall of export,.
from surplus districts. People having to go without food in Bhola and Barisal towns of Bakazr-

nj district. ’

& J:24th March 1943.~—Rice position very serious. Situation in Goalundo and parts of Sada
of Faridpur district now much worse than was expected. : . -

25th. April 1943.-~Food position serious. Huge exports from Bakarganj.  Poorer classes
will starve. ’

22nd May 1943.—Great distress in Bhola sub:division of Bakargan] district among landless
labourers who can find no employment. ~Situation aggravated by the fact that & large number
of fishermen lost their boats as. & result -of * denial’. Opening of test relief immediately
necessary. S . : :

23rd June 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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17th July 1943, Situation in Bhola sub-division is alarming. ~ Town filled with thousand
of beggars. who ‘are starving.. There is not enough- rice ‘available.

18th August 1943.—Opening of gruel kitchens necessary in Tangail and Kishoreganj.

16th September 1943.—¥ood situation in all sub-divisions of Faridpur has further deteriorated.
Supply of rice and paddy has become alarmingly insufficient. . Free kitchens have been opened
in Jarge numbers to save people from starvation. - Homes for destitutes and camp hospitals have
also been openéd.

25th October 1943.— Supplies arriving but no hope of saving those who are starving.

V.— Carrracone DIivisioNn

11th December 1 942 —-Sudden rise in price of rice to almost double the previous price.
10th January 1943.—Food problem Very serious; Attempt to get emergency supply through
;- Director of Civil Supplies failed. Position in Chittagong town extremely bad as price of rice hag
- 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. G‘rratmtous reliof

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 Noakbali. - Rice is being distri"
buted by. District Magistrate in famine areas of Begamganj and. Senbagh at controlled rate. In
Chittagong. district no famine area. Distress dmong fishermen prevailing in certain - areas,
S8upplies have started to arrive.
N 29th May 1943.~Many people starving in Chittagong district owing to high pnce‘; " 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 disclogsed immediate
gearcity in Sadar and prospective scarcity in Brahamanbaria. ~Chandpur has also suffered from
s Denial * policy.

10th August 1943.—Owing to distress in rural areas of Chittagong district, a large number of
beggars. wandered. inte the town. With: the opening of relief kitchens:in vﬂlages, they were re-
patriated. But there is still & number who-are sick and disabled. = A poor house, an orphanage
and g 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
Date

1. The Hon'ble Sonierset Butler. - Special Officer, Department of Food, Gov- 27-7-1944
ernment of India.
2..Mr. R. H. Hutchings, C.M.G., - Secretary, Department of Food, Govern- 27-7-1944

C.I1.E., I.CS. ment of India. and on
5-12.1944
3. Mr. W. H. J. Christie, O.B.E., .  Deputy Secretary, Department of Food, 28-7-1944
I.CS. Government of India.
4. Mr. W. H. Kirby . . .. Rationing Adviser, Department of Food, 28.7-1944
Government of India.
5. Lit. Gen. J. B. Hance, C.L.K., Director General, Indian Medical Service . 29-7-1944
0.B.E., K.H.S., I.M.S.
6. Lt. Col.” B, Cotter, C.I.E., Public Health Commissioner with the Gov- 29.7.1944
I.M.S. ernment of India.
7. Mr. D, R, Sethi, C.L.E., L.A.S, Agricultural Production (and Marketing) ~ 31-7-1944

Adviser to the Government of  India,
E. H. & L. Department.
8. The -Hon’ble Sir Md. Azizul Member, Executive Council of the Governor 2-8-1944

Hagque, C.I.E., D.Litt. General (Commerce, Industries and Civil
Supplies).
9. Mr. D. L. Mazumdar, I.C.S. . Deputy Secretary, Department of Labour, 4-8-1944

Government of India.
10. The Hon’ble Mr. B. R. Sen, Director General of Food, Department of 4-8-1944
C.LE., I.CS. Food, Government of India.

.
1

°
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11. Mr. N. M. Buch, OBE 1.C.8.

12.

The Hon’ble Sn' J.

P. Sri-
vastava, K.B.E. .

13. Mr. J. D. Tyson, C.B.E., 1.C.8.

14.
15,

16,
17.

18.
19,

20.

21,
22.
23.

24.

25.

26.
27,

28.

29.

30.
31.

32,
33.
34.

35.
36.

37.
38.

39.
40.
41.

Sir P. M. Kharegat, C.LE.,
LC.S.
Brig. Mac. D. Frager, I.M.S.

Mr. I, B, Jones, 1.C.8. .

The Hon’ble Sir 8. N. Roy,
C.8.1., C.1LE., I.CS.

Sir Hugh Rap or .

The Hon’ble Dewan Ba.hadur
Sir A. Ramaswami Mudaliar,
K.C.8.1.

Major General E. Wood, C.LE.,

C.B., M.C.
Mr. 0. M. Martin, C.LE., I.C.8S.
The - Hon’ble = Mr. - Justice

H. B. L. Braund, Bar.-at-Law.

Mr. L, G. Pinnell, C.I.E., I.C.8.

Mr. N. M. Ayyar, C.1.E., L.C.B.

Mr. H. 8. E. Stevens, C.8.1.,
C.ILE., M.C,, J.P., I.C.8.

