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REPORT OF THE INDIAN FAMINE COMMISSION
1898. |

CHAPTER L.
INTRODUCTORY.

( Our Commission was appointed w1th the approval of Her Majesty’s Secretary

Appointment of the Commission : of State under the orders of His Excellency the
its object. Governor General in Council contained in the Reso-
lution of the Government of India, Department of Revenue and Agriculture,
No. 35—245~=26 (Famine), dated the 23rd December 1897. The object of the
Commission was to examine and compare the systems of famine relief sanctioned
for the several provinces, and the measures actually employed during the recent
famine ; to inquire into the degree of success attained by those measures; and
to record the lessons and recommendations suggested by the experience gained
while the facts were fresh in the minds of the witnesses. )

2.::I‘he following observations taken from the Resolution appointing the
Scope of the Inguiry. Commiss_ion may be use_fully quoted, as they. givea
full descripton of the object and scope of the inquiry

directed.

“The organisation for the relief of distress which hag been elaborated in each province
on the lines lald down by the Famine Comrmssmn of 1878, and embadled in the Provincial

tlcally tested on a large scale; a.nd on the whole it ha has stood the tna.l well. But while the
.expemence of the past year has suggested no altera.hons in the main lines which were pre-
every provmce, to depart in some “not ummporta.nt _rﬁpects from the detailed pn;st;J;s of
the local Code in order to meet the differing conditions of distress, And the direction
which these departures have taken has < varied from provmce to province,

“ The experience thus | gamed will be of incalculable value when India_is next face to
face with famine, But in order to render it available for future guidance, it is essential to
collect and collate it while :the facts are fresh, and to embody it in amended Famine
Codes. It is no doubt the case that, while the broad lines upon which relief is to be
administered may properly be prescribed for the whole of India, variations in detail will
be necessary under the varymng conditions to be found in the several provicces, and
that ecach province must retain its individual Code. But it is certain that almast
every province will have something to learn from the experience of others, and it will be
advisable to take specidl measures to collate that experience ; and especially, where the
cost of reiief and the numbers relieved have been larger than elsewhere in proportion to
the acuteness of the distress and the population affected by it, to enquire to what cauges
the excess was due, and whether an adherence to the lines followed in other provinces
might not, on a future occasion, reduce the cost without diminishing the efficacy of the
measures to be adopted)

“The enquiry will be far narrower in scope than that entrasted to the larger Fanine -
Commission, which was appointed with suchsignal advantage in 1878. imty years ago
no general famine policy had been enunciated by Government, the experieace gained in
Behar in’ 1873 and in Southern India in 1877 from what were virtually experiments in
velief, was all that was available, and the Commission had to formulate a policy and to-
- evolve general principles for.guidance in the actual presence of famine. Bat this was,
perhaps, the least important portion of their duties. They were also bidden to consider and.
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advise upon measures of the widest possible nature, such as might *diminish the severity of
famines, or place the people in a better coudition for enduring them.! The programme
that was laid down by them accordingly under the head of ¢ Measures of protection and
prevention’ has since then been actively prosecuted ; and thouzh much still remains and
always will remain to be done, the omissions and defects are fully recognised, and are
gradually being dezdt with as opportuaity offers, and no further general inquiry of this
nature is either necessary or advisable. So, too, the experience of the past year has
shown that the general lines of policy laid down in 1878 stand in no need of reconsidera-
tion, Itis the details of the scheme of relief that require to herevised. But in such a
matter details are hardly less important than principles.”

3. The instructions to the Commission were expressed in the following

Dhuties of the Commission. terms :—

“The duties of the Commission will therefore be~—

to examine the manner in which the provisions of the Famine Codes of the several
provinces differ from one another, and in which their prescriptions have been
departed from ; '

to inquire into the degree of success which has in each case attended the measures
adopted, considered primarily with regard to the relief of distress and the
saving of human life, and secondarily with regard to economy ;

to advise as to the measures and methods of working which seem likely to prove
most effective in these two respects ; and

to make any inquiries and record any recommendations or opinions which it is
thought will prove useful in the case of future famines.

