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“control :he distribution of supplies. It was also the intention that the licences

granted in any month should conform to the figures of the Basic Plan as

regards the quantity to be moved into Bengal. By this means the arrange- .

ments already made for railway movements would be maintained and the
aceuracy of the Basic Plan figures would be given a reasonable test. It was
argued that the system, being under full Central control, could if necessary
be developed into complete free-trade, or, if the mnecessary organization in
the provinces could be rapidly established on an efficient basis, reversion to
the Basic Plan eculd follow. In a. letter dated the 6th Mlay the Governmeni®

~of India communicated to the Provincial Governments of the Fastern Region

>

sheir decision to introduce “‘modified free trade’ on this basis, and fixed the

10th May at Calcutta for consultations on administrative and operational
details, It was also csplained that the gravity of the emergency had made i$

impossible to consult the Provineinl Governments concerned.

28. This scheme never came into effect. During the further discussions
between the representatives of the Government of lndia and the Bengal Gov.
ernment, the Provincial Government maintained their preference for unrestricted
free trade. At the meeting held on the 10th Muy with the representatives of
other Provinces of the Hastern Region the two schemes were discussed.
Opinion was oot unanimous. The Assam representative preferred ‘‘modified
free trade’” while the Orissa representative preferred complete free trade oo

" the assumption (hat it would enable Orissa to obtain supplies from the ad-

joining States. The Bihar representative considered both equally objectionable.
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 the 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 provinces being consulted. The representatives
of the provinces who attended the conference on the 10th May, had no oppor-
tunity of consulting their Governments as regards the relative merits of un-
restricted free trade and modified free trade.

29. The introduection of free trade led immediately to the invasion of ikn
provinces of Bihar, 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, hoarders and small buyers from Bengal into all the markets......

Prices flared up almest iminediately. Merchants, who had previously sold thair
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, as a
resulb of which the arrivals of supplies in local markets were extremely poor.
Prices fluctuated almost from hour to hour due to wild speculation, and owner-

ehip of goods passed through various hands before they aetually 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 established, the
Government of Bihar ordered their Trade Adviser and Distriet Officers o 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 iime
prices in Bihar were above the maximum limits laid down by the Provineial
Gzvernment.  The Gevernment of Orissa improvised purchasing agenciss in
every district. In addition they obtained stocks by the rigorous enforcement
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of the Foodgrains Centrol Order. Merchants from outside Orissa who, withous
pbtaining licences fromn the Orissa Government, had’made purchaseg were:
prosecuted and thcir stocks requisitioned. By these means and by active pur-
chases in the iocal maorkets the Orissa Government were abl_e within a fort--
pight to acquire several thousand tons of rice at reasonable prices.

= In Bibar, the food situstion deteriorated rapidly on the introduction of free-
irade, and in order to prevent widespread distress and panie, the Provincial.
~Government opened departmental shops for the supply of foodgrains -at conces-
isional rates to low-paid Government servants and the essential services, and
i#poor”” shops for relief to the poorer sections of the community. The Gov-

ernment of Orissa have described the effect of free trade as follows:— ‘Tt was- *

undoubtedly the greatest factor in causing high prices, hoarding, and the un-
-availability of foodgrains to consumers in the latter part of 1948. . . . It caused:
the disappearance of rice from the local markets and led to serious mal-distri~
pution and economic maladjustments.””.

30. Free trade led to serious disputes between the Bengal Government,
their agent, and other Bengal traders on the one hand and the Governments
of Bihar and Orissa on the other. Bengal traders were loud in their com-
plaints of the treatment they were receiving both in Bihar and Orisss, and the
agent of the Bengal Government complained that his staff was subjecy to many
forms of obstruction in both -the provinces. It was asserted that in Orissa.
stocks had been requisitioned in order to prevent them leaving the province..
The Bengal Governwent joined in these complaints and asserted that other
Provincial Governments were doing their best to prevent rice leaving their
provinees. In short, the allegations were that free trade was not being allowed.
to operate. These did not go unchallenged. The Bihar Government in. a
letter to the Central Government dated the 4th June 1943, denied emphatically
that they had placed any obstruction whatsoever in the way of free. trads; 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 Government of India to ‘‘4he probability of such
charges being made by merchants and speculators from outside the pravinece
who, in collusion with the sellers whose stocks had already been bought by
the Provineial Government's purchasing organization, are anxious to gef conirol
of such stocks by anv means”. The Orissa Government maintained that rhe
requisitioning undertaken in the provinece was confined to stocks hought by
wnlicensed deslers. Fortunately the dispute between the Government of BengaF
and the Orissa Gcvernment in regard to requisitioning was settled amicanly ir.
Septernber. 1948. . ’

D.—RESTORATION OF THE BASIC PLAN

1. The free trade policy succeeded in procuring some supplies for Bengal.
This apparent initial success and the confinued slowness of deliveries under
the Basic Plan to other deficib aregs, which was causing concern, led the
Gpvernment- of India to a further change of policy. They decided to introduce
.Vith effect from the 15th June free trading conditions throughout Tndia with
the exception of the region comprising the Punjab and Sind, and certain other
ireas in North-West India.  This decision, which was alsc taken withoud
*ovsultation with the provinces and states, aroused immedintelv a sterm
o protest from the deficit as well as from the surplus areas. In view of

¢ strength and unanimity of the opposition the Government of India postponed

e infroduction of free trade in other parts of India and ecalled the

wd All-India Food Conference. That conference met on the Tth July,
‘mphatically rejected free trade, and recommended that the Basic Plan should
® continued with such adjustments of quotas as. might be necessarv. ‘“The
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Government of India accepted its views and réjected free trade ‘‘ag a Apoli'o,y
which was not to be considered except as an objective for the return vy -

- normal conditions’’. At the same time, a Food Grains Policy Committee wag - -

set Up, consisting of non-officials, and officials representing the Central Govern.
ment as well as Provincial and State Governments. The recommendationg
of this Committee, which covered the whole range of the problems of supply
and distribution of foodgrains, were accepted almost in entirety by all tas
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 functioning today. 7

82, Free trade in the Eastern 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 programme laid down in the
revised Basic Plan. On the 15th July these instructions were modified and it was
laid 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 Sth
July 1948, 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.

32. Although, as a result of an agreement with the Bihar Government in
vegard to the movement of foodgrains contracted for export during the free trade
period, the embargo round Bikar was re-imposed with effect from the 31st July
1943, formal orders restoring to the Governments of Assam, Bengal, Bihar, and
Orissa, powers under sub-rule 2 of rule 81 of the Defence of India Rules
-were not issued till August. The restoration took effect from the 16th of 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. Tn
‘testoring the powers under the Defence of India Rules to the Provincial Gov-
-ernments the Government of Irdia 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 contraets should not be hampered.

34. The net effect of free trade on supplies and prices of rice can now b2
-deseribed. ) -

(i) It has been estimated that during the free trade period 91,000 tons of
foodgraing moved into Bengal from other parts of the Eastern 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 Caleutta had risen from Rs. 21/1/- per maund on 8rd May 1948 %o Rs. 30/10/-
-per maund on the 17th of that month—the day before the introduetion
-of free trade. A considerable drop in prices on the first day of free trade was
<eported but if proved to be momentary. The following table shows that, apart
from a slight drop in the week immediately after the introduction of free trade,

\ A, s
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“the %rioe continued to remain above Rs. 30 a maund throughout the free trade
:fperlo :

Date ’ . Price
Rs. A, P,
24th May 1948 . . . 20 2 0
= . 31st ,, . . . . .. 30 6 0
7th June 1943 B . . . . 31 8 0
14th ,, »”» . . . . . 3110 0
21st ,, o . . . . . 31 0 0
28th ,, ”» . . . . . 31 0 ¢
7th July 1943 |, . . . . . 30 8 ¢
14th ,, - ,, . . . . . 30 8 0
21st ,, ”» . . . . . 3011 0 .
28th,, . ,, . . . . . 31 3 0
~  2nd August 1943 . . . . . 31 6 0

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

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

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

85. The Third All-India 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 27ih
July 1943. The original Plan provided for the delivery of the following
quentities of rice to Bengal between July 1943 and November 1943 :—

Tons

July . . . . . 43,300
Auguast . . . . . 43,200
September . . . . 39,300
October . . . B . 44,200
November . . . . 46,900
Total . 216,900

" In place of this total of 216,900 tons, the revised Basic Plan gave BengaF
15,000 tons of rice. In addition, Bengal was given 340,000 tons of wheat and
~ wheat products, 46,000 tons of gram, and 40,000 tons of millets. The reactiom:
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. 7

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

(a) The total quantity of rice despatched during 1943, on private as well
88 on Government account from other parts of India was 204,000 tons.
Despatches from Orissa amounted to nearly 110,000 tons, from Bihar 52,000
tons, from the Punjab 39,000 tons, from the Eastern States 32,000 tons, fromr
Sind 24,000 tons, from the Central Provinces 17,000 tons, from Assam’ 12,000
tons, 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 1943
from outside Bengal according to railway receipts held by them amounted {y
177,000 tons. This includes purchases made during the free trade period ¥
their agent but does not, of course, include arrivals in Bengal on privag
account. e

(e) According to ‘‘trade’” statistics the total arrivals of rice in Bengal during

i

- 1943, exclusive of rice in transit through Bengal, amounted to 264,000 tonsi

‘The net armivals 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 » . . . . . . 78 L e
3rd -, . . . . . . 89
© 4th 100
’ Total 264

37. (i) The total quentity of wheat and wheat products despatched ta
'‘Bengal during the year 1948 amounted to 373,000 toms, of which 292,000 tons
were sent from the Punjab, 85,000 tons from the United Provinces, and 10,000
tons from Sind. The imports from overseas amounted to 93,000 tons.

(1) The total arrivals in. Bengal during the vear amounted to 339,000 tons,

thus—
(In thousands of tons)
Ist quarter . . . . . . 26
2nd . . . . . . 3R
3rd PR . . . .99
4th 176
Total 339

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

1 Pigures compiled by the Department of Commerecial Intelligence and Statistics.
_ The amount of net arrivals iz smaller than that mentioned in Stb-para. {(a). The difference i8
presumably due to goods in transit.
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CHAPTER VIII-SUPPLY AND DISTRIBUTION IN BENGAL

A.—TsE ‘‘FOoOD DRIVE'™

L_l. We have seen-that on the 11th March, the Government of Bengal, having
fleulded.‘on de-control, made a public announcement declaring ‘‘that théere
is and will be no-statutory maxivium price for wholesale transactions in paddy
.and‘nce.‘ Both cultiyators and traders are free fo bring their grain to the
market without fear of having it taken from them af 'a price to which tkey
do not ugree. No wader who has declared his stock under the Foodgrains
Control Order will be compelled to part with it below the prevailing mnariet
price”’. It is clear that if the cultivator or the trader were free to bring his
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 to
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 narket 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 to be successial
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 area in the province to another will remain in forece.” Again,
early in April, District Officers were instructed to impress upon stockiiciders,
cultivators, and the public generally that peace:time stocks cannot be main-
tained under the stress of war, and that “‘the maintenancs 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 thie 1Ith 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 reasonable 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
poorer sactions ‘of the population conld afford to pay and they were
beginning to starve.

9. This was the situation when, at the end of April and early in May, the
representatives of the Covernment of India and the Government of Bengal
conferred in Calcutta and the decision was taken to introduce free trade in
the TFastern Region. Another decision taken during these cousultations was
to launch a propaganda drive for the purpose of convincing the people that

“the supply position did not justify the higk prices prevailing. . It 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 mnof
achieved, and the propaganda failed. :

3. Tn the first 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 orzanise distribu-
tion of local surpluses as loans or by sales to those who were in need of food-
grains.”’

55



i

LAaMiiy LIy DENGAL

(b) The Bengal Government have told us that the despatches during 1943
from outside Bengal according to railway receipts held by them amounted ¢,
177,000 tons. This includes purchases made during the free trade period by
their agent but does not, of course, include arrivals in Bengal on privaie

account. .
(e) According to ‘‘trade’

s

rately in the table below.