Mzr. A. A, McInnes
Mr. M. A, Ispahani

25
8
Q
o
3
@
g
g

=
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oiﬂmou

Mukerjee, M.B.,
K. Lakshmanan,

B

Swh

2

W Holland, C.I.E.,
K C Basak, I.C.8.

m_m;w

2, 2.,
Q

Mr. A. C. Hartley, O.B.E,,
L.C.8.
Dr, J. B, Grant

Masjor Genera,lA V.T. Wakely,
C.B.,, D.8.0;,

Nawa,b Habxbullah Bahadur of .

Dacca.

Mr. M. Carbery, C.1.E., D.8.0.,
M.G., M.A,, B.Sc., L.A.S.

Mr. P. N. Baner;ee, M.A,,
B.L., P.R.S., Bar.-at-Law

Mr. A, K. Fazlul Huq, M.A,,

B.L. -
The Hon'ble Mr. H, 8. Suhra-
wardy.
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Director of Civil Supplies, Punjab 5.8-1944

Member, Executive Council of the Governor 5-8-1944
General (Food). and on

15-2-1945

Secretary, E. H. & L. Department Gov-
ernment of India. 7-8-1944

Additional Secretary, E. H, & L. Depart- |

ment, Government of India.
Inspector of Medical Services, General 8-8.1944
Headquarters:

Director of Food Purchage, Punjab . . 8.8-1944
Secretary, War Transport Department, : .
Government of India. > 8-8-1944

Member; Railway Board . } -

Member, Executive Council of the Governor 17-11-1944

General (Supply). ;
CALCUTTA

Formerly Secretary to the Governmant of 12-8-1944
India, Department of Food.

Commissioner, Post War Reconstruction, 12.8-1944
Government of Bengal. - ¥ 4

Formerly Regional Food Commlssloner, 14.8-1944
Eastern Region,

Formerly Officer on Special Duty, Depart- 15-8-1944
ment of Civil Supplies, Bengal. and on

4.9-1944

Secretary, Department of Civil Supplies, 16-8-1944
Bengal.

Food and Civil Supplies Commissioner, 16-8-1944
Bengal. and on

17-9-1944

Formerly Foodgrains Purchasing Officer, 17.8-1944

Bengal.

Partner, Messrs. M. M. Ispahani, Limited, 17-8-1944
Chief Agents for Procurement Govern- and in
ment of Bengal. New Delhi on

1-12-1944

Surgeon-Gensral, Bengal (Offg. Director .  18.8.1944
General, Indian Medical Service).

Deputy Surgeon-General, Famine Relief, 18-8-1944

Bengal.
Deputy Director of Public Health, Bengal . 18-8-1944
Director of Public Health, Bengal . 18-8-1944
Secretary, Public Health and Local Self- 19-8-1944
Government Department, Bengal.

Secretary, Department of Hducation, Co- 19-8-1944
operative Credit and Rural Indebtedness,
Bengal.

Controller of Rationing, Calcutta 19-8-1944

Director, All India Ingtitute of Hygiene 19-8-1944

and Public Health, Calcutta.

Director of Movements, Bengal 21-8-1944

Formerly Minister, Bengal (Food) 21-8-1944

Director of Agriculture, Bengal. 21-8-1944

Formerly Minister, Bengal (Revenuse) 22-8.1944

Formerly Chief Minister, Bengal 23-8-1944

Minister, Bengal (Civil Supplies) . 23-8-1944

B ‘ and on

17-9-1944
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, Mr. . Aldridge . . « Formerly Pxocufemenb Officor,  Middle - 81-8-1944

East.

i Mr. K, W.P. Marar, O.B.E., Secretary, Supply Department Assam -, . 1-9.1044

I.C.S.

Dr.: N. ‘Sanyal, M.A,, Ph.D. . Chief Whip of the Congress Parliamentary

(Lond.), M.L.A, Party, Bengal. 1.9.1044

. Mr.A. C. Ukil . . .- Nutrition Expert, Congress Parhamentary
: : “Party, Bengal. 2 v

. Mr. Shamsuddin Ahmed A
. Mr. Syed Jalaluddin Hashemi }»Representatives of the Nikhil Banga Kri- 1-9-1944
. Mr, Humayon Xabir- . .-} - shak Proja Party. :
"Mz Rajani Mukherjeo

X onx Binoyendra - Nath Baner- )F‘Representamves of the Indian Federation 2-9-1944

! " of Labour, Radical Democratic Party.
51, MISS ‘Sobha Mazumdar . . J
52. Mr. Bhowani Sen . “
53. Mr. Somnath Tahiri “Representatives of the Bengal Committes 2.9.1944
54. Mr. Bhupesh Gupta of the Communist Party of India.

. Mr. Bankim Mukherjee
.My, Krishna Binode Roy
. Mr. B. Guhs

.Mz, ‘Promode Sen -,

. Mr, K. N. Gubgutia

, Mr. J, M. Datte,

78, Mr. K, C. Neogy .

. Mr. P. N. Singh Roy .
. Dr. Sachin Sen, Ph. D, .
.. Kumar B. €. Sinha

. ‘Kumar J. C. Sinha .
. Khan™ Bahadur. J a,s1muddm')

Representatives of the Benga,l Provinecial 2-9-1944
Kisan Sabha.