It is to be understood that the object of the inquiry is to furnish guidance for the
future ; and that it is concerned with the past, only in so far as may be necessary to that
end,” _

4. In a despatch No. 229, dated the 23rd December 1897, Her Majesty’s

Approval of Her Majesty's Sec.  Dtcretary of State informed the Government of India
retary of State. that he fully accepted the view that the main prin-
ciples of famine administration, as laid down by the Famine Commission and
embodied in the provincial famine codes, are settled and need not be re-opened,
but that he was confident that valuable results would be gained by collating and
reviewing the experience of relief administration in the several provinces. Regard-
ing the instructions which it was proposed to issue to our Commission, the
Secretary of State observed : —

“I attach much importance to the second head of the inquiries to which you have
drawn the attention of the Commission; and I am glad to observe that under the fourth
head you have encouraged the Commission to make such general or speciat recommenda-
tions as they may see fit on the subject of famine relief administratiqn.”

5. The Commission appointed under these orders consisted only of a Presi-

dent, four Members and a Secretary ; but in order to

Constitution of the Commission. st us in our inquiries and to see that local points
or questions were not overlooked or misﬁnderstqod, each local Government was
directed to attach-to the Commission as a temporary Member, while we were
actually making inquiries within its province, a selected officer who was per-
sonally acquainted with the practical working of the system of relief adopted.
In accordance with these instructions the following representatives _df local
Governments sat with us and took part in our inquiries while in the province :—

??xgal.-Mr. J. A. Bourdillon, 1.C.S., 'C.S.1, Officiating Commissioner of
) the Patna Division,
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Madras.~Mr. W. ]J. H. LeFanu, 1.C.S., Member, Board of Revenue, and
late Famine Commissioner.

Bombay.—Honourable Mr. J. Monteath, I.C.S., C.S.I., Chief Secretary to
Government.

Central Provinces.~—1. Mr. R. H. Craddock, I.C.S,, on special duty with
the Chief Commissioner (at Nagpur).

a. Mr. A. D. Younghusband, 1.C.S., Commissioner
of the Chhattisgarh Division (at Raipur).

3. Mr. ]. B, Fuller, I.C.S., C.LE., Comnissioner of
" the Jabalpur Division (at Jabalpur).
North-Western Provinces~Mr. T. Stoker, I.C.S., C.8.1,, Officiating
" Chief Secretary to Government.

Punjab.—Mr. M. W. Fenton, 1.C.S,, Revenue Secretary to Government. -

6. The Commission was formally constituted on the arrival of Sir
. James Lyall and Surgeon-Colonel Richardson from
Method of inquiry, England, and held its first sitting at Calcutta on the
1oth January 1898. Our first business was to settle the general method of our
inquiry, to arrange for a tour through the provinces which had been affected by the
recent famine and determine the places in each province at which it was desirable
we should hold our sittings, to issue instructions to local Governments and
Administrations for the production before us of the best witnesses who could assist
us in our investigations and of such documents already on record as would be of use
to us, and to compile a series of interrogations for the guidance of the witnesses.
As soon as these preliminary arrangements were completed we proceeded
to examine the witnesses, and for this purpose our first public sitting was
held at Calcutta on the 1gth January. We commenced our tour through the
affected provinces with a visit to Bankipur, the head-quarters of the Patna divi.
sion where distress had been more severe than in any other part of the province of
Bengal. From Bankipur we returned to Calcutta to resume ‘the hearing of
witnesses from other parts of Bengal, and then proceeded to the Madras presi-
dency where we held sittings at Madras and Bellary. In the Bombay presidency
we visited the head-quarter stations of the two most distressed districts, Bijapur.
and Sholapur, and took the evidence of the local witnesses there, the remaining
witnesses from the presidency appearing before us at Bombay. From Bombay
we proceeded to the Central Provinces to take the evidence of witnesses from that
province and from the adjoining province of Berar. Our inquiries in the Central
Provinces were especially close and were conducted at the head-quarters of three
of the four divisions into which the province is divided. In the North-Western
Provinces we held sittings at Lucknow, where the local Government was then
residing, at Jhansi the head-quarter station of the old division of Bundelkhand,
and at Agra. The Punjab witnesses appeared before us at Lahore. This tour
occupied us till the 1ath April, on which date we commenced our deliberations at
Simla. .