Ist quarter

2nd
3rd -,
© 4th  ,,

statistics the total arrivals of rice in Bengal during
- 1948, exclusive of rice in transit through Bengal, amounted to 264,000 tons!
“The net arrivals during each of the four quart

ers of the year are shown sepa.

(In thousands of tons)
17
. . 78 e
T8
100

Total . 264

87.- (i) The total quantity of wheat and wheat products despatched to
‘Bengal during the year 1943 amounted to 873,000 tons, of which 222,000 tons
were sent from the Punjab, 85,000 tons from the United Provinces, and 10,000
tons from Sind. The imports from overseas amounted to 93,000 tons.

thus—

Ist quarter
2nd
3rd
4th .

(i) The total arrivals in. Bengal during the vear amounted to 339,000 tons,

{In thousands of tons)
26
38
.99
176

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. :

1Figures comwpiled by the Department of Commercial Intelligence and Statistica,
The amount of net arrivals is smaller than that mentioned in Sub.para. (a). The difference is

" presumably due to goods in transit.
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In March 1943 something of a similar nature had been considered as am.
alternative to de-control. It was not undertaken at the time, partly because
it was believed that rural opinion would have regarded- it essentially as on:
operation to drive food out of the rural areas into Caleutts and the towns, af
& 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 Fastern
Region. The feeling of isolation had lessened, Calcutta was in a position 1o
draw on external markets, and a large aus crop was on the ground. The
problem in the villages was the effective distribution of loeal resources, and for
this purpose it was expected that the co-operation of influential villagers couléds
be relied upon.

In carrying out the drive the entire provinee, with the exception of
Calcutta 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 c¢r block comprising 8,500 or 4,000 houses in the case of urban areas.
Fach unit was further sub-divided into sub-units consisting of a village or 8
group of villages. In urban areas a sub-unit consisted approximately of 100
houses. Each unit was put in charge of a squad consisting of one officer, 4
official subordinates, and 4 non-officials. They were given instructions to
organize sub-unit committees, each committee o 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 committee 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,
as well as the requirements of that family, according to a prescribed scale,
for the period from the 16th June to the 8lst December 1943. The intention
was 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 belance avail-
able on the 16th June. The committees were then to use their influence to
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. Tt was also laid down that the stocks of traders who had not takem
out licences under the Foodgrains 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 300 maunds found with any individual owner, whether
a trader or agriculturist, was to be requisitioned. Further, District Officers were
giver. 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 of locak
yesources, in demonstrating that the sum total of all stocks that could be
traced was insufficient to keep the province going without large scale help from.
cther parts of India and in putting the administration into touch with village
sommittees. It was hoped that this contact would enable the administration o
secure the help of village leaders in matters relating to food.
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b, The statistical results. of the food drive show that the enquiries -
covered stocks held by nearly 10 million families consisfing 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 ascerfained. The Bengal.
Government assumed that it was about 25 per cent. If this assumption is-
correct, the stocks on the 16th June 1943, together with the estimated yield of
the 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 vesults of the food drive as consistent
generally with the opinion we -have formed about the supply position during
1943. : :

7. A feature of the drive which evoked considerable eriticism at the time -
was the exclusion of Calcutta and Howrah. The substance of the criticism :
was that, as ample warning had of necessity to be given of the drive, large-
stocks were transferred to Caleutta from the districts and that the Government:
had 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 was due to the fact that the administrative resources -
of the province were inadequate to cope with simultanecus operations in the-
districts as well as in Caleutta and Howrash. The suggestion that large stocks--
were removed from the districts to Calcutta is not supported by the record
of quantities of rice which arrived in Calcutta by rail or river steamer from-:
Bengal districts during the months March to July, 1943. The figures are ag:
follows : — )

MonTa ToNs

‘March . . . . . . 13,383

April © . . . . . . 13,824

» May ... ... 14,287
' Jane . . . . . . 13483

Fuly . A . . . 7,914

These figures do not, of course, include imports into Caleutta by country:
boat but in view of the difficulties which were experienced in boat transport,
it is hardly likely that large quantities were despatched in that way.

3. In the first week of July it was decided that a food drive in Calcuita-
and Howrah should be undertaken. The scope of the operafions in these twos
+ cities was somewhat different from that of the rural food drive and was more--

in the nature of a food census. The object was to ascertain the actual statis-
tical position and, incidentally, to lveate any hoards or stocks held in contra-
vention of the Foodgrains Contrel Order. It was no part of this plan to
stimulate distribution. For -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 merehants and
traders with stocks between 200 and 2,000 maunds; (iii) all others, including
house-bolders, small retailers, and shops, with stocks generally exzpected to
be under 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 respeet of the second category were made by the loeal police,.
and in the case of the first by the intelligence staff of the Civil Supplies=
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Department. The result of the census showed that the total stocks held in
- Calcutta and Howrah were:— : .

Toxs
Rice . . . . . . 30,226
Paddy . . . R . 2,980
Wheat . . . : . 8,678 e
Dhal . : . 18,650 T

With regard to this result the Bengal Government stated that ‘‘as anticipated,
“there was no large-scale hoarding by consumers and that the stocks he'd by
—traders are in close accord with the figures they had declared”.

B. RESTORATION OF CONTROLS AND Till PROCUREMEXT OF THE AUS CROP. )

9. On the 1ith 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 Fastern
Region. - This 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
forward to the system of controlled supply and distribution which is funection-

~ing today. '

10. In Bengal the food drive in June, providing as 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

naximum prices for rice and paddy on a descending scale. The rates fixed
were Bs. 30 a maund for rice and Rs. 15 a maund for paddy between the
28th August and 9th September; Rs. 24 2 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 riee and paddy offered to them by agriculturists or traders
¥ at local market rates or at the statutory maximum prices, whichever were
. lower. In addition Government decided to embark on active purchasing
| operations with a view to procuring as much as possible of the stocks coming
-on the market. For this purpose nine purchasing agents were selected from
among the rice traders in Calcutta and each agent was allotted one or more
of the 20 districts selected for the purchase operations. Exports were per-
mitted from six of these districts, purchases in the remaining 14 districts
‘being reserved principally for the velief of deficit pockets within those districts.
The aim was to purchase about 218.000 tons in the six surplus districts, and
-to export 174.000 fons out of this amount 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 prineipally to three causes. The most serious was the widespread
-relnetance 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 delav 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 Tmperial Bank. This meant that the agents who should

1The generous margin between the price of paddy and rice was intended to put a pre-
~mium on rice. Aus paddy is difficult to handle, its outturn is low and it was considered that
~there was advantage in encouraging the production and sale of hand-pounded rice. -
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-have been operating in the districts on the 25th August when the statuiory price
first came into force, did not reach the disiriets till the Sth of September, that
s, only two days before the drop in the statutory price of rice from Rs. 80 to
Rs. 24 a maund, and of paddy from Rs. 15 to Rs. 12/8/- a maund. Large quanti-
ties of rice and paddy changed hands during the interval preceding this fall in
.price and Government’s agents could only collect a traction of the erop which
-had alfeady been-sold. ~-Finally; there were delays in the districts in keeping
-the agents supplied with funds. :
C. DISTRIBUTION OF SUPPLIES ;

12. In Section C of Chapter V we described the growth of the arrangements
in Greater Caleutta for the distribution of supplies through private employers’
-shops to a large section of the population at subsidized rates, and how similar
arrangements had been made by the Central and Provincial Governments, Rail-
ways, ete. We also referred to the emergence of ‘“‘controlled shops’ through
which supplies purchased by Government were distributed ab controlied prices
in limited quantities to the general population. At first there were 50 of these
~shops; they were later increzsed to 100. Fatly 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.l1 Both classes of
-shops were under an obligation to sell at retail prices fixed by Government.
Anybody could purchase from a controlled shop if he was prepared to stand
in a queue and wait, perhaps for hours. Great difficulty was experienced in
-supervising these shops and controlling the queues, which grew longer and
longer, and towards the ond of June 1943 it 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.

18. 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 to the employer was fixed at Rs. 20 a maund. After
-the introduction of free trade, the price charged was the price at which’the
- Government agent was buying in the Calcutia market.. This was again changed
in August, when statutory maximum prices were fixed, in relation to the statu-
-fory. maximum 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 not to dispose of flour and atta except to personms
-approved by Government. The prices at which the mills sold their produets
‘were fixed on the basis of the price charged by Government for the wheaf, and
retail prices were determined with reference to the ex-mill prices.

14. During 1943 the population of Calcutta drew ifs supplies from three
eategories 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 Caleutta
which came to be known as the ‘‘essential services and industrial priorities”,
or for short, “‘the priority classes’””. The ordinarv 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 Dne Seer==2-08 1b.
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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 Goyernment. Government.
obtained their supplies partly by purchases within thé 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
by 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 Caleutta were distributed in three ways: by despatches to defieit.
districts, by deliveries to controlled shops, and by issue to employers’ organiza-
tiona.

15. There is no reliable information about the quantities of rice uud
paddy held in stock in Calcutta at the beginning of the year 1943.
The Foodgrains Control Order had been brought into force on the 15th Decem--
ber 1942, but it was not efficiently enforced. We know, however, from the
statistics 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-
snnual 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 snd"
250,000 tons. On this assumption the net imports into the Caleutta Trade Block
during 1942 were much below actual requirements. The stocks held on the
1st January 1943 must therefore have been considersbly 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 Calcubta of rice and paddy in terms of rice
during 1948:— . ‘

{Thousands of tons)
Net retention.
. Net imports | Imports to Expot to ° illx.e thl; rone
Period from outside { from Bengal Bengal Calcutta
. Bengal districts distriots -Trade
’ Block
1st quarter . . . . . 7 32 7 . 32
2nd . . . . . 51 47 9 89+
id . . . . . 52 22 13 81:
4th .. A 86 21 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 wera being con-
sumed and not replaced. Hence the pressure on the supply position whichs
led to the decision to de-control prices of rice early in March. In the second
quarter supplies improved considerably. This was due to the sssistance given
by Orissa, the increase in the flow of supplies from Bengal itself owing tor
de-control, and the introduction of free trade in the Eastern Region. During
the third quarter, supplies decreased in comparison with the previous quarter:

.
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this was due to smaller supplies from the districts of Bengal. The inecrease
in the last quarter is accounted for by the larger supplies reaching Bengal
under the Basic Plan.

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

(Ti)ousaﬁds of tons) o
2

boota 2nd 3rd 4th

quarter . quarter quarter quarter

Arrivals on Government account . 23 50 36 87

Despatches to the distriets? . . 2 15 19 28
Deliveries to employers’ orga:iza-~

tions and for essential servicez . 17 36 18 20
Deliveries to controlled shops and

approved markets . 7 18 14 11

Total despatches and deliveries . 26 69 51 59

During the first three quarters, the total amouns distributed by Government
exceeded the total arrivals on Government account. The difference was made
up of private stocks which were either requisitioned or purchased. It 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
consignments of rice direct from other provinces, and District 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 received 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 Officers were used to
meet the requirements of the essential services, and for distribution to the
general public. Distribution to the general public was done partly by wholesale
and retail 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 public.

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 year, the quantity of rice received was more than twice
that received during the preceding quarter, and during the same period 176,000
tons of wheat arrived, a quantity approximately equivalent to total arrivals
during the preceding 9 months. In addition, considerable quantities of millets
were despatched to Calcutta. The arrivals of these supplies found. the Bengal
Government completely unprepared as regards the supervisory staff, transport
vehicles, and storage accommodation necessary for the reception 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 tarpauling in the Royal Botanical
Gardens owing to lack of more satisfactory arrangements. In some districts
there was a similar failure in -)rcramzatlon A number of witnesses referred
to stocks of aus paddy which lay for a long time undistributed in Jessore. .The

1These fgures are not compmab!a with the figures under column 4 of the statement in
pera. 17 above, for reasons mentioned in paragraph 13 of Appendix V.
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Bengul Goverument have provided us with accounts of ae storage of grain in
the Hoyai Botanical Gardens and Jessore, of which resumss wili be found in:
annexures Ll and III respectively to Appendix V. Extructs irow a report of
the Bengal Government regarding storage and distribution generally, are given.
in Annexure 1 to Appendix V. In a laler section of the LEPOrS, We nave our-
-selves commented critically on storage and trausport arrangements during the
famine. )
-*
D, Tur ARMY COMES TO THE AID OF THE CLVIL AUTHORITIES

20. The geuneral course of the famive wnd  the mortality rate have been
described in other sections of cur report. 1Uuring the mouths August to October,
the number of deaths was 100 per cent. or more in excess of the average.
Numerous deaths from: starvation occurred and epidemic diseases were widely
prev:ﬂent. Famine victims left their villages in thousands and _wandered intg
towns and cities, particularly into Calcutta. IRelief measures failed to supply
and distribute food and prevent starvation, and the medical and public health
situation was out of hand.