Representative of the Bolshevik Party of 2-9-1944
India.

L—‘v‘_)L-v-—J ety Sy

Mz,  C. M. Saraff Representatives. of the WIarwa,m"Ohamber 4-9.1944
My, M. L. Khemka of Commerce. -

Me. B. D, Tharad

Mz, J. K. Mitter

Mr. B, C. Ghosh Representa,tlveb of the Bengal National 4-9.1944
Mr., S, R. Biswas' . Chamber of Commerce. :
Mr. D, P, Khaitan

Mr. G. L. Mehta Repregentatives of the Indian Chamber of 4-9-1944
Mr. R. L. Nopany Commerce. :

. Mr: Abdur Rahman‘ S1ddxq1, Reopresentative of the Muslim Chambaer of 4.9.1944

‘M.L.A. Commerce.
. Mr. Manoranjan Chaudhuri Repregentatives of the Bengal Provincial §-9-1944 -
. Prof. Haricharan Ghosh Hindu Mahasabha. :

. Rai Bahadur C. L. Roy

Rai Bahadur B, B. MukherJee lRepresenta,twes of the Indian Association. . 5-9:1944

Representative of the British Indian Asso- 5.9.1944
ciation,

u-—wr——JL"’"

M.L.A,

. Khan Bahadur Nurul Amin ¢+ Representatives - of the Bengal District 6-9-1944
. Rai Bahadur Debendra Mohem | Boards Association. e

Bhattacharya. J .
. Meo R, H, . Russell, C.8.I., Adviser to H. H, the Governot of Bihar . 7.9:1944
CIELCS

. Mr. R. A, E. Wllhams, I.C:8. ., -Formerly Secretary to the Government of

Bihar, Revenue and Cormnerce Dopart-

Taent.
85. Mr. J. 8. Wileock, O.B.E., . Secretary, Supply and Price C‘ontrol Depart- p 7-9-1944
I 8. ment, Bihar,
86 . AL P, CHff, T.ALS, . .. Director of Agriculture, Bihar.
8%7. Mr. C. 8, Jha, I.C.8. . . Secretary, Department of Supply - and
) Transport, Provincial Controller of Supply
and Transport and Director of Food Sup-
plies, Orissa. 8-9-1944
88. Mr. H, Lal, L.C.8. . . Director, Developroent, Orissa.
89, Lt. Col. A. N. Chopra, M.B, Director of Public Health and Inspector

B.S., D.T.M. (Liv.), D.P.H. = General of Prisons, Orissa.
(Eng.), IM.S.

90. Rai Sahib  Nihar Chandra Additional Assistant Secretary, Depart- 8-9-1944
Chakravarty. ment of Agriculture, Bengal. :
91. Mr. B. X. Guhs, L.C.8. . . Additional District snd Sessions Judge, 8-9-1944

24-Parganas (Formerly Relief Co-ordi-
nation Officer, Calcutta).
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92. The Hon’ble Mr. T. N. Mukher- Minister, Bengal L(Revenue) . . .
jee. . .
93. Mr. 8. Banerjeo, I.C.S. . . Secretary, Revenue Department, Bengal
94. Rai N. C. Sen Bahadur, O.B.E, Additional Controller of Rationing, Cal-
“cutta.
95. Rai U. N, Ghosh Bahadur . Special Officer, Finance Department, Ben-
gal.
96. Mr. D, C. Dutt - . . . Speclal Officer, Rent Drxve, Board of
) : Revenue.

97. Mr. K. D. Jalan . . Representatives of tho Marwari Reliof
98, Mr. R. N. Bho;anagalwala Society, Bengal,

99. Prof. K. P, Chattopadhyaya . Representatives  of” the People’s” Relief
100. Mr. Panchu Gopal Bhadury . [ Committee.

. 101. Mr. K. C. Roy Chowdhury .| Representatives of the Bosepukur Relief

102, Babu Natabar Pal . . Committee.
103. Mr. 8. M. Osman . . .\ Representatives of the Muslim Relief Com-
104, Mr. M. 8. Vawda . . . J mittee,

105. Mr. T. G. Davies . . . Repregentative of the Friends’ Ambilance

) Unit.

106. Dr. K. P. Mukherjee - . '“] Representatives of the Bengal Public He&lth
107. Mr. P. C. Bhattacharyya Asggociation,

108. Mr. K. Chawdhury

109. Dr. Shyamaprasad Mo(;kerJGB Formerly Minister, Bengal  “(Finarice)
110. Mr. 8. C. Bawoo

111. Mr. C. K. Ghose . Representatives of the Bengal Rice Mills
112, Mr. L. N, Hazra . Association.
113. Mr. M. K., Kirpalani, I: O 8. .  Secretary, Department of Oommeree, Labom