7. The selection of the witnesses who should give evidence before us was
in the first place necessarily left to the local Gov-
emnments concerned. The majority of the witnesses
so selected were officials of different classes who had been actively con-
cerned in, and had personal knowledge of, the recent relief operations. But

The witnesses,
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in addition to official witnesses the local Governments selected for appearance'
before us a number of non-official witnesses, both European and Native, who
from their social position or from their special knowledge of the people or of the
circumstances of the late famine or for any other reason seemed likely to be able
to assist us in our inquiry. Among them were zamindars or landholders, missions
aries, merchants and grain dealers. We also caused to be insertedin the leading
newspapers in the affected provinces advertisements inviting voluntary witnesses.
to lay their views before us. And from time to time we ourselves invited the
attendance of persons who we thought could give information which would
be of value to us. Altogether we examined 258 witnesses and admitted to the
record the written statements of 110 other persons who were either unable to
appear before us or whom the time at our disposal did not permit of our
examining orally. Forty-nine days were occupied in hearing the evidence of
these witnesses.

8. Our formal record of evidence contains the written statements of the
witnesses who appeared before us and their oral
examination, as well as the written statements of
those witnesses who, for the reasons we have given above, did not actually
appear before us for examination. As regards the oral evidence of witnesses we
desire to explain that our staff of shorthand writers was very inefficient. Every
endeavou: has been made to reproduce the questions and answers as correctly
as possible, and each witness has been given an opportunity of revising the proof
of his evidence ; but even so we are aware that the result in every case has not
been quite satisfactory. And in addition to the formal evidence, a great mass of
information has been placed at our disposal by the local Governments and
Administrations. We have in every case been furnished with copies of the final
report or orders of the local Government reviewing the famine relief operations in
the province, and in many cases with similar reperts submitted by the local
officers to the Government. We have also received from the different provinces
copies of all important correspondence that took place during the operations,
copies of the instructions and orders issued from time to time by the local
Government for the guidance of its officers, of the periodical reports and summa.
ries submitted to and by the local Governments and complete statistics of the
operations. And during the course of our deliberations at Simla we have received
from every province, except Madras, the special report required by the Govern-
ment of India containing the proposals and recommendations of the local Govern-
ment for amending its famine code which the experience of the recent famine
bad led it to suggest. The information placed at our disposal has been very full
and complete, it has assisted us most materially in our inquiries, and we desire to
place on record our appreciation of the co-operation we have received in this
respect both from the Government of India and from the local Governments ;and
Administrations, '

The evidence,



CHAPTER II.

NARRATIVES OF THE FAMINES AND SCARCITIES WHICH HAVE OC-
CURRED BETWEEN THE DATE OF THE FAMINE COMMISSION'S
REPORT, 1880, AND THE FAMINE OF 18g6-g7.