His Excellency the Viceroy, Lord Waveli, visited Bengai at the end of
October 1943, when the famine was at its neight, and as a resuit of his visit,
military assistance was given to the civil authorities in Bengal. The help pro.
vided by the Army was in three formis: first, officers were loaned to assish
the headquarters staff of the Department of Civil Supplies in organizing and
conirolling the movement of foodstuffs from Calcutta to distribution points
within the provines; secondly, troops were allotied to assist the civil authorities
w moving and distributing supplies ‘in the districts; 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 IL

21. Advance parties of the troops reached the famine areas by 11th Novem-
ber and the main bodies—their strength amounted to several thousands—arriv-
ed between the 19th and 27th of that month. The arrival of the troops effected
an immediate improvement. By the third week of November, 8,000 tons had
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 food-
stuffs at transhipment and distribution points, the provision of personnel
to assish the civil authorities at distribution points, the escort of convors,
and the guarding of dumps of foodstuffs. One of the first tasks under.
taken by the Army on arrival was to assist the civil aubhorities in Caleutta in
the distribution of food. The troops willingly turned themselves into temporary
eoolies for the loading and unloading of thousands of maunds of rice. Military
guards and escorts were placed on trains and river steamers in order to help the
Director of Movements in ascertaining where delavs and “bottlenecks” were
occurring. Tn districts best served by water-ways, travelling shops were placed
on boats, and supplies thus taken to villages situnted far from the usual routes.
Unarmed patrols were also organized to visit distant villazes and *o report unon
their economic condition, so that adequate measures could he taken to meet
their requirements. The extent of the work carried out by the militare units
can be gauged by the fact that the total quantity of foodgra'ins handled between
the arrival of the troops in November 1043 and their withdrawal in March—
April 1944 amounted to over 70,000 fons and the mileage covered bv motor
transport to 836,000 miies: )
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"~ »open market. From January to May 1943 the total stocks of

" Chamber and the employers’ organizations connected with the
~ed two weeks’ supply only once and that was in the month of

rice held by ther‘;"
Chamber exceed-
March. “During

~the remainder of the year, the stocks were at a higher level but they never-

‘eXceeded more than six weeks’ supply.

28. We have described in some detail the Bengal Chamber of Commerce-—
~Scheme 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

*implement the adopted scales. The scale adopted by the
Civil Supplies was 3} seers of grain a week for each adult

" -actual supplies from Government stocks were insufficient to allow them to -~

Directorate of
employee, and

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

- to the priority employers for their employees, and on the ot
= shops and approved markets for the rest of the population,

her to controlled’

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

~tions had been made in 1943 for the introduction of rationing

in Calcutta, the"

crisis would not have begun as early as it did, nor would i then have developed

+a8 quickly as it did. The failure to . introduce rationing at
1943 added greatly to the difficulties encountered by the
weoping with the emergency throughout that year. We now

any time during
Government in
proceed to give

~8n aceount of the endeavours to introduce rationing during 1943. i

28. In October 1942 the Central Government addresse
Provincial Governments and asked them to examine the pract:
“ing a system of individual rationing in respect of rice. By

d a letter to
icability of work-
the beginning of

the year 1948, 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, .
sthereupon again addressed the Provineial Governments advising them to. pre-

- pare for the rationing of all the main foodgrains in important

urban areas. At

that time, although most of the provinces were examining the matter, libtle

act}lal progress had been made except in Bombay, where, in
carlous position of the food supply for Bombay city and other

view of the pre-...
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 1948.

)

29. At the beginning of February 1948, the Government of Bengal placed :
an officer on speeial duty to prepare a scheme for the crganization of food and

~fuel distribution in Caleutta and its adjoining industrial ares. The draft scheme,

the report on which was completed by the middle of March,

‘full rationing in Caleutta and the surrounding industrial area, of foodgrains,

provided for the :

e

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 Bengsal Food and Fuel Distribution
Inquiries Order, the Bengal Food and Fuel Retail Trade Returns Order and the -

Bengal Residential and Catering Establishments Food and Fu

~were passed. The Controller and the Food Executive Officers were appointed
and the enumeration of messing units was completed by the end of May.

30. At this stage further administrative preparations were
- change of plan. The scheme under preparation provided for

el Inquiry Order,

interrupted by a
over-all rationing

-irrespective of income. Towards the end of June, however, it was decided in

-regard to rice to adopt what may be described as a low ine

ome preferential ’

«scheme. Under this scheme, instead of over-all rationing, the rice ration was
“limited to the supply of ane seer of rice per head per week at subsidized rates
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- .22. The Army also carried out demonstrations with the object of popularising
giternative foods fo rice. Small parties of troops were despatched to the dis-
ricts to show the people the correet way to prepare miliets for consumption, and
in certain areas some success was achieved in the popularization of bajra as a.-
“food. The Royal Engineers improved communications for motfor transport by -
the construction of pile bridges, the reconstruction of ferries, the improveme.nb
“of river crossings, and the strengthening of existing bridges und culverts. Again,
salvage operations were undertaken for the recovery and repair of boats col-
Jected at reception centres under the Denial Scheme of 1942. Over 2,000
boats were re-conditioned and made available for the distribution of foodgrains.
With the onset of the cold wetther 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 Avmy renderved great assistance. By the middle of Decem-
ber 800 tons of warm clothing had been despatched to the worst affected aress.

Out of this total, 100 tons were flown to East Bengal by the United States -
Army Air Force.

E. CarcurTa RaTioNINg

23. From the deseription we have given of the arrangements in force for -
the distribution of supplies in (alcutta, it will be obvious that the city was
not rationed. The ordinary retail shops were entirely uncontrolled. =~ The
supplies available for distribution through the controlled shops were limited .
. and attempts to supervise the working of these shops were not successful. The
provision of supplies by Government to employers’ organizations and by the

_latter to individual concerns was regulated in the manner which we now proceed. -
to deseribe.

24. In the earlier stages of the Bengal Chamber of Commerce Foodstuffs
Scheme, the requirements of each participating employer were assessed by -
the employer himself and supplies were made by the Chamber accordingly.
This continued ¢ill early in 1943, when, because of the increasing difficulty
in obtaining supplies, a greater degree of uniformity was brought about. The
. arrangement finally adopted was to supply-emplovers’ grain shops with 5 seers -
"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 employee should be given, at controlled
Mrices, the estimated requirements of each adult worker, one adult dependant
and two children; and it wag thought undesirable, in the interests of industrial
Peace, to reduce this below 7 seers except under conditions of extreme neces-
sity. - A further factor which justified the additional quantity was that the -
¢toncerns which were supplied at the rate of 5 seers per week per employee,
included in their labour force a percentage of women entitled to draw their -
fations {from the employers’ shops. When this rice ration was decided upon
Bo atte 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.

ere 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 employers’ *
shops, ‘and by the latter to their employees with consequent discontent and
hardship.

., 25. During 1948 the total of all foodstuffs, excluding purchases by the indi-
vidual firms, handled by the Chamber amounted to about 120,000 tons at a
Gost of approximately Rs. 7 crores. Out of this, rice amounted to about 55,000
,50_1'5 and wheat and wheat products to approximately 47,000 tons. Of the -
fotal of 55,000 tons of rice. roughly one half was purchased from the Food-
8raing Purchasing Officer of the Bengal Government, and the other half in the -
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to persons with an income of Rs. 20 or less & month. 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. At the same
time it was decided that the distribution of all articles the supply of which was
controlled by Government should be through Government distribution centres and
not through private shops. Progress in the opening of these centres was, how-
ever, slow and by 8rd September only 25 had been started. Another change in
policy was made in the middle of August. On the recommendation “of “the
Rahomng 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 Calcutta on the basis of ration
cards for individuals as opposed to messing unite. It was not, however, until
the 31st January 1944, that rationing came into force in the city of Calcutta and
certain neighbouring municipalities, and pot 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 1943, the Government of India directed the -
Bengal Government, under Section 126-A of the Government of India Act,
that the number of retail shops under the direct control apd management of
the Provincial Government should be not more than 450, and that 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 31st January 1944 at least 1.000 retail centres
for the distribution of rationed foodstuffs in addition to shops operated bv
industrial concerns for their employees.
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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
viclence. Medical relief will be described in Part II. There is, however,
"no clear-cut line of distinction between medical and non-medical relief.
In a famine such as that which afflicted Bengal, any steps taken to provide
food or the means to purchase food, or to restore social and economic life to
.normal, affect the health situation, and, on the other hand, health measures
are equally necessary to mitigate the effects of famine and hasten social and
_economic recovery. The present chapter and the chapters dealing with health - -
mesasureg should, therefore, be regarded as complementary. :

A.—TEHE CYCLONE

2. The Midnapore cyclone, which took place some 8 months previous to
the famine, produced severe distress in the affected areas, which had not
- 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 ;
eifects were an integral part of the general calamity and it is unnecessary for -
present purposes to draw a distinction between cyclone relief’and famine relief.

8. 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. Immediate measures to succour the survivors were called
for. Relief parties bringing food, water, and medical supplies were despatched
from Calcutta and a special medical staff was appointed under the Direstor of
Public Health. On November 11th the Revenue Secretary was appointed as
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 (Bs. 2,00,00,000) were spent on relief in the affected areas. About one-
"quarter of this sum was distributed as gratuitous relief while the remainder was
used in the granting of agricultural loans, and in test relief.! Expenditurc on
relief 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 total amount of which amounted to 3
Rs. 1,29,000. Officers in the Departments of Irrigation, Agriculture, and Edu- :
cation visited the devastated areas to report on the damage caused and the
mesasures needed for reconstruction.

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

1Test reli:f means relief in the form of payment for work. Thne distinction maintiined
in some' other provinces between Test Works and Famine Relief Works is not obssrved in
practice in Bengal,

66
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id its ditficulties, but there is little evidence that this was made use of at a
fater stage. Heports of voluntary workers on the cyclone-damaged areas contain
any complaints of confusion, luck of co-ordination, and unnecessary delays in.

gﬂjef work, of a very similar nature to those made during the major famine.

i (. Une point must be emphasized in connection with the Midnapore cyclone
%d the widespread destruction which resuited. An additional burden of WOrry
5nd responsibility was thrown on the administration by a natural calamity at a
“fme 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
“pave described the shortage of rice supplies and the rise in prices which pre-
qented & considerable section of the population from obtaining its staple food.
‘Before discussing relief measures it is necessary to give the reader some idea of
“the effect of famine on the life of the community and the extent of the task to
.be faced in the provision of relief and the subsequent rehabilitation of the
‘sfected population.