& Industries, Bengal.
114. Major. General D. Stuart, Headquarters, 303 L of C Area
C.LE., O.B.E. :
115. Prof. P. C., Msahalanobis, B.Sc. Hony. Secretary, Indian  Statistical Insti-
(Cal.), M A, (Cantab.), F.8.8. tute, Statistical Laboratory, Calcutta.
F.N.I., O0.B.E,, LE.S.
116. Mr. M. Barman . A
117. Dr. M. U. Ahmad .
118. Mr. 8. Lahiri .
119. Mr. K. C. Ghosh . . l
120. Mrs. Renu Chakravmty Representatives of the All Bengal Mahila
121. Mrs. Ela Reid . Atma Raksha Samity.
122. Mrs. Saudamini Mehta . : .
123. Dr. (Mrs.) Maitreyee Bose » Representatives of the All India Women’s
124, Mrs. 8. C. Roy . Conference (Relief Committee).
125, Mrs. Ayesha Ahmad .
126. Mr. J. K. Biswag, M.A., J.P. Representative of the Rotary Club
127, Mr. V. N. Rajan, 1.C. S, . Deputy Controller of Distribution, Depart-
ment of Civil Supplies, Bengal.
128, Mr. W. A. 8. Lewisy O.B.E., Controller of Procurement (Formerly Dy.
L.C.S. Director, Department of Civil Supplies,
Bengal).
129. Mr. Hanw.unbux Biswanath = Shellac and Produce Merchant, Calentta

. 130. Mr 8. K. Chatterjee, M.B.E., Dy. Director of Civil Supphes, Region VI
1.C.8. ‘Dacca.
131. Xhan Bahadur Maulvi Chow- Registrar of Co- operatlve Societies, Bengal
dhury Afsar Ali.
132 Mr. Ashutosh Bhattacharyya. Rice Merchant and Agent to the Govern-
. ment of Bengal.
133 Mr. Hamidul Haq Chowdhury. Representative of the Bengal .Provincial
Muslim League.
134. Mr. N. R, Sarker . - . . Formerly Member, Executive Council of
the Governor General.
135. The Hon’ble Khwaja Sir Nazim- Chief Minister, Bengal,
uddin, K.C.1.E.

Representatives of the Caleutta Corporation

L_-y

136. Sir John Burder .. . A
137. Mr. F. C. Guthrie .
" 138. Mr. R. H. D. Campbell .. rRepresentatives of the Bengal Chamber of
139. Mr. D. C, Fairbairn . .} Commerce.
140. Mr. P. C. Chowdhury . . ) Representatives of Messrs. Shaw Wallace
& Co., Agents for the Bengal Chamber’ 5
Mr. R. H. D. Campbell . .| Foodstuffs’ Scheme.
141. 'Mr, C. 8. Rangaswami . . | Representatives of the Calcutta Relief

142. Mr, Jnananjan Niyogi . . Committee.

9-9-1944
9-9-1944

9-9-1944
11-9-1944

11-9-1944
11-9-1944

11-9-1944 - -

11-9-1944
11-9-1944

12-9-1944
12-9-1944
12-9-1944
13-9-1944
13-9-1944

13-9-1944
14-9-1944
14-9-1944
14.9-1944
15.9-1944
15-9-1944
15-9-1944
15-9-1944
15-9-1544
16.-9-1944
16-9-1944

116-9-1944

16-9-1944 .

18.9-1944
18-9-1944

19-9-1944



143.

144,
145.
1486,
147.
148,

149,

150;
“151.
152,

153.
154.

155,

156.
157.

% 158,

159,
160.

161.
162,
163.
164,
165,

166.
167.

168.
169.

170.
171.

172.

173.
174,

175.
176.
7. M
178.

179,
180.
181.

&
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Rai Dr. 8, I. Hora Bahadur Director of Fisheries, Bengal . .

D.Se., F.R.S.E.; F.R.A.8.B.,

F.Z.8.; F.LL.S., E.N.1,
Mr. M. A. H. Ispahani . . L Representatives of the Muslim Chamber
Khan Bahadur G. A. Dossani { of Coramerce & Relief Committee.
Mr. C.J, Minister . . Db. .G, C I D, Bengal
Mr. M. M. : Stuart; O:B.E.. (“o‘lector of Chlttaﬂong

I.C.S. .
Major General ¥. H. Skinner, Headquarters E: C. No."12, A. B. P. O.

0. B B
Mr. F. A, Karim, 1.C.S. . District Magistrate, Faridpur

BOMBAY. )

Mr. A. D. Gorwalla, C.LE., Supply Comiissioner, Government of Bom-

LCS, J.P. bay.
Mr. -D. 8. Bakhle. OB.E., Director of Civil Supplies; Bombay
LGS, J.P.

M. J. Booth, I.C.S. . Director. of Civil Supplies, Districts
Mr. R. N. Samarth, M.B.E. . - Controller of Rationing, Bombay -
Mr. G. L. Sheth, 1.C.8. . . Grains Purchasing Officer, Thana & Colaba
: and B.S.D. and Deputy Controiler of Ra-
tioning- {in addxtlon)
Mr. Sankpal . Statistician

Mr. M. J. Desai, I 8., 3. P. . Secretary, Revenue Departmenb Bombay
Mr. W. J. Jenkins, C.I.E., LA.S. 'Director of Agriculture, Bombay . .
Mr. A. V. Thakkar, (Vme 7 Representatives of the Servants of India
Presxdenb) > Seciety. ‘ .
. Dinkar D. Desai - . o .
SJI‘ Henry = Knight, K.C.S. I Adviser'to Hig Excelloncy the Governor of
¢.8.1, CLE., 1.C.8.,, J. P. Bombay.