9. Between the report of the Famine Commission of 1880 and the late
famine several minor famines or scarcities neces-
sitating relief measures more or less extensive have
occurred in different provinces. They have afforded opportunity for testing
the prescriptions of the famine codes framed on the Famine Commission’s
report, and on the experiences thus gained.the original codes have from time
to time been revised until they assumed their present form. We think it will
be useful ‘in this part of our report to give a short account of theseinter»
mediate famines and scarcities, as they furnish interesting instances of famine
relief administration, and may serve as a guide as to the amount of relief required
in a particular area on the occasion of serious crop failure. Of the famines here
described the gravest were the Ganjam famine of 1889 and the Madras famine
of 1890-92. On these occasions the loss of crops appears to have been almost
as great as that which occurred in the same tracts in the late famine. In the
scarcity which visited Behar in 1891-92 the crop failure in a portion of North
Behar approached in its completeness the crop failure of 1873-74 and of 1856-97.
In none of these cases was relief required on anything like the scale found
necessary in 1896-97. The explanation must be sought in the. unpreceder ted
rise in food prices which distinguished the late famine, and in the general
paralys:s of industry which so wide-spread a calamity occasicned. The experi-
ences of the intervening years between 1880 and 1896 point to the conclusion
that scarcities occurring over limited areas while the rest of the Indian continent
is prosperous, can be successfully dealt with by a very moderate expenditure of
money and without disturbing the ordinary administration.

Introductory remarks.

10. A protracted break in the south-west monsoon in July and August 1880
Apprehended searcity in 1880, ia caused apprehensions of ,seriou's crop failure in the
:ﬁe:qm Western Provincesnad Deccan and South Mahratta districts of Bombay,
the Berars, the Central Provinces and H yderabad
Reports came in that, owing to scantv rainfall and long drought, the 24ar:f or rain
crops were withering, the grass was burnt up, the water-supply was rapidly dimi-
nishing, and that severe distress was imminent. Fortunately the monscon sud-
denly strengthened in the first week of September, and gave heavy and continuous
rain throughout Southern India, which entirely changed the situation. A large
propottion of the tharif crops was saved, the rise in prices was arrested, and
the necessity for relief measures obviated.

11. A large portion of the North-Western Provinces also suffered from the
uncertain and scanty rainfall of 1880, The latter half of September and the first
Preparations in the North West. Dalf of October were almost rainless, and in Bundel-
ern Provinces. khand and other districts south of tke Jumna, a dry
west wind greatly damaged the 2karif crop. From the lower portion of the
Gangetic Doab and from the southern half of Oudh equally bad accounts were
received. Wheat rose to 15 seers the rupee and barley to 18. - The local
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Government was seriously alarmed, and informed the Government of India on the
18th October that it would probably be necessary to open relief works in the tract
now forming the Allahabad, Lucknow, and Benares divisions, owing to the failure of
the rain crop and the apprehended difficulty of sowing the cold weather or rads -
crop. The Famine Commission’s report had by this time reached the local Gov-
ernments, though no orders on it had been passed by the Government of India.
In accordance with the recommendations of that report the Government of the
North-Western Provinces proposed to at once organize a system of village inspec~
tion for the gratuitous relief of the incapable poor who could offer neither security
for advances nor labour in return for relief. Each patwari’s circle was to form a
relief circle, and each kanungo was to be the supervising relief officer in his (the
kanungo’s) circle. The tahsildar was to check the kanungo's lists, and issue
certificates to the persons considered eligible for gratuitous relief entitling them
to receive specified doles of grain through the agency of the village grain-dealer.
He was also to enquire into the cases of small landowners and occupancy
tenants without the necessary means of subsistence, and to these would be given
advances under rules framed under the Agriculturists’ Loans Act on the security
of their landed interests. To larger landholders would be given advances to
undertake land improvement works for the employment of their tenants. The
staff of tahsildars and of European officers was to be strengthened in the affect-
ed districts, and the co-operation of reliable native gentlemen in the work of
village inspection was to be invited. These instructions were generally approved
by the Government of India, but a question was raised whether’ the definition of
the classes entitled to village relief had been made “ sufficiently wide to include
persons who are debarred by pride of birth from manual labour on out-door relief
works,” The Government of India expressed the opinion that the definition
“incapable poor who can offer neither security for advances nor labour in return
for relief” should not be so construed as to deprive of all relief those persons who
from such scruples would rather die of starvation than work as labourers. On
this point the local Government replied at some length. It remarked that-the
question whether any relief, and if so, what form of relief should be given to persons
who cannot repay advances and who being able will not work, had not been dealt
with by the Famine Commission, and that it required definite settlement. It
dwelt on the difficulties and risks attendant on any system which recognised the
right to relief of any class of able-bodied persons who did nothing in return for
the assistance they received. It admitted that exceptional cases, really deserving
of consideration, of poor persons of good social position who could not work nor
beg without forfeiting their respectability might arise, but considered that all
such ought to be investigated by a European relief officer before the claim was
admitted, and held that all persons who might without real hardship be required
to labour should be sternly excluded from gratuitous relief. These views were ulti-
mately concurred in by the Government of India, - Eventually preparations for
famine relief were rendered unnecessary by good general rain during the third
week 1n November, enabling the rabi to be sown inall districts -and causing a
heavy drop in prices. ' _
12. During the early months of 1884 the condition of the Southern Punjab,