# 8. In chapter II a brief account has been given of the economy of rural
Bengal in which it is shown that about half the 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
meinly 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
tonsiderable proportion of the rural 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 1948, non-producers were the first to suffer. Village charity,
sustomarily in the form of gifts of rice, dried up not only because rice was in short
supply but also because it had become such an expensive commodity. Those
dependent on charity were thus soon reduced to starvabion. Village labourers
fand artisans, at a somewhat higher economic level, sold their domestic utensils,
somaments, parts of their dwellings such ag doors, windows and corrugated iron
“‘;!heets, trade implements, clothes and domestic animals if they had any—sold
;indeed anything on which money could -be raised-—to more fortunate neighbours
;8 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
d_eveloped, numerous small holders were reduced to the same straits. With the
Tse of prices early in the year, many were tempted to sell their stocks at prices
Wi}ieh seemed at the time prodigious, but were in fact low in comparison with
Prices prevailing in subsequent months. They hoped to re-purchase rice later
ijI‘ their own needs at lower prices, but actually prices soon soared far Beyond their
“Pach. Faced with starvation, many sold their land and other possessions to
9biain money to buv rice, but with continually rising prices the proceeds of the
#ale could ward off hunger for only a brief period.

i 9 Larger landholders .benefited from the situation, since they ceould sell
iMost of their rice at an enormous profit and keep sufficient for themselves and
s'bf‘lr families. But the cultivator of a holding below a certain size was not in
thls lzappy position. Tt has been said that small holders who possessed less
P hﬂn 5 bighas of land (1'7 acres) were vulnerable and usually forced to sell
{ 2se and land and look for food elsewhere. This we consider to be on over
‘Statement, but there can be no doubt that many small holders were compelled %o
el their land, -

i

T,
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1u. The famine thus principally affected one section of the communify. i
_poorer classes in rural areas. It is impossible to estimate the percentage 0?“&
rural population that suffered ; possibly it was about one-tenth. The axbnolm

. distress differed, of course, from district to district. Well-fo-do people in COUnte:
o arcas were not short of food and rice dealers and merchants prospered, ﬁ'];
" industrial population of Greater Calecutta was assured of its food supply thrg; E’;i
out the famine, and while some of the urban lower middle classes foungd- :
difficult to obtain an adequate diet, there wus no starvation amongst them d
should be clearly understood that the greater part of the population of Béngﬂf
did not suffer from lack of food in 1943. ) s |

11. Those who found themselves unable to buy food reacted to the si’cuét;on"
in various ways. Some remained in their villages and starved there. Mgyy*
men left home in search of work, particularly on military projects, leaving thejr
families behind. As things worsened, many thousands of people left thejr
homes and wandered across the countryside in the direction of towns or cifjes®
where they hoped to obtain food. The existence in various urban centres®pf
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 Calcutta. The Calcutta destitutes came mainly from the 24-Parganas,
while nearly all the rest belonged to Midnapore and other distficts not far
removed from the capital. Many travelled by train without tickets and gtations
on railway lines south of Calcutta were thronged by sbarving crowds waiting
for transport. Some destitufes living in villages near Caleutta 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 s
sample survey carried out in Caleutta during the latter half of 1943, some
breaking up of the family had occurred in about half the destitute population
which reached the city. <

15. The famine stricken population made little attempt to loot food shops
and stores, and there was no organized rioting. The lack of violence can e
explained in various ways. In general, famine vietims belonged to the poorer
classes and were accustomed to accept misfortune passively.  The migrating
crowds came from different villages and there was no corporate spirit amongst
them to initiate any concerted move to obtain food by violent means. Lastly,
and most important, the famine victims were soon reduced to a state of debility
which prevented vigorous action. There was a very serious rise in the number:
of dacoities reported in Bengal in 1943. Thefts of rice, particularly from boats:
were very common and in certain areas its transport was attended by conSidﬁt'
able rigk. Tt appears, however, that the dacoits were not in general famme
vi-tims, but usually ordinary thieves taking advantage of the prevailing situs-.
tior. Rice had become a very valuable commodity, selling at a high price, 800
hence well worth stealing. - Violence and looting on the part of famine -vieh
was thus not one of the problemg with which the authorifies had to deal.

14. The situation was further complicated by the fact fhat famine victims
rapidly became physically weak and a prey to epidemic and other disease.
tha difficulty of obtaining and transporting the necessary food supplies, an
fne tack of sufficient and satisfactory staff for emplovment on relief work.
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. "C.~—RELIEF MEASURES
F1, General: ’

815, During the early part of 1943 the bulk of relief expenditure was devoted

Ereliefl in the cyclone-affected areas, which was further extended later in the -
gir. DReports of growing distress were received from Commissioners and Collec-

s in many parts of the province during the first 6 months of 1943. Relief
ations, however, were undertaken only on a limited scale. How distress

Fow during the period, and how widespread it was, can be seen from the
fommary of reports from Commissioners and Collectors given in Appendix VI.
¢ the beginning .ot June a confidential circular was issued to Collectors indicat-
that tamine might have to be declared and requesting them to report to
vernment on the position in their districts. This was followed towards the
gnd of the month by a letter in which Collectors were asked to forward detailed
Qemands for funds for relief. The object of these enquiries was to obtain
ormation on which the relief policy of Government could be based. Replies,
eived about the middle of July, showed the situation to be grave.

In the same month District Officers in Chittagong and Noakhali, where the
mine had already started, were authorised to employ whatever relief staff was
Snecessary and an allotment for gratuitous relief was sanctioned. Food kitchens
Zwere opened in these districts at about this time. In June 1943, the Govern-
gﬁent of India were approached for financial help to meet the obligations of
frelies.” In TFebruary 1944, the Government of India gave the Government of
Benga! 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
Fagricultural loans. Expenditure under this head during the second quarter, in
districts other than the cyclone-affected districts, was quadrupled and a consi-
derable sum was spent on test relief. - Gratuitous relief was on a small
scale at this stage. During July the amount of money allotted for relief in
Zgeneral was reduced, since it was reported that the agricultural operations were
broceeding on a large scale in all parts of the province and that the demand for
dabeur had increased. From August onwards, however, large allotments were
smade for all forms of relief, with the emphasis on gratuitous relief.  The total
tsumn’ sanctioned for the latter during the second lalf of the year was in the
.neighbourhood 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, 14th and
16th, and were given instructions by the Government. On August 18th Gov-
ermment issued a memorandum on the relief of distress in which the necessity for
'é'"speedy and resolute action’’ was emphasized. District Officers were ‘instructed
.10 set up food kitchens at once and funds were made available for this purpose.
glt was pointed out that “‘relief work was of such psramount importance that
L1t must take precedence over the ordinary duties of the administration”. A
tireular issued by the Revenue Department on August 20th described in detail
the relief measures to be taken and the administrative procedure to be adopted.
Relief could be given in any of the following ways:—

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

(i) maintenance—in kind or cash.

(i) purchase of cattle~in cash.
(i1} agricultural operations in kind or cash.

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

1This hag been since increased to half the direct cost of the famine, subject to a maximum
- of Rs. 10,00.00,000.
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Union relief committees were to be established, the unit of relief being th,
Union. Collectors were instructed to forward requisition lists for food and othey "
essentials, but they were urged to use local resources as far as possible, Ay
regards staff, the circular pointed out that the Government could not arrang,
for the deputation of extra staff for relief work and that District Officers would
consequently have to find the necessary workers from amongst the staff employeq _
in their respective districts. The duties of those emplc_;yed on relief work
were defined in detail. The circular also laid down the prices to be charged by
the Civil Supplies Department for rice and other food sent to districts. Tn
practice, however, the issue of these instructions was not accompgmed by the
adequate provision of food-and funds, with the result that the relief measures ,
taken failed to prevent distress and death on a large scale. s
L_H

18. At the end of September .a’ senior I.C.S. officer was appoint.
ed Relief Commissioner. He was 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 Commis.
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
control 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 this about Rs. 2,94,00,000 was used for agricult_ural loans,
Rs. 3,03,00,000 for gratuitous relief and Rs. 1,45,00,000 for test relief.

II. Food Kitchens: s o
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 about
relief measures. From December 1943 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: g

20. Bome of the destitutes were clothed in rags. Others had no clothes sb
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, howeyer, that supplies of clothes and cover-.
ings were needed not only for protection against the colder teather which
vegins in November, but also to restore decency and self-respect. Clothes_
totalling 1,600,000 pieces and some 600,000 blankets were distribited by Gov-3
ernment through official and non-official relief agencies. The latter were suppiied
with clothes or blankets free or at half price.

IV. Relief in Qalcutta: B

21. Calcutta presented a special problem of relief. The migration of desti- .
tutes to the Capital, from July and August onwards, has already been described. ©
It was reckoned that in the middle of October the number in Caloutta rose bo.
pearly 100,000. In fhe early weeks of the famine, there was some individual
distribution of food by the charitable Destitutes in Calcubia 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 zorpses 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 ab this stage that most ol 2
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the gruesome photographs of famine victims were taken, which, when published
m the *‘Statesman’ and subsequently in newspapers and journals in England
and America, 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 public service.

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

23. The relief authorities were impressed by the necessity of gefting the desti-
tutes out of Calcutta and back 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 o 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 Caleutta to wrich
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
2ity. .Since people could not be sent back to their villages unless food was
available for them there, the scheme included the provision of poor-houses and
kitchens in the rural areas concerned, to prevent the starvation of the people on
return to their villages.

24. In practice the scheme did not work altogether smoothly. There was ab
first difficulty in finding suitable accommodation in Caleutta, which was partially
solved when a busiee area capable of accommodating several thousand people
- was placed at the disposal of the relief authorities by the Calcutta Improvement
Trust. Camps constructed for evacuation in the event of air raids were available
outside Calecutta, 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 oceurred. The peculiar mental condition
induced by lack of food, to which reference is made in Chapter II of Part II,
reduced their amenability to restraint. The following passage from the evidence
of a witness concerned in famine relief illustrates some of the difficulties
encountered in dealing with the destitute population:

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

Some force' was used in collecting destitutes from the streets and unpleasant
scenes occurred. In the early stages the task of removal was entrusted to
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the police and the arrival of a police lorry in a street crowded with destitutes
-~ would be a signal for their rapid and noisy 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

gentle means. i

volunteers, toured the streets and collected destitutes by more persuasive and

. 25. Reference has already been made to the disruption of family ties which .

" occurred when the destitutes lef their homes end 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 whers to
look for them and the latter would be equally at a loss. A special officer was

..appointed to undertake the re-uniting of separated families. The nature of his
taslk, and the steps taken, are illustrated in the following account given by a
witness : ’

“In Caleutta 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 their lost relatives. Besides if anybody in the street said

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 lefs Calcutta
a1d had returned to their villages. Tt was estimated that during the velief
operations, over 55,000 people were received in destitute homes and camps. [he
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 crop was
on the ground numerous destitutes found their way home on their own account.
A few thousands remained in relief institutions in Calcutba 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 Caleutta had returned to normal by December 1943,

V. Relief in the districts:

27. Tt is not easy to give a general account of famine relief work in rural
Bengal, since the urgeney 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 to 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. Test
relief works were opened in April and were attended by large numbers of
women. Thousands of men left their families to work on military projects. It
became evident. however, that work and wages alone eould not prevent famine.
Food was required. Free kitchens were opened in Chittagong in May, the first

in Bengal. Credit for initiating this system of relief, later to be extended

s
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“fo most ot 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 reqguisitioning 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-

__tion of 2 millions, received a small ration of cooked food at the free kitchens.

77 28. Mortality in Chittagong was high during the early months of the fainine,
reaching its peak in July and August. During the remaining months of 1943
it declined and by June 1944 had returned to the normal level. In Tipperah, on
the other hand, where the famine began a few weeks later than in Chittagong,
the peal in mortality was nol reached until December, when the number of

deaths was 272 per cent in excess of the quinguennial average. Throughout
the first six months of 1944 mortality remained high in Tipperah. Tn this dis-
trict 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 was intermittent and scanty, and that
cases of,emaciation and deaths from starvation were numerous. The contrasting
mortality trends in Tipperah and Chittagong can unquestionably be related to
the adequacy 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,
end corruption on the part of local officials in charge. Workhouses providing
food and shelter were established at an early stage to replace the kitchens, and
this measure proved a success. Another step was the rationing of towns and of
a number of villages. '

A Co-operative Community Scheme, embracing some 20 villages, was initiat-
ed by the District Magistrate. This involved the pooling of the food resources
of each village.  Fach 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
not only the poor, but also middle class families, to obtain food during the famine.