Mr. €. N. Vakil . . . ) Representatives of  the School of Economics

: " & Sociology. University of Bombay, Bom-
Mr. J. J. Anjaria . . . J bay.

Mr."N."N. Wadia .
Mr. 8. C. Joshi, M.A.; LLB »Members. of the Standing Committeo of

M.Litt. [ Food Adeory Council, Bombay.
Mr. M. V. Rajab . .
Rao Bahadur J. N. Mankar ., Secretary, Bombay Humanianiat League.
Prof. D.  R. Gadgil, M.A., -Director, Gokhale Institute of Politics: &
M.Libt. - Economics, Servants of India -Society

Home, Poona.

Dr. K. A. Gandhi, M.B. B.S., = Director. of Public Health Bombay
D.PH. DTM. & H.,, J.P.
Dr. T. B. Patel, M.B., B.S

D.P.H.

. B8, District Health Officer, Bijapur

Sir William Stampe, C.1.E. .  Irrigation Adviser to the  Government of
) India, E., H. & L. Department.

Mr. G. F. 8. Collins, C.8.1., Adviser (Revenue) to His Excelleney the
C.LLE., O.B.E., I.C.8., J. P. Governor of Bombay.

Mr. Aziz Ghafoor Kazi, M.L.A.," )
J.P. >Representatives of the Provincial Muslim

Mr. I. Y. Chundrigar (Premdent) | League, Bombay.

Mr. A, K. Sheikh .

Mr. Habib Tbrahim Rahlm J
toola, (President).
Mr. Ghulamhussain Sonawala |

(Vlce -President). +Representatives of the Bombay Muslim
M. M. Killedar (Vice-| Chamber of Commerce.
Presidenb) .
Mr. Sikander XKhan Dehlavi
(Secretary). J
BIJAPUR

Mr. V. N. Sausman . . Land Development Officer, Bijapur . .

Mr. 8. B. Desai, M.L.A. Bijapur .
Dlwig] Bahadur Sardar Dech- President, Dxﬂtnct Local Board Bljapur .
mu
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19-9-194 1

19-9-1944

20-9-1944
20:9-1944

22.9-1944
22.9-1944

28.9-1944

£

29.9-1044

H,_L—-—.—-...ﬁ i

29-9-1944
30-9-1944

30-5-:1944

2-10-1944
2-10-1944
2-10-1944

) 3-10-1944
| (Dr. T. B.
Patel

again -at
( Bljapur

5-10- 1944
3-10-1944

$10-1944

3-10-1944

3-10-1944.
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182. M
183.
184.

- S, T, Patil .
M1 1. T. Almaula, B.A., LL B
Mr. H. 8. Kaujalgi,” B.A.,
LI.B, '

. Mr. A, W, Dixon, C.ILE.,
1.C 8.

. Rao Sahib M. A. Kuttalalin-
gam Pillai.

. Rao Bahadur P, V, Subba Rao

188. Mr. W. Seott Brown, C.8.I.,
C.LI,, 1.C.8.

Sir Purushotamdas Thakurdas,
CILE., M.B.E .
Mr, ¢ B, Wood, C.1.1,, L.C.B.
Mr. A. R. C. Westlake, C.LE.,

1.C.S.
Dr. £, M. Mathew, M.B.B.S.,
D.P.H., D.T.
Rao B.zhadur Dr. B, Viswa-
nath, C.I.E., D.Se., In1.C.
Janab Abdul Harmd Khan
Sir P. T. Rajan
Mr. R. Suryanarayana Rao

Hood, K.CIE.,

189.

190.
191.

192,
193.
194,
195,
196,
197.

-198.

Sir Hugh
C.8.1., 1.C.8
My, Tlx S0 uwn

199. My, (.

200.

Nageswara Row .

Mr. A, Khaleoli, 1.8,

Mr. K. Govindan .

Khan Bahadur Adam Ha)(‘o
Mohamod Sait.

. Yusuff Sait .

C. M. Kothari (Pmsxdent)
P. Raghava Nair

206. Mr. G. Bapiraju Chaudhury
207. Sri. Rao Bahadur Thyagara]a

Mudahm M.A.

208. . L. N. Sabu .

209. Sri B. Remachandra Reddl,

210.

201.
202.

203.
204. Mr
205. Mr.

C.B.E
Rao Baha,dur Govindaraja
Ayyangar.

Mr. B, Kannan, M.L.A, (Mad-
ras).

Mr. Sankaran Nambiar .

Dr.- K. Viswanath, L.M. S
DTM.

Rao Bahadur -K. V. Surya-
narayana Aiyer,

211.

212,
213.

214.

M. & I, M.R.C.P.

|
|
L
l
.
)

APPENDIX

Collector of Bljapur o
Joint Secretary, Famine Rehef Commlttee,
Bombay,

MA DRAS

Acting (/omnuqsmner of Civil »Supphes,
Madras,

Deputy Commissioner of Civil Supplies

Deputy Commissioner of Civil Supplies
Commissioner of Civil Supplies (on leave) .

Members of the Board of Revenue, Govern.-
ment of Madras. :

Director of Public Health, Madras
Director of Agriculture, Madras

Members. of the Provinecial Food Council,
Madras.