Searcity in the Southern and COMprising the Kamal, Delhi, Gurgaon, Rohtak and
South-Eastern Puzjab in 1884. Hissar districts, caused anxiety, and required some
measures of relief. Throughout the tract the rainfall of 1883 had been much -
below the average. The 4harif crop promised well up to the middle of July, but



CH.1L]  NARRATIVES OF FAMINES WHICH HAVE OCCURRED SINCE 7
THE FAMINE COMMISSION’S REPORT, 1880. '

a break in the rains lasted for six weeks from the middle of July till the beginning
of September, and the greater part of the crop withered. A heavy and general
fall of rain in the first week of September rescued some of it, but generally speaks
ing the outturn of grain and fodder was very poor. The September rain enabled
a considerable area to be sown for radZ, but the winter was rainless, and by
March 1884 the unirrigated crops bhad almost wholly perished. In a great part
of the tract the previous barvests also had been poor, and grain-stocks had be-
come deplenished. But from the rest of the Punjab grain was actively imported,
and prices, notwithstanding the local failure of crops, remained low. Barley in
March was selling at 26 seers the rupee in the affected districts. The character
of the five harvests, ending with the b of 1884, is shown below in terms of
fractions of a rupee, 16 annas or one rupee representing an average harvest :—

1882, 1883. 1884,
) Rabi, Kharif. Rabi, Kharif. Rabi. Kharif.
As. As. As, As. As.
Delbi ... 13 18 16 5 4 -
Karnal ... sar o 4 8 4 3 4 .
Gurgaon - - 4 12 16 5 8
Hissar .., ee 12 8 12 4 8
Rohtak (11 : LI t’ 8 8 3 4 'TY)

The barvests had been continuously poor in Karnal and Rohtak from 1882, and
in these districts the most serious distress was anticipated. The east and
south-east of the Karnal district were protected by the Western Jumna Canal,
but in the Kaitha! and Karnal tahsils there was no rabf crop in most of the
villages. Portions of the Rohtak district were also protected by the canal, but
in the south, central and western parts of the district which depend on the
rainfall, the Zkarif and rabs failed compleiely. The condition of the Delhi
district was better, as the harvests preceding the Zkarif of 1883 had been good.
In Gurgaon the people wete exceptionally impoverished and indebted, as the
effects of the famine of 1876-78, when 150,000 head of cattle died and 50 lakhs
worth of crops were lost, had not disappeared. The position in Hissar was
more satisfactory. The cultivators were reported not te have lost heart, and
there were no signs of distress.