30. Each district had in fact its own difficulties to contend with. In some
districts the situation was got under control fairly rapidly; in others confusion,
inefficiency, and lack of transport and supplies hindered the provision of relief.
Medical and public health measures were an essential part of relief and here
again there were different degrees of achievement. 'The general course of
relief wag approximately as follows: As the famine developed, ineffective
attempts were made to relieve distress by agricultural loans, test relief, and
gratuitous relief as money on a small scale. Test works, which were mainly
ander the administration of District Boards, were unsatisfactory in many aress.
No measured task was exacted, supervision was lax, and there was great waste
ol public money. When the famine reached its height, the main problem was
to obtain supplies of food, either locally or throu,h the Government, and distri-
bute them to the needy shrough free kitchens. Relatively small' amounts of
dry grair were issued. At this stage destituies flocked into towns in the
uaistricts, o3 into Calcutta, and similar scenes were enacted, though on a-
smaller scale. By degrees food was provided and acute starvation diminished,
Telief in many areas being hastened in November and Degember by the help of
the military wansport organization. ~With the arrival of the harvest, and the
Increase in, and accelerated transport of, provincial 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 nob, 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 rvelief work. In Caleutta, =
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 latter
were allowed to buy food for distribution through the Department of Civit |
Supplies at controlled prices. Most of the gruel issued in Caleutta was cooked ~
in Government kitchens, 7 in number, and distributed to Government and
voluntary kitchens. Some of the voluntary organizations made their own
arrangements about foced supplies. Charitable organizations assisted in the °
distribution of milk and cloth, and at a later stage of the famine some of them *
piayed a useful part in establishing and running homes and orphanages. 2

82. 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
some overlapping of charitable activities. Some voluntary organizations were
reiuctant to combine in relief work. The fact that some had political affiliations
did not facilitate co-operation but all communikies 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. It was,
however, natural that organizations centered in Caleutta 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. Attually
valuable work was done in the districts by old-established non-official bodies
with experience of work in villaces and with o trained staff at their disposal.
While it is invidious to draw distinctions. it may be said that the Commission
heard from many quarters of the exiellent work carried out bv the Ramkrishna
Mission in various rural areas.

33. Complaints have been made. by various voluntary organizations, of lack :
of assistance and co-operation on the part of the Government. In particular °
it has been said that difficulties arose with regard to supplies of food for volun-
tary relief work.  Unquestionably there were delayvs 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- .
sbly satisfactory. . :

Hard things have been said abcut 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 appeal for gifts cf
money to support voluntary relief met with a generous response from the public
in general in Bengal. Mention must also be made of contributions for famine
relief received from other parts of India and also from abroad.

The extent of distress was so great that relief on a wide scale could be pro-
vided only by Government action. The contrihution made bv voluntary effort
could only be relatively small. Tt must. however, be said that the voluntary
organizations very materially assisted in the mitigation of suffering. )
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VII. Transpori: ,

34. The difficulties of transporting food supplies-to and within Bengal have
neen referred to in another chapter. Lack of transport, and defects in the:
organization of whatever transport was available, were serious obstacles to relief
work in rural areas in the early stage of the famine. Until the arrival of the
military in November 1943, it was, as put by one witness, ‘‘a case of making
the best of a bad job with the limited transport available’’. When the army
organization undértook 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 relief of the famine. In another chapter military co-operation
in medical and public health work will be described. Here we shall refer to the
efect of military assistance in two spheres of relief.

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

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

The relations between military and eivil 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
confidence, shattered by the extent of the catastrophe, and in stimulating and
improving famine relief work in all its aspects.
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CHAPTER X—LOOKING BACK.

£ A.—PRELIMINARY REMARKS.

1. The Famine Inquiry Commission Ordinance has given us the task of deter-

mining the causes of the food shortage in India generally, and particularly in
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 1943, the high prices of that
year clearly stand out as unprecedented, much more so, indeed, than che
failure of the crop. Aen, 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. Such questions obviousty. cannct be answered merely by an arithmetical
computation of supplies and requirements. We must examine the working of the
machinery of the trade as it existed in Bengal before the shortage occurred, and
determine whether it was capable of distributing supplies equitably in the ecir-
cumstances which arose during 1943. Tf it was not, what were the measures
which were necessary and feasible for ensuring proper distributicn? We must
review 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 ecrisis 2t 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 ‘‘look 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
conelusions as to what would have been the most effective means of dealing
with various crucial problems which arose during the famine. This has given
us an understanding of the difficulties which confronted those who had to take
immediate decisions and give effect to them in the midst of the orisis. We
should be sorry if, in anv 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 crisis in Bengal which culminated in the famine began by the end
of December 1942. The shortage of supplies developed rapidly, in Greater
Calcutta and became acute in March 1948. The measures taken by the Govern-
ment of Bengzl and' the Government of India succeeded in averting a catas-

4rophe in Greater Calcutta. At the same {ime distress was developing more

slowly but steadily in other parts of Bengal, and successive efforts to avoid &
76 '
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disaster failed. Famine raged over large areas in the province and came to an
end only with the reaping of the aman crop in December 1943.

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

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 rice crop (eman) of 1942, com-
bined with

(B) a shortage in the stock of old rice carried forward from 1942 to 1948.
II. Qut of the total supply available for .consumption in Bengal, the pro-
portionate requirements of large sections of the population who normaily buy
their supplies from the market, either all the year round or during a part of the

vear, were not distributed to themn at a price which they could “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.

[I1. The supply of rice and wheat which, under normal 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 1943. . This
was due to

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

(B) the delay in the establishment of a system of planned movément of
supplies from surplus provinces and states to deficit provinces and

states. .
The supply position during 1943 has been discussed .in Chapter III and ir
section A of chapter VI, and recapitulation is unnecessary.. There is 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 occurred. With regard to the conclusions stated above
about external supplies of rice and wheat, the non-availability of such imports
during the period in question was a much less important factor in the causation
of the total shortage.than the failure of the aman crop and the depletion of
reserve supplies. It was, however, an important factor in creafing and main-

taining a terdency to s rise in prlces

The causes of the rise in the price of rive 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 total supply,
even if it fell short of normal requirements, in such a way that everyone got
an equal share of it and none need have starved merely as a resul$ of foregomg
a small fraction of his normal food requirements. In theory, again, it should
not have been impossible during 1943 to effect this distribution at a price not
mueh in éxcess of that at which consumers obtained their supplies during the
latter half of 1042. The cost of production and distribution had underaone no
striking change in the meantime. It is true 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 same
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~way as it had been met during 1941, namwely, by the provision of relief to the

- affected classes through loans, wages on relief works, and gratuitous relief.
Actually, the normal distribution of supplies did not take place, and in many
parts of the province consumers could not obtain even s fraction of their
requirements.  Prices rose fantastically placing food above the reach of
large numbers of people and rendering the usual form of relief largely in-
effective. )

- 7. What were the conditions prevailing in Bengal at the end of 1942 which
prevented the distribution of supplies at reasonable prices by normal un-
restricted trade? They cannot be described in a single sentence for they include
a series of inter-connected events which occurred during 1942, and the reastions
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
occurring in the rice markets of different parts of the country almost simulta-
neously within a short time after the fall of Burma, secondly, in section B of
chapter V, where we have described the course of events in the rice markets of
Bengal at about the same time and before the failure of the aman crop, and
thirdly, in section T of the same chapter in which a description has been given
of the swift developments in Bengal which followed the failure of the aman
orop.

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
bad 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 obtain their supplies in India and
nowhere else, prices of rice rose suddenly and alarmingly. This was mainly due
to purchases in the rice producing areas for export to Western India, Travan--
core, Cochin, and Ceylon. A reference to the figures in paragraph 8 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 figures
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. Unquestionably, the main
factor in the disturbances in the rice markets in the summer of 1942 was the
demand from areas which depended largely on imports from Burma.

9. Prices rose in the rice markets of India in the first instance because *he
need of the buyers from the areas to which we have referred was urgent and
sellers in the principal markets could demand a higher price. The latter in their
turn had to secure supplies from ths secondary markets more quickly and in
larger quantities than usual, in order to meet further demands from the outside
buyers. The merchants in th: 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.
It is necessary at this stage to emphasize the sharply contradictory character
of the reaction of the markets to rising prices in different conditions. A rise
of prices which is believed to be likely to continue influences the minds of
producers, traders, and consumers very differently from a rise of prices which
is generally expected to be temporary. In the latter case, sellers—hoth 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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the available market supply and the demand which caused the upward move-
‘ment in prices. If the mal-adjustment 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 circumstances, it produces an exactly opposite reaction
-in the minds of buyers and sellers. Buyers are anxious to buy before a further
rise occurs and therefore increase their purchases, while sellers are reluctant
4o sell because they wait for stiil better prices. This further decreases the

-supply svailable in the markets and increascs thé demand oni 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 supply—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. g .

10. There is, therefore, no quantitative relation between the movement of
prices and the volume of the additional demand which initiated the movement.
Unquestionably, the volume of imports which was lost as a result of the fall of
Burma and had to be met from the principal rice producing areas of India was
only & very small proportion of the total supply in these areas. Nevertheless,
it was the diversion of the demand formerly met from Burma to the Indian
markets which started the increase of prices in the summer of 1942. The
extent of the rise was out of all proportion to the disturbing cause because
of its repercussions on the local markets which we have described. Thers
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
cultivators 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 suppiies 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 the'r behalf. Also, in areas which were exposed
to invasion or air raids, there was a sense of insecurity which reinforced the
affect of the rise in prices and the uncertainty about supplies. Consumers
became alarmed and, as far as their purses permitted, purchased and stocked
reore 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 many provinces and states, including Bengal.

The pressure of demand which arose in consequence of the loss of rice imports
from Burma was only the first of the factors leading to disturbances in the
markets and the rise in the price level. The disturbances developed in succes-
sive phases until all the local markets were affected and not merelv those in
which purchases were being made for export. The various phases of the market
rhstu.rbances were reached in different places at different times, and were of
varying degrees of intensity, depending on various factors, such as the condifions
of local 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, Looking back, we have no doubt that in such conditions normal un-
restricted trade operations could not ensure disfribution at reasonable 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 ot
demonstrating to producers and traders the determination and the ability of
Government to prevent a further rise in prices, and of assuring traders and con-

. sumers that the flow of supplies would be maintained.. We have also no doubt

that it was this compelling necessity which led a 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 and distribution within
the province or state, and secondly, to ensure a flow of supplies from surpius
provinces and states to deficit provinces and states.

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 Provincial Government issued an Order fixing maximum
prices with effect from the 1st July. This Order failed in its purpose but by
the middle of September prices had steadied. It will be recalled that four
factors helped in producing this improvement. First, a decrease in- exports,
secondly, the judicious use of “‘denial’” stocks, thirdly, good rain in September
and Oectober, and fourthly, the decision not to enforce price control. All the
markets in Bengal, however, had been affected and prices were well above the
maxima prescribed by Government in July. The inability of Government to
enforce price control had become manifest. Would prices begin moving up again -
or not? No one knew for certain—neither these who feared that prices would
rise nor those who hoped that thev 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 rise.
Markets in the province generally, and Calcutta markefs in particular, were iu
a state of suspense about the future when the cyclone struck the province and
within a few wecks 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
1o one believed that Government could confrol them. The events that followed
have been described in section F of chapter V. Prices rose rapidly and by
January 1943 had reached levels never before known in Bengal. This rise in
prices continued unchecked and converted a shortage of supply into a famine.
The rise of prices, which we hold to 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 &n
gver-increasing rise in prices was inevitable and could not be preventéd. This
belief had been created, not only by the failure of the amlan 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 restore confidence, and
to prevent the steep rise in prices which took 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 snd the only meang of enforcing
the Order was through the ordinary staff employed for the maintenance of law
and order. It was not till August that the Director of Civil Supplies with 8

_ small staff was appointed. There was little information about the stocks held
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by iraders, for the Foodgrains Control Order was not brought into force till
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, adverfized the inability of Govern-
raent 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 have taken further measureg which would have prevented- con-. .

ditions deteriorating so rapidly in the latter half of November and in December?
In considering this question, it is usefu! 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 exporfs was intro-
duced at about the same time. The Government of Madras did not imipose
statutory “price control. They proceeded instead to develop the control of
exports into a Governinent monopoly of exports, and in September an official
organization was set up in the principal surplus areas to undertaké all buying
for export outside the province. At the same time private buying for such
export was stopped. Later the organization was used for the purchase of
supplies in the surplus areas for export to deficit areas within the province.
This enabled the Governmenf to maintain better control over the markets in
the surplus areas and to introduce confrol over imports into defici areas.
Early in the following year, monthly quotas were fixed by Government for all
deficit areas of the province. These quotas could be purchased only by traders
operating under official control, and purchases could be made only through the
official purchasing agency.