Honorary Seccretary, People’s
mittee, Madras.

First Advisor to His Excellency the Gover-
nor-of Madras.

Repleqonmtlvo of the Madras

Supply Corporation. Ltd., Madras Tram.-
way (1904) Lid., M/s. Bmuy & Co., The
Budunnhum (;unmbxc Co., Ltd., und the
mx{,u]om Woollen Cotton & Silk Mills
Ltd.

Joint Sceretary of the Rayalaseema Famine
Ralief Fund, Bombay.

Director of Industries and
Madras.

Food Com-

Commerce,

ber of Commerce.

Land Lord, Tanjore . . .

Joint Secretary, Orissa Relief Committee .

Land Lord, Nellore

Chief Engineer (Irrigation), Madras .

CALICUT

Representative of the Scheduled Castes

District Agricultural Officer, Calicut
District Health Officer, Calicut

Public Prosecutor and Advocate, Member,
Provincial Food Council, Madras. -~

Electric -

Representatives of the South Indian Cham-

<1944
<1944
1944

9-10-1944
and

10-10-1944.

9-10-1944

(Madras)

24-10-1944
(Tanjore) & -
26-10-1044
(Bezwada)

9-10-1944
and
10-10-1044
9-10-1944 4
9-10-1044

10-10-1044

10-10-1944
10-10-1944
11-10-1944
11-10-1044
11 10-1944

4

12-10-194:1

12-10-1944
12-10-1944

12-10-1944

13-10-1944

13-10-1944
14-10-1944

14-10-1944

16-10-1944

16-10-1944
16-10-1944

16-10-1944
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215, Mr. P. P. Hassan Koya . Advocate, Calicut . .. 16-10-1944
216. Rao,._Sahib Dr. K. V. Nanu- Civil Su_rgeon and District Medical Ofﬁcer, 16-10-1944
+ kutty Nair, M.R.C.S. (Eng.); Calicut. .
L.R.C.P. (Lond.).
217. Mr. V. R.'Nayanar . . Representative of the. Servants of India 16-10-1944.
Society, Calicut Branch.

COCHIN N
218, Sir George T. Boag, C.8.I., Diwan of Cochin . . . . 3
C.LE., LCS. ;
219. Sri Rama Varma Thampuran  Secretary to the Government of Cochin . % 18-10-1944:
220. Rao Sahib M. M, Paul . . Director of Food Supplies, Cochin. . . e
221, Mr.. V. K. R. Menon . . Deputy Director of Food Supplies, Cochin } A
222, Mr. T. K. Nair . . . Minister for Development, Cochin State . - 18-10-1944:
TRAVANCORE N\
223 Sir - C. P. Ramaswami -Aiyar, Dewan of Travancore . . . . 203-10-1944

K.C8.1.; K.C.LE,, LL.D.
224. Mr. G. Parameswaran Pillai . Chief Secretary to the Government of = 20-10-1944.

Travancore. . and
- 21-10-1944
225. Mr. K. R. Narayane Aiyar . Director 'of Food Supplies and Additional = 20-10-1944
Secretary to the Government of Travan- and
A Y core. 21-10-1944.
226. Dr. C. 0. Karunakaran . Superintéendent, Public Health Laboratory, - 20-10-1944:
Travancore.
227. Mr. L. Sankaranarayana Pillai  State Food Purchasing Officer . . o 21-10-1944

228. Mr. Chattanda Karayalar

229, Mr, K. P. Amirthanatha Iyer |
280. -Mr. Sivathanu Pillai i
281. Mr. T. Kumara Pillai

!
232. Mr. P. 8. Muhamad . yMembers of the Sri-Mulam Assembly, Tra-- 21:10-1944
233. Mr. G. Narayana Iyer .-|* vancore.
234. Mr.- D. Krishampotti . . ’
'235. Mr. V. 8. Krishna Pillai .
236. Srimathi T. Narayani Ammal j
e : TANJORE
227, Mz, T. K. Sankaravadivelu Grain Purchase Officer, Tanjore .. 24:10-1944
Pillai.
238, Rao Sahib K. P. Krishnan = Collector, Ra,mnad District . . . WI
Nair.
239. Diwan Bahadur V. N, Viswa- Collector, Finnevelly District . . .
) natha Rao. |
240. Khan Bahadur Md. Ismail . Collector, Tanjore District . . . b 24-10-1944.
241. Mr. V. K. Krishnaswami Aiyar) Reveniue Divisional -Officers-in-charge of |
Development. ]
242. Mr. Rajaratnam . . |
243. Mr. Venkatachari. . Distriet Agricultural Officer, Tanjore <}
244, Chief Rationing Ofﬁcer, Tan- RS J
jore,
BEZWADA
245. Rao Sahib Charles John . Grain Purchase Officer, Bezwada .
246. Rao Sahib M. R. Bangary . Collector, Masulipatam . . . .
*247. Mr. A. G. Barson, 1.C.S. . Sub Collector . . . .
248. Mr. K. S. Patnaik . .~ District Rationing Ofﬁeer . B
249. Rao Sahib V. Hanumanta Rao Deputy Controller of Food Ra,tmmng . $:26-10-1944
Nayudu.
250. Mr. Narasimhachari . . - District Agncultural Officer .
261, Mr. V. Sadasiva Rao. . . Rationing Officer for Bezwada Mummpahty ]
252. Food Inspector . . . . s J
NAGPUR
7 27-10-1944
253. Sir Geoffrey Burton, K.C.I.E., Adviser to His Excellency the Governor of
1.C.8. v the Central Provinces & Berar (Food and | 28-10-1944'
Finance). v 30-1;)1-)‘11944‘

JI 31-10-1944
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254, Mr. P. G. Braye, C.I.E.; 1.C.8. Commissioner, Berar Division . . . - 27-10-1944

255. Mf%&g&j Nagendra Singh, Deputy Commissioner, Hoshangabad . 28-10-1944
‘266, Mr. S. H. Batliwala . .
:267. Dewan - Bahadur Sitacharan1
Dube.
2568. Khan - Bahadur M. E. R. l
Malalk. |

259. Rao Babadur Dadu Dwaraka- > Representatives: of the Central Provinces 28-10-1944
nath Singh Seoni. r Food Advigory Board. .

260. Mr. G. A. Gavai . . .

- 261, Mr. V. D. Brahma Co ‘ ’
N262. Khan Sahib Haji Ibrahimbhai \

263, Rao Sahib Suganchan Rathi : 28-10-1944
264, Mr. 8. G. Dandige . . S . . . . . . andon. -
'2§5. Mr. Ramjiwan Chowdhury .. ] : 31-10-31944

296. Mr. 8, X, Wankhede " . 3

267. Mr. Y, 8. Athalye, B.A., LL.B. |
(Hony. Secretary) : | Representatives of the Central Provinces 28-10-1944

‘268, Mr. R. V. Kalikar . . % Malguzars Association. :

269, Mr. D. V., Deshmukh .

270, Mr. G. R, Josghi J

271. Rao Bahadur Moharikar . R 28-10-1944

272. Khan Sahib Kerawala, . .}Ofﬁcers of the Government of C. P. & Berar = 28-10-1944

273, Mr. R. C. V. P. Neronha .~ Deputy Director of Food Supplies, Nagpur = 28-10-1944

274, Mr. R. H. Hill, I.A.S. . . Director of Agriculture, C. P. & Berar i e
275. Dr. R. J. Kalamkar, Ph.D. . Officer on Special Duty, Department of > 30-10-1944 :

) Agriculture, C, P. & Berar.
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,, LM.

277. Mr. N. 8. Krishnan A

278, Mr. C. K. E. Naidu . . “Representatives of the Controlled Shop 51-10-1944

279. Mr. Jiwaji Modgare . . J Keepers' Association, Nagpur.

280. Mr. J. R. Dani . . . Raipur . . . . . . 31-10-1944

281. Seth Lalji Ghila Bhai . . Representative of the Rice Mills Association 31-10-1944

282. Rao Bahadur Uttamrao Patil e 31-10-1944

283. Mr, H. S. Kamath, I1.C.8. . Seeretary, Government of C.P. & Berar 31-10-1944
i (Food) ‘

ég; %ﬁ %of}{\e P&Ttll J Representatives of Shetkari Sangh . . 31-10-1944

APPENDIX VIII
. Extracts from papers relating to certain financial aspects of relief.

I

" EXTRACT OF PARAGRAPH 29 oF MEMORANDUM FURNISHED TO THE COMMISSION BY THE REVENUE
DEPARTMENT, BENGAL GOVERNMENT.

The Revenue Department, who were spending large amounts of money on relief, soon came

*to realise that 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 aqus harvest, it might be possi-
ble to meet the situation with an expenditure of the order of Rs. 7 crores of which Government
of 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 fundsjasked 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 t0 the different districts :— .

(a) Agricultural loans—about Rs. 106 lakhs.
(b) Gratuitous relief—about Rs. 60 lakhs.
(¢) 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 Jabour had increased and this to some extent provided
.8 precarious living for a large section of the people who had already beon in distress. During

. ‘this month therefore Government had to spend only about Rs. 26 lakhs for various kinds of re-
dief. .
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I

LETTER DATED THE 3RD JANUARY 1945, YROM SECRETARY TO THE GOVERNMENT 0¥ BENGAL,
REVENUE DEPARTMENT, TO OHAIRMAN, FAMINE INQUiry COMMISSION,

Will 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 lack of funds,

As T explained personally before the Commission ourreal 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 sabstantial financial assistatice from the Centre did make us more cautious in our planning of -
measures of relief than would have been the case if such an assurance had been forthcoming, %
The-effect was wholly psychological.: Tt did prevent.us from launching upon more ambitious g
schemes of relief than those provided in the Famine Manual, for instance giving timely assistancﬁ%
to-people in distress so that they might not have had to sell their lands; houses and other asss.
and 4lso the provision of shelter and clothing on'a much larger scale for those in need of thefa,
The actual relief given was. almost wholly in the form of test works, doles in cash or kind an
Joans  under -the Agriculturist’s Loans. Act as provided in the Famine Manual, which was not
adequate for ‘a widespread ' famine of extraordinary séverity 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-
ance 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-

3 count of inadequacy of funds. ~ On the contrary you will find from paragraph 30 of our memoran -
dum that there were even ¢ases where some Collectors could not fully utilise the funds sanctioned.
for relief-because of the absence. of sufficient supplies.