17. The advantages of developing conirol 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 to enforce maximum prices. There was also
the circumstance that organized industry, in the effort to assure supplies
for its large labour force, was seeking the help of Government. Finally,
there was the danger that air raids on Calcutta might seriously interfere

- with the flow of supplies to the city. We think that at this stage, that

is, in September, Government should have organized an adequate procure-
ment machinery with the object of maintaining supplies for Calcutta, the
heaviest deficit area in the province, and should have undertaken, certainly
in Caleutta, rigorous and drastic enforcement of the Foodgrains Control Order.
The purchasing organization could also have undertaken the purchases of
the limited amounts which were then being exported under permit and by
this means another disturbing element in the sifuation would have been
removed. Larger supplies in the hands of Government would have enabled the
gystem of controlled shops, which came into existence in September, to be
expanded, and this might have paved the way for the introduction of ration-
ing at a later date. It would also have been possible to make larger allocations

" fo 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 heen adopted
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by September and their scope and purpose clearly explained to the people,
“public confidence would have improved; 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 in the

_._ ability of Government to control the markets, and it was important that Gov-

ernment should demonstrate without delay their determination to prevent a
further rise in price, and to assure traders and consumers fthat 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 mot. At this time, -

however, ideas had not crystallized as to the form foodgrain procurement
organizations in India should take, whether they should be under central
or provincial control, or whether for rice they should be on & regional basis.
The Provinces, with one or two exceptions, had not established purchasing
organizations. The Government of Bengal favoured central control and in
September 1942 were considering a scheme for ‘“‘making the whole of Assam,
Bengal, Bihar, and Orissa into one producing region’”, within which there
should be “no restriction on the movement of rice except in gravest emer-
gency or when possibilities of centralized control have broken down’’. The
scheme: also contemplated the establishment of a ‘“‘Rice Commission, a small
body of integrity and commercial experience, whose duty it would be to carry
out the general instructions of the Central Government but who would be as

7 completely free from Government influence in their actual business operations
as is a statutory body such as the Port Commissioners or the Calecutta Im-
provement Trust”’. The Government of India also at this time favoured the
control of rice on a 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 Regionsl 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 conirol of rice was not proceeded with, but it
was finally decided that the procurement organizations should be under pro-
vincial and not 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 matier as food. There was, however, a
real danger of air raids upsetting the Caleutta market, as actually happened
towards the end of December 1942. The province was also still in the *‘front
line” 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 contident that 'if an efficient procurement -organization -had
peen developed about September 1942, the crisis which began fowards the end
Zof 1942, would not have taken such a grave form.” We have also said that we
“¢hink Government should have taken steps to establish such an organization.
“We believe we are right in that view. It is true that prices had steadied them-
“gelves about the middle of September, .but it was impossible to say that all

“Jdanger of disturbances in the markets had passed. The events 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
“peen for Government to have recognized that it was inadvisable to wait for a
. decision whether the control of rice should be a central, provincial or regional
responsibility, and that the proper course was to establish as quickly as possible
their own procurement machinery.

E.—THE PEOPLE AND THE GOVERNMENT

21. We now come to the beginning of 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, or held it in
the hope of still higher prices. Traders bought, held and sold with the object of
obtaining maximum profits, and consumers who could afford it bought 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 on 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 hosrders”, to
whose greed the famine was ascribed; while equally naturally the Government
were blamed for their failure to deal drastically with such enemies of society.
Popular 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
culprits. h

92, Many witnesses appearing before us laid gréat stress on profiteering on
the part of traders, particularly large traders, and attached much less import-
‘ance to the attitude and actions of the producer. They pointed to the negative
results of the ‘“Food Drive” in June 1943 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 sfocks in the
hands of traders were generally much lower during 1948 than in normal years,
snd referred to the results of the food census in Caleutta and Howrah in support
of this contention. 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 caleulation are as follows :— -

Normally, about 45 million tons of rice and paddy in terms of rice pass through the
markets 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
differences in the prices which prevailed during 1942, and those which prevailed during 1943, as
well ag the available statistics about prices which actually were paid during 1943, the ‘average
differonce was not less than Rs. 15 pér maund or Rs. 400 per ton in round figures. Hence the
figure of Ra. 150 crores as the excess price charged for 375 million tons during 1943. Thus
‘evary death in the famine was balanced by roaghly a thousand rupees of excess profit.
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munity, including producers, traders, and consumers, confributed in varqu
degrees to the fragic outcome. The movement of prices which started in 1942
did not originate in the villages but by the end of the year producers as well.
a8 traders were infected by the unhealthy atmosphere of fear, greed, and specu-
lation. At this point the upward movement of prices was tesumed The rise!
reflected the prevailing ‘mood of producers as well as of traders and consumers,
Thereafter every producer who retained his surplus grain or sold it at prices
much higher than those prevailing in thé autumn of 1942, every trader whe. .
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 prempltatlnc the final catastrophe.

. 28. It is, therefore, clear that fulther deterioration - in the situation as it
existed at the beginning of 1943 would have been prevented only by strict
measures of control, affecting not only traders 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 phis 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 support of alt’
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
gupport of public opinion. This was difficult when counsels were divided, and
food administration was the subject of public controversy conducted on party
lines. It was necessary that the leaders of the principal parties should all-
speak with one voice. We are convinced that political strife in Bengal was &
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
claim that their assaults were justified, and that they themselves would have:
handled the food situatién more efficiently than the Government in office. We*
cannot pass ]udgmenh on these matters and confine ourselves to emphasmmv :
the lack of unity in the politicai ’phere B

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 Malch‘
April 1948, They all failed. We understand that the main reasons for the 7
failure were, first, the refusal of the Muslim League parfy 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 1eaders who did no
belong to the Muslim Lvague party, were excluded.

25. The formation of an all- party Government was nob however the oni

. possible means of securing public eonfidence. The alternative would have hee
to establish an ad hoc advisory body consisting of representatives (includin
members of the legislature) of producers, traders, and consumers, to promob;
co-operation between the administration and the publie. Such bodies havé
been set up in several other r-:ovinees, and have helped governments to rese
satisfactory decisions on food policy and obtain popular support in execubin
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them. 1f a-body on similar iines had been established in Bengal, it would,
we think, have enabled questions arising out of high prices and food shortage
“40-be considered in an atmosphere less charged with political controversy. We
gnderstand 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
< gdministration conmnued to be involved in party politics.
‘1;'* 26. While there was little co-operation between members of Government on
“the one hard and the opposition leaders on the other, matters were not improved
by the friction and misunderstanding which appear to have prevailed towards
"she 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
st the time that decisions on food policy were taken by the Governor on the
‘advice of permanent officials, 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
placed before us that important issues of food policy and administration were
teferred to the Cabinet and decisions taken in the normal way. The statements
referred to, do however, indicate differences at the seat of Government which
cannot have facilitated the handling of such extremely difficult issues.
¢ 27, Finally, veference must be made to the political disturbances which
started in August 1942. Apart from the fact that they claimed the attention of
Government at a time when the development of the food situation required all
their special attention, they added to the difficulties of securing public co-opera-
fion and maintaining public confidence. The fact that the disturbances took
place in the district of Midnapore where the cyelone had caused such serious
damage to life and property was a most unfortunate combination of events in a
part of the province which suffered seriously in 1943. :

28. We have shown that by the end of 1942 all the signals were set at
_danger and that great efforts were needed to avoid catastrophe. We do not-
towever, wish to imply that famine, in the form in which it finally appeared,
bad 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 entirely averted. But opportunities for mitigating the famine and its

_ lethal results still remained open.

F. Ter SITUATION IN JANUARY 1943

29. In Section B of Chapter VI we described the purchasing schemes under-
faken by the Bengal Government towards the end of December 1942 and in
January-February 1943. The object of the first scheme was to secure from
the districts in the Rajshahi Division a "limited quantity of rice and paddy
{7,400 tons) to be used for the purpose of moderating prices in the ~Calcutta
market. This objective, it will be noticed, bore no relation to the situation in
Bengal as we have described it. On the 9th January, this scheme was replaced
by a more extensive one. If the second scheme had been a success, the supplies
obtained would have been almost sufficient to feed Calcutta, and imports into
that city on private account would have been practically unnecessary. The
scheme failed, primarily because purchases could not be made on a voluntary
basis within the price limit fixed by Government. It was abandoned on the 17th
vFebmary. The quantity procured under the second and more ambitious scheme
.¥as 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
fmploved for this purpose under the later scheme. ¥ad this change anything
'0 do with the result?
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80. This brings us to an important question, namely, the type of organizaticy
“which is most suitable for undertaking procurement on behalf of Government,
Ap first sight it might appear that a commercial firm with experience 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 Provinces, the Central Provinces, and the Punjab have all
preferred an official agency, and even more significant is the fact that when 4
change has been made it has been the substitution 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 procuremenst of foodgrains on behalf of
Government should be carried out by responsible officers in the public service .
and not by firms chosen from the trade. We shall refer to this matter again
in’a later chapter, but it is convenient at this stage ¢o indicate the reasons for-
our view. - -

8l. To begin with, the establishment of a non-official agency raises g
problem of selection. The selection of the few gives rise to jealousies and’
triction which may often lead to difficulties for the agents actually chosen, and
‘this in its turn hinders the co-operation between Government and the trade
which is so important for the success of control measures. Again, selection
-may be influenced by political considerations, and there is the danger that poli-
tical animosities may lead to allegations against the firms selected. Further,
the employment of agents chosen from the frade 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 circumstances is gain at the public expense. Thus
1t 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 as agents of Government to make purchases
on their own account. It has also been sald that some of those employed in
January and February 1943 made large private purchases and large profits on
such purchases dfter Government decided on de-control. In fairmess to those
agents we should state that these allegations were not substantiated by
evidence and that the witnesses who appeared before us, did net claim that they
possessed such evidence., Nevertheless, the fact remains that such accusations
were made, were believed, and did harm in undermining public confidence im .
the measures undertaken by Government

32. Another reason why an ‘‘official”’ procurement agency is preferable te
a “‘trade” agency is that there is a fundamental difference between mnormal
trading and the procurement of supplies on behalf of Government. Normal
trading rests entirely on voluntary contracts;.there is no obligation on the seller”
to sell. A procurement organization established by -Government must, how-
ever, in the last resort depend on coercion. Any attempt by traders or producers
to combine and withhold supplies with the object of forcing up prices must be
broken by requisitioning. Requisitioning involves the use of legal powers which
must. be entrusted only to respousible state officials and not to private indi
viduals. - It can be undertaken more effectively, and with less risk of misunder- -
standing as fo 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 oceasionally called in to support th%‘
operations of the trade agents.

33. We can understand why the Government of Bengal in' January~
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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the trade. But we have no doubt that they were on right lines when, at the
end of December 1942, they started making purchases through District Otficers.
- We believe that if atter deciding in January 1948 to increase the scale of thes-
purchases, they had strengthened the 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, better
results would have. been obtained. )

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 1948 the Government of Bengai
did not take this view. They regarded requisitioning from the cultivatar as
""quite unthinkable’” and feared that if it were done otherwise than occasionaily
in a local emergency it would end in widespread violence and disorder. Bus
by January 1948 the danger of famine was already imminent. It was of the
utmost importance that Government should obtain control of supplies, and it
they were not brought to the market voluntarily, there was, in our view, no
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 dangerous it would become. In January
1943 the aman crop had just been reaped. The crop was a poor one but was
not equally bad all over the province; it was in the western districts that the
crop had suffered most. Requisitioning at this time was least likely to arousc
opposition, particularly in the areas where the crop had been fairly good. We
recognize, of course, that procurement, if it is to be successful in times o?
shortage, must have the support of public opinion. This applies with speciat .
force to requisitioning.  The ‘‘hoarder’ must not be in a position to rely upcov
public sympathy; public opinion must make him realize that hoarding grain is
an anti-social act. . As we have already pointed out, there is in Bengal 1o estab-
lishment linking the District and Sub-divisional Officers with the villagers.
corresponding to the subordinate revenue establishment in the ryotwari pro-
vinces.! If there had been such an establishment in Bengal, the fears that
~nercive 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 not
only for obtaining information about the large producers who were holding up
supplies, but also for explaining to the villagers the necessity that preducers
who had a surplus should not withhold it from the market. Its absence was
a serious handicap at this time. The question, therefors, which we have to ask
ourselves is this: was it possible, at the beginning of January 1948, in the con-
ditions then existing in Bengal, for the Government to undertake a scheme of
procurement as outlined in the previous paracraph, without precipitating a brealk-

down of the administration? We think this would have been possible
provided: -

(i) procurement was undertaken by Government to assure supplies, not
merely for Calcutta but also for other deficit areas in the province;

(i) a “‘propaganda drive”” was undertaken simultaneously to explain the *
danger threatening the province, and the reasons for the measures Government
were taking; and

(iii) Jocal food committees were set up for the purpose ot wmiobilizing public
epinion in the villages in support of the administration.