: : It :
ExTrAcT FrOM RELIEF CoMMISSIONER’S NOTE ON RELIEF OPERATIONS IN BENGAL FrROM 27TH
SerTEMBER 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

LerreR No. 794-Misc., paten THE 10TE Jury 1943, FROM ADDITIONAL ASSISTANT SECRETARY, ¥
GOVERNMENT OF BENGAL, REVENUE DEPARTMENT, TO COLLECTOR OF MIDNAPORE.

Will you plesse 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 gllotment of Rs. 12,80,000 for distribution as gratuitous relief
including Rs. 10.lakhs required for meeting the present demand of the Sub-Divisional Officer,
Contai. Tt appears from your Memo. No, 2424 (3):R., dated the 16th June 1943 that a sum of
Ras. 10 lakhs was drawn under T. R. 27 only on 16th June 1943 for meeting the requirements of
the Sub-Divisional Officer, Contai. It is not quite clear why the Sub-Divisionsl Officer came up
with a proposal for a farther allotment of Rs, 10 lakhs in the latter part of June as it is mos$.
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 provinee 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 cyelone
affected areas of your district on the scale which was contemplated a few months ago. I am
therefore to reéquest 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 1} 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.

\'

Copry oF LETTER NoO. 480-F. R., DATED THE 21sT MARCH 1945, FROM OFFICIATING SECRETARY TO:
THE GOVERNMENT OF BENGAL, REVENUE DEPARTMENT, TO SECRETARY, FAMINE INQUIRY
COMMISSION.

Please refer to your Demi-official letter dated the 24th February,1945 addressed to..... The
Government of Bengal generally agreo with the views expressed in....’s Demi-official No. 7.
F. R, dated the 3rd January 1945. They would, however, like to make the following further
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observations on the points which have been raised, as it appears that some misunderstanding

exists with regard to the statement made in paragraph 29 of this Department’s Memy:andum
-submitted to the Commijssion. :

‘While the Government of Bengal felt very uneasy at the heavy expenditure on relief mea-
sures and would have welcomed timely asgurance 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 conteraplated in the Famine -
Manual, owing to the futility of issuing money when food was scarce and not arriving from out -
gide sources, and also owing to the impossibility of conducting large scale test relief works in the
raing. Moreover fresh ground was broken by establishing free kitchens; food canteens and cheap
grain. shops, and distributing clothing, -~ Mr., ... ouLar, ’s” Demi-official -letter . No. 794-Misc.,
dated the 10th July 1943, to the Collector of Midnapore was . admittedly somewhat; unhappily
georded, but it should be interpreted in its higtorical background. . After the devastating cyclone
of 1942, affecting large areas in Midnapore and 24-Parganas, a.compreliensive plan was drawn ' a

not only for giving immediate reliof to the distressed but also for restoring them to normat
egndition within a short gpace of time. All these measures were called relief measures.and no

tinction was made between the measures necessary for imrmediate 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 provingce—but the figures do not show that it cansed any slowing down of relief
operations proper. - To demonstrate this a statement is enclosed showing the quarterly expendi-
ture incurred on relief measures in Midnapore and 24-Parganas 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 thai in 24.Pargarias. It will be seen from the
figures that between October 1942 and June 1943 expenditure on Agricultural Loaiis and Gra
tuitous Relief in Midnapore was of the order of Re. 1 crore and Rs. 1 crore 14 lakhs respectively ;
the corresponding expenditure in 24-Parganas during this period was Rs. 15 lakhs and 9 lakhs
reapectively. Therefore expenditure in Midnapore was about 9 times more on Agricultural
Loans and 12 times more on (Gratuitous Relief. 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.Parganas for the corresponding period were Rs. 2 lakhs
and 94 lakhs respectively. There was thus no noticeable decline in relief operations in Midnapore
as compared to 24-Parganas,

VI

A STATEMENT SHOWING THE EXPENDITURE ON RELIEF MEASURES 1IN MIDNAPORE AND 24.
PAreanAS BETWEEN OcToBER 1942 AND DECEMBER 10943,

Midnapore
(Area affected by the cyclone—3600 Sq. miles with a population of 2+ 3 millions.)
Agricultural Gratuitous Test works.
loans. Relief.
October to December 1842 ‘ . . 19,00,000 24,28,000 5,05,000
January to March 1943 . . . . 37,25,000 19,30,000 5,256,000
April to June 1943 . S . . 44,00,000 69,80,000 62,48,900
July to September 1943 . . . . 21,63,000 64,15,000 .
October to December 1943 . . . . 1,50,000 38,28,000
24.Parganas. ,
(Area affocted by the cyclone—400 Sq. miles with a population of 2 lakhs.)
‘October to December 1942 - . T 82,000~ 50,000
Janusary to March 1943 . . . . 4,60,000 3,03,500 50,000
April to June 1943 . . . . . 10,05,5600 5,00,000 3,00,000
July to September 1943 . . . . 1,05,000 2,935,000 -
*October-to December 1943 . 1,10,000 6,60,000 .
, A 0f ¥op,,
‘GIPD—4 D of Food—24-14-45—2, 008 , 4'%
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