85. 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

tParagraph 9 of Chapter IT,
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being made by Government for supplying other deficit areas, particularly
Caleutta. 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 impossibie- 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 Caleutta but also for meeting the
needs of rural deficit areas would have helped in overcoming any such
opposition. :

86. In view of what we have said in paragraph 54, the need for the ‘‘pro-
paganda drive’” referred to therein is, we think, obvious. Such a campaign was
undertaken later towards the end of April and during May 1948. It iailed and
has been severely. criticized. We have been told that Governmeni advised
people thet there was no shortage at a time when everybody lknew that there
was a shortage, and that this increased the prevailing lack of confidence. At
that time the original Basic Plan had just been drawn up, and it will be 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 calculated 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 calculation
that the propaganda was based. Certainly this was the line taken by the
spokesman of the Government of India about the middle of May in Calcuitp.
The impression created in the public mind, however, was that Government
were maintaining that there was no shortage in Bengal irrespecfive of the
supplies to be received under the Basic Plan. Conditions sctually 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 ill-advised.
We think that it would have been wiser to have told 4he people the truth, that
is, that there was a shortage, and that although it was hoped to obtain supplies
from other provinees it was essential, if famine was to be averted, that every-
body who had stocks should dispose of them without waiting for higher prices.
It was considered at the time that it was inadvisable to alarm the public by
referring to the possibility of famine, and that it was undesirable that the
enemy in Burmsa 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. N

87. We now turn to the propcsal for the formation of local food committees.
We do not over-estimate the capacity of village committees for sustained effort ;
nor do we minimize the usual difficulties arising out of personal, communal, and
‘political factions which, in rural areas no less than in urban areas, often tend to
impair the usefulness of such committees. Nevertheless it seems plain that the
problems which had arisen at the beginning of 1948, 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
fives: 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 stringens
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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swwhole these committees would have been of considerable assistance in the
circumstances, )

G.—TEE srruaTioNn v Marcm 1943

' 88. Ag 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 o increase the flow of supplies
and to moderate prices. BEarly in March the developing crisis eame to a head
in Caleutta. 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
employed in war industries. If, on the other hand, they attempted to secure
" supplies by coercion in the rural areas, it was feared that widespread violenoe
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-
ally 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 Caleutta market, A

89. The hope that under de-control prices, after & preliminary rise, would
fall was not realized.. ~ Om the 3rd March 1943, the price of coarse rice in
Calcutta was Rs. 15 a maund; by the 20th of the month it had risen to Rs. 21
a maund. The supply position was for a time easier but by the end of April
the stocks of rice in Calcutta were running low sgain. The ‘‘rescue plan’ con-
templated the despatch to Bengal of 60,000 tons of rice but only about half
that quantity was obtained. ~ It has been urged that if the 60,000 tons had been
obtained within three or four weeks as originally intended—the quantity
actually received was spread over about 8 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
60,000 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 convineing the producer and the frader 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. Indeed in the conditions of scarcity, fear, and greed prevailing in
Bengal by the middle of March 1943, it would have been necessary to ‘‘food”
the markets not for a week or two but for a considerable period; without this it
was impossible to spread among producers, traders, and consumers the idea
that a fall in price was imminent. The immediate import of so large a quantity
from the other provinces and states was not a practical proposition. An export
surplus of this magnitude did not exist and it was quite unreasonable $o expeect
the rest of India to feed Bengal while the trader and producer were being
convineed that the game was up., -
~ 41. The dumping of relatively small quantities of rice thus gave no hope
of 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-
ducer at that time, particularly if the stocks requisitioned were to be used.
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 1948 by the demands of
Greater Caleutta. The population of this important industrial area, over 4
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millions, includes a large number of persons employed by the Provincial and
Central Governments, local Bodies, the railways, utilisy 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 given
was limited, and moreover its value depended on the intensiticabion of controls
and not on their relaxation. We think, therefore, that the correct course in
Marck was for the Government of India to bave announced that they would
provide, month by month, first, the full gquantity of wheat required by Greater
Calcutta and secondly, a certain quantity of rice. We do not suggest that it
would have been possible to supply - the full quantity of rice required by
Greater Calcutta, but the assurance that a specified amount would be forth-
coming regularly would have had a good psychological effect and would have
eased the situation in the eity. It should then have been possible for the
Government of Bengal to undertake requisitioning. It is true that the schemw
we have outlined would have involved the risk of a full supply not reaching
Calcutta. In the circumstances, it was justifiable that Calcutta should have
some share in the risk of short supplies which faced the province as a whole.

. 42. The question then arises whether the Government of India could have
ensured these supplies. We think there would have been no serious difficulty.
At the time there was a bumper wheat crop on the ground in the Punjab, price
control had been removed, and supplies were moving into the markets. As
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 Bastern 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 wi’sh_ Whlck‘x .the’
Bengal Government weighed the pros and cons before reaching their decision.
But it was, in our opinion. a wrong decision.

’ H.—EXTERNAL ASSISTANCE

44, Tn paragrenh 5 of this Chapter, we have stated that one of t}}e causes
of the Bengal famine was the delay in the establishment of .a system of planneg
movement gf supplies from surplus provinces and states to dgﬁclt provinces and
states. We shall now consider to what extent external assistance coulfi. hax{e
influenced the course of events in Bengal, and whether there was any avoxdabie

i i rovision. - - - .
faﬂ?; ?[I; tziﬁsIi:\‘)nneotion, a clear distinction must be drawn between wheat and
rice. The need of Bengal for imports of wheat was never 1n doubt. We hg}xc;*le
seen that the supnly of wheat received by Bengal during the last five mor’}h;s
of 1042 and the frst twe months of 1943 was t?‘em?usly inadequate. T .S{ .
shortage unquestionably intensified the demaxd for rice in Calcutta at a crmcaﬁ
time. Was it unavoidable? We -do not think so. What happened was tha

. . st
a speculative rise in prices occurred in the wheat producing areas of Northern .

- dis. The Government of India attempted to check it by the imposition of
gadtﬁtory maxzimum prices but failed, and the failure show.ed the real nature
of the problems which had to be solved hefore control of prices could be‘madg
effective. We have explsined in paragraph 24 of Chapter‘ IV how it ha
become evident that an equitsble distribution of wheat supplies could not be
maintained, unless some rithority determined the quantity of wheat to.be'take“
off the Puriab market from time to time. and how it should be distributed .
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between the Army and tke various conspming areas. It had also become clear
_that the establishment of an adequate procurement organization in the wheat
producing areas was necessary to secure the exportable surplus. These pro-
blems largely remained unsolved throughout 1942. They could not be solved
except by arrangements such as those subseguently 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 successful procurement of these supplies
depended on administrative action by the Punjab Government. The Govern-
ment of India did not possess the necessary administrative machinery. The
situation prevailing throughout the latter half of 1942, when purchases conti-
nued to be made by competing private agencies ab prices in excess of the
statutory limits, should, in our opinion, have been brought to an end sconer
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. If, 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 Osleutta rice marke 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 o send a large proportion of the
supplies which reached Bengal towards the end of the vear, at an earlier pericd
when they would have been more useful. '

4. The possibilities of help from outside were much 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 recognition of this
fact. Nevertheless, the Bengal Government maintain the view, which is also
shared by many witnesses who appeared before us, that Bengal might have

secured larger supplies during the early months of 1943 from the adjoining areas. ‘

of the Fastern Region. It is urged that this was prevented by the faet that
the Central Government had delegated powers to provinces to control 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
control by Government over the trade and that free trade could not have con-
tinued. 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 1948 from
other provinces and states. We think that the arrsngements 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, that is, in the summer of 1942. But we think we:
are right in saying that it was not realized beforehand how swift and violent-
the reaction in the rice markets would be. The fall of Burma was also not
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
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refer to the account in paragraph 20 of Chapter 1V of the proceedings of the
"Third Price Control Conference. Difficulties at that time were due_Jargely
to the shortage of shipping, and no one then anticipated the loss of imports.
The conclusion reached at that conference was that rice, generally spea%g'ng,
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 at their instance representatives of the Gov-
-ernments of the Eastern Region and of the Government of the Central Pro-
vinces met on the day preceding the conference to discuss the regulation of
prices and supplies. Various measures, including price control, were discussed
-ab this meeting but complete agreement was not reached. At the conference
on the following day, discussion centred round price control and it was.generally
-agreed that prices might fave to be controlled in the mear fubture. 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 ab 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 authority, were prominently em-
‘phasized. But, even as late as September 1942, when the Sixth Price Control
‘Conference considered the rice situation as it had already developed in severa)
provinces, ideas regarding arrangements for the control of the movement of rice
-supplies across provineial and state frontiers had not erystallized into a concrete
plan.. We feel that valuasble time was lost during this. period when the need
for co-ordinating the demands of the deficit: areas with supplies from surplus
‘areas was pressing. The rapid imposition of embargoes on export, without
‘mrovision for meeting the needs of deficit from surplus areas; also indicated the
urgency of the problem. Further, the #ime taken for the evolution of the Basie
Plan might, in our opinion, have been considerably shortened if the rapidifv
“with which a serious food situation was developing in the country had been

realized early in 1949, and a separate department of the Government of India
-established for dealing with if, -

48. In our analysis of the situation in Bengal at the end of 1942 and the
‘beginning of 1948, we have stressed the psychological aspeet. 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-
-curement operations were in progress in other provinces, and that the Central
“Goveroment would distribute supplies from the surplus areas to provinees in
‘need, the psychological problem would not have besn so intractable.

et ieiiieee. . L —FREE TRADE

49. A furning point in the history of the Bengal famine occurred on the
11th 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 foliowing the failure of the aman crop. The situation which developed in
January and February 1943, demanded an intensification of control measures.
Not only did this not take place, but on the 11th March there was a striking
-change in the direction of the policy of Government and a retreat from conmtrol -
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. Early 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 poiicy was adopted, how it worked, and the results
it produced. In earlier sections of the present Chapter we have explained
why, after the fall of Burma, it was impossible under free trading eonditions io
ensure the distribution of supplies of rice at reasonable prices in Bengal and
the other main rice producing provinces. It is, therefore, clear to us that the-
decision to introduce free trade into the Eastern 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 Eastern Region. We have
little doubt that if free trade had been continued for a longer period it would:
have caused widespread distress and starvation among poorer classes in 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. DBut 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 caleulated 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 rmaterial to the success or failure
of free trade. . S

51. We must again ask the question: What was the alternative? Twao.
courses were at the time regarded as open. One was “‘unresiricted 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 frade”
meant the continuance of the Basic Plan, with the important modification of
substituting an officer of the Central- Government for the Provineial Govern-
ments of the Region as the authority responsible for confrolling inter-provin-
cial movements. As between the two proposals, the advantages of *‘Modified-
free trade” were so obvious that we consider it unfortunate that he Govern-.
ment of India gave up their initial preference for it on the insictence 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 broughs
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 heen able to control. not only the places to which
supplies were sent, but also the prices at which they were sold. Further, the-
lieepsed traders could have been allotted different areas in which to make
their purchnses_, 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 oceurred. _

%‘hgse”a&vanfages were lost as & resulf of the choice of ‘“‘unrestricted fres
rade”’. ' :

52. One of the most ‘unfortunate results of free trade was .that it evoked
hosfility to Bengal in the Easfern Region. We have already deseribed the
charges and counfer-charces which were made af the time and need not repeat-

.
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them. They were the inevitable result of the aftempt to extract the maximum
amount of rice in 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 fhe 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-
ernment. 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 ab
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 quesfions 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 1948
consumers made their purchases from three kinds of shops, ordinary retail shops,
controlled shops, and employers’ shops. Retail - shopkeepers bought their
supplies in the open market and their sales were mnot controlled as regards
quantity or price. Everybody could buy grain in these shops provided he
could pay the prevailing high prices. Controlled shops provided a limited
supply, at 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 vear a large proportion of the supplies arriving in Calcutts
were brought in by private traders over whose transactions there was no controi.
They were free to sell to the highest bidder—and there was no lack of bidders.
They were also free to withhold stocks from sale if the prices offered were not
according to their expectations. This was the position in regard to the distribu-
tion of rice in Calcutta during 1943. )

54. Prices in the Calcutta rice market govern rice prices throughout Bengal.
In the absence of control by Government over the distribution of the rice
supplies reaching the Calcutta 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 and employers, including the private and public employers of the
‘‘priority”’ classes in Calcutta. The citv was prosperous and the purchasing
power was large. Many persons could afford to pay high prices for the supplies
required for their own domestic consumption and for that of their servants and
employees. The Excess Profits Tax afforded a means whereby a large propor-
tion of the cost of supplying the industrial labour forece with food at subsidized
rates could be passed on to 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-
ways. It was, therefore, possible for Calcutta to pay a price for rice which
was beyond the reach of large classes of the population in the rural areas.

! One of us Mr. M. Afzal Husain has further recommended that similar inquiries by a
similar agency should be conducted into similar allegations regarding food purchases in India.
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55. The ordinary consumer in Calcutta was helpless in this state of affairs.
fe had to buy at the prevailing market prices. The employers of labour had
o provide their employees with food at subsidized rates o: give ever increasing
" dearness allowances to enable them tc buy it. The individual trader sold at
the prevailing market prices, for if he contented himself with a smaller profiv
than the maximum obtainable, he merely helped another trader to make more
profit. The “‘free market” in Caleutta 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 agsuming

. control of the distribution of supplies in Calcutbs, that is, first by controlling
the wholesale and retail traders and secondly by the introduction of rationing.

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

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

(ii) The preference by the Government of Bengal for a schsme of distribu-
tion under which Government shops replaced entirely private shops.

(i) 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 Geteriorated that
external assistance was necessary. Under the scheme we ouilined. in that
Section it would have been possible, by the combined efforts of the Govern-
ment of India and the Government of Bengal, to maintain controlled procure-
ment and -at the same time provide supplizs for Greater Calcutls, though a
full supply of rice could not be guaranteed. I§ would also have been necessary
for the Bengal Government to take action, preliminary to the introduction of
rationing, to tighten up the comtrol of distiibution in Greater Caleutta. 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 hien possible
to ensure that they were not held up or unevenly distributed. I’rovided this
action was taken we do not think that a relatively small deficiency in the rice
supply would have caused a catastrophe in Calecutta. 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 1944,
We recognize that these measures would have thrown a heavy burden on the
administration but the danger threatening the provinee was greab. If this
scheme had besn: adopted in March controlled procurement could hava continued
and st the same time control would have been obtained over supply and distri-
bution in Greater Caleutta, THe latter in its turn would have assistad 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 Calcutts from other sreas

- in the Eastern Region were not under Government contrcl, and. the disturbing .

influence of eonditions in the Calecutta market on prices throughout Bengal
remained unabated. Controlled procurement was also impossible. Tn_the
conditions created by the adoption of a policy of de-control in March and the

- iptroduction of free trade in May, it was impossible for the Provincial Govern
ment to obtain control of supply and distribution in Greater Calcutta and ration-
ing was impracticablé. Free trade was abandoned at the beginaing of August
but controlled. procurement was not undertaken until 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 Caleusta on Gov- |
ernment account from other parts of India in  August and Octaber 1943
respectively and the Provincial Government were assured of adequate supplies
of both wheat and rice from the beginning of October. Although the rationing.
of Greater Calcuttd remained a wmatter of primary importance in the food
 adminisiration of Bengal, it was not until the 81st January 1944 that rationing

was brought into force in the city of Caleutta and certain neighbouring mumi-
cipalities, and not till May 1944 that it was extended to the whole of Greater
Calcutta. The delay was chiefiy 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 millions 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 retail dealers would=have resulted in the
introduction of rationing being delayed almost indefinitely. We recognize that
the diffieulties 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 stags 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 retrespect 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 victime. 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 provinee 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 Provinees and the last, the Chittagong Division has a population equiva-
1ent to Travancore and Cochin taken together. ’

61. There were varigtions in the seriousness of the famine in different parts
of Bengal. According to an estimate made by the Government of Bengal, the
intensity of disiress was greatest.in 29 sub-divisions with a total area of 21,665
square miles and a population of 20.millions. The rige in the price of rice was, ...
however, general throughout the province and involved danger of starvation for .
the poor everywhere. Hence, while the need of certain areas was particularly
urgent, relief operations on a varying scale were required throughout most of
the province.: . : o
....82. The remarkable feature of the Bengal famine was that the rise in the ---
price of rice was one of the prineipal causes of the famine. This, as far as we’
are aware, makes.it unique in the history of famine in India. The greab
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 in some of
the great famines. of the 18th cenfury and earlier eras.. In large famines
produced by such calamities the shortage of grain was naturally reflected in 8
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rise in price, but the latter was a secondary phenomenon, and not a primary
cause of the [amine. -

. 68. The Famine Code, which took shape during the last quarter of the 19th
century, was cvolved as a measure against typical ‘‘drought famines’ (Each
province has 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 is their sole means of livelihood. Without
help, they wonld starve. At this point, Government steps in and provides
them with money to buy food, the money being provided as loans, gratuitous
relief, or as wages for labour on relief works, the last being much 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 existence
of surplus stocks elsewhere in the country, the free commercial movement of
grains, and adequate means of transport into the famine area. In 1ecent
famines, spart from the Bengal famine, these conditions have been fulfilled
and grain has flowed into the famine area through ordinary commercial channels.
In 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 %o secure supplies of grain for the famine stricken population, but in
general the policy of the Code is one of non-interference with private trade.l
The Code envisages the appointment of a Famine Commissioner, with dictatorial
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 rise in the death
rate might occur in times of famine, due to debility and disease, but mortality
on a catastrophic scale was avoided. Experience in the Hissar famine suggested
that the Code requires modification in various respects, but in general it has
achieved the purpose for which it was designed.

85. Tt is at once obvious that the Bengal famine, as it had developed by
the middle of 1948, and the kind of famine with which the Code is concerned,
were two very different things. The Code does not anticipate an enormous
rise in the price of grain, to five or six times the normnl level. Tt assumes free
trade in foodgrains; free trade no longer existed in India in 1943. I# assumes
that there are surplus supplies of food in the country and that their fransport
to the famine ares will be unchecked; this was not the case in the Bengal
famine. Further, the setting up of relief works on a sufficient secale in the very
large area ultimately affected in the 1948 famine would have been, for varicus

Extract from Seciaion 83 of the Bengal Famine Code:—

“(a) Without the previous orders of the local Government no grain shall be imported by
the local authorities into any tract ‘or area of relief work. The policy followed should be
strictly one of non-interference with private trade.

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

It is of interest to mention two famines in the second half of the 19th certury in which
private trade did not bring in supplies. In the Orissa famine of 1866 the threat of famine
was not realized until after the monsoon had arrived and the famine area was cut off from
sapplies 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
brought 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 w ould not, however, have hinderéd the application of relief along
the lines of the Code at an carlier stage in the development 'of the famine.

66. We may now consider certain criticisms of the relief measures taken by
the Bengal Government which have been made by numerous witnesses. These
can be briefly 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;

(i) Failure to establish in time an adequate organization for the movement
of supplies availdble” to the Government.

67. The declaration of famine is a stage in the procedure presecribed in the
-Famine Code. The réasons 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 atbempt was being made to allay fears of shortage and create 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 virtuallv exist in Bengal at that time.”” We mav quote here from a
report presented to us by the Bengal Government:

‘“The general prmclples of the Famine Code could m)t 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 neither
adequate nor free to move. The grant of loans or issue of money would there-
fore merely aggravate the situation as relief in kind had to be improvised with
such supplies as could be got. .

“The Revenue Department did actuslly distribute agricultural lcans on a
fairly large scale in ail areas where it was thouo‘lt that foodoralm might be had
from the cmall reserves held by various people. The distribution of such loans
on a very large séale might have led to greater inflation with a further upward .
teudeney in prices. On “the other hand, it was scarcely possible to open large
selief works or poor houses on a large scale without a definite possibility of
obtaining supplies through the trades 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 Gbtained”.

88. We have already expressed the view that the propacanda poliey followed
during ‘April and May 1943 by the Bengal Government with the support of the
Central Government was misguided and that it would have been better to-

warn the people fully of the danﬂer of famine. As regards the inapplicabilitr
of the Famine Code, it is certainly true that the relief measures feacible in the
circumstances were very different from those prescribed in the Code. Local
Officers would have reqmred 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 eertain advantages.
It wonld have led to the appointment of a Famine Commissioner with plenary
powers over relief, who would presumably also have assumed control of food
supplies allotted to the districts. Tt would have simplified administrative and
financial procedure and removed the uncertainty with recard o such procedure
in dealing with problems of relief which we believe existed to some extent in



& LOOKING BACE : 99

%4043, “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
pave obtained earlier clearer information about the extent of the famine and the
number of people in need of relief. Finaliy the declaration of famine might
have quickened publie 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 fact
that Commissioners and District Officers reported growing distress in many

" districts very early in 1948. From March onward the anxieties of local officers
increased and they left the Provincial Government in no doubt aboub the
‘seriousness of the situation. Towards the end of June famine was present in
~many parts of Bengal. It was not, however, until 11th June that the Govern-
ment cealled for detailed information about the areas affected, the numbers
involved and the nature of the relief required. Orders for the organization of
relief measures were not issued until 20th August, and the Famine Relief
Commissioner was not appointed until 26th September. We feel that all this
_should have been done at least 3 months earlier. When the ‘‘food drive” was
undertaken famine should have been already declared and the drive should have
been linked with arrangements for collecting and distributing supplies for relief
purposes. Distribution of food on a large scale was not begun, except in isolated -
areas as a result of local initiative, until September—several months after the
need for it had arisen. - With prices of rice soaring to unheard of levels, relief
in the form of small payments of money, whether given gratuitously, as agricul-
tural loans, or as test relief in return for work, could do lLittle to relieve distress.
Food was required. The delay in organizing relief, and the inadequacy of the
gquentities later issued as uncooked grain or cooked ‘‘gruel”’, both reflect the
_disastrous supply situation that had developed.

70. It appears that at one stage in 1948, expenditure on relief was limited
on financial grounds.! We are of opinion that when the lives of the pecple are
at stake finanecial considerations must not be allowed to restrict relief opera-
tions. 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 anq Storage of Supplies.—We have described the piling up
of stocks of grain in Calcutta and in certain procurement areas in the second
half of the year. This began in Calcutta in August and continued until the
Army took charge of movement in November. The accumulation of stocks
urgently needed for the relief of hunger all over Bengal was due to lack of
adequate organization for the reception of supplies of foodgrains and their
“despatch to the -districts. The arrival of large supplies from outside Bengal
overwhelmed whatever organization alreadv 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
Transport Officer and a Transport Department who will do the work of receiving
goods, handling them here, distributing them to the various districts, and also
doing inter-district transport”. In the event, they failed to carry out these
Undertakings. Stocks arriving in Caleutta were not properly locafed and identi-
.fied on arrival, the station of despatch and the quantities received were often
ot noted and arrangements for storage and distribution were unsatisfactory.
t has been claimed that the arrival of such larze supplies was uzforeseen and
—inee suitable arrangements could not be made to deal with them. In view
-of what has been said above, this claim appears o be inadmissible. We feel

*Extracts from papers relating to certain financial aspects of relief—Appendix VITT,