13- The relief measures comprised (1) the suspension of the land revenue
where deemed necessary : (2) the grant of loans for
digging wells, and later on, when the rains of 1884
broke, of agricultural advances for seed and cattle: {3) the provision of road and
tank work by the district boards for the unemployed at ordinary rates of wages.
No regular famine relief works were opened, but in addition to the employment
provided by the district boards a considerable amount of earth-work was in
progress on the canals-and railways. A large drainage work was started in May
1884 in one part of the Rohtak district, but very few labourers came to it,
and it was closed after about 2 or 3 months. In the canal tracts the harvest-
ing of the spring crops also gave good and remunerative work to many. A
scheme of major works for relief purposes was prepared in case the rains of
1884 should fail, and circle relief in accordance with the famine code was mapped

Summary of relief mexsures.
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cut against the samé contingency. But as the rains of 1884 were good it was
not found necessary to put these measures into operation. In no district was
the distress or demand for employment great. The Delhi district in May report.
ed that ““the people do not crowd to the works, though the rate of wages is fair
and work plentiful.” The Karnalreport was to the effect that the people were
in good heart owing to low prices and large suspensions of land revenue. The
Gurgaon report was that the people were cheerful, and that i rain fell there
would be no distress. In that district 3,200 persons were on works. In Hissar
in the same month (May) 450 people were employed, and 670 in Rohtak. In
June the rains broke, when plentiful employment in the fields became open to
all classes, and by the end of July the works had generally closed.

14. The largest amount of land revenue suspended was in Rohtak, where
Reveaue suspensions, and agri- Rs. 2,29,000 of the £kharif demand of 1883 and
cultucal advances. Rs. 2,23,000 of the rabi demand of 1884 were
suspended. In Gurgaon the £2arif and »abi suspensions amounted respectively
to Rs. 1,16,000 and Rs. £,15,000. In Delhi Rs. 40,000 and in Karnal Rs. 45,000
of the rabi demand was suspended. In-Hissar practically the whole demand
was realised without coercive processes or hardship to the people. About Rs.
70,000 was advanced for wells, cattle and seed in the four districts.

15. That this scarcity, arising as it did from a very extensive fatlure of two
Inferences / from the Punjab Successive harvests, which in two districts had been
scarcity. preceded by decidedly poor harvests, should have
been tided over at such small expense to the State, and resulted in so little
distress, speaks well of the staying power and resources of the agriculturists
of the south-eastern Punjab. The explanation must be sought, partly in
the familiarity of the people of this part of the country with drought, and
their consequent preparedness for it, partly on the proximity of the canral
tracts offering abundant employment to the unemployed and providing surplus
grain at low prices, and partly in the lightness of the land assessment. The most
serious aspect of this, as of other similar scarcities in the south-eastern Punjab,
was the great mortality which occurred among the cattle owing to the dearth of
fodder and water, especially in the Hissar and Rohtak districts. A ‘proposal to
advance 2 lakhs of rupees, in these two districts, to the agriculturists was made
by the Commissioner of the division but was not supported by the Financial Com-
missioner, and was ultimately refused by the local Government. The Financial
Commissioner held that it would be cheaper in the end for the people to sell
their plough bullocks at low prices and to buy others when rain began to fall,
than to attempt to keep them alive on purchased fodder: and that it 'would be a
great mistake *“to encourage the people to run largely into debt for this
purpose, when a second failure of the rains would inevitably result in the death
of the cattle by starvation.”” He showed that in those districts the people
were in the habit of selling their surplus cattle after harvest operations were
over and buying others when requlred and argued that it was undesirable to
interfere with habits of this kind, which were the result of long experience in a
tract of country where seasons were unusually uncertain. These conclusions
were accepted by the local Government. * As regards cattle reqmred for agri-
cultural purposes” wrote the Government, ' it is far better, because it is a far more
certain method of relief, to make advances for the purchase of bullocks when the
~ drought ceases, than to make advances nominally to keep them alive during ‘the
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season of drought. The free suspensions of land revenue which have been made
will indirectly enable the agriculturists to procure fodder for their cattle. The
people must be left to themselves in this matter: the proceeds of the sale-of
surplus cattle at the spring fairs will, no doubt, in many cases provide the means
of purchasing fodder for the remaining cattle needed for agricultural purposes.
Should it be necessary hereafter the Lieutenant-Governor will be prepared-to
make large advances for the purchase of cattle.”

16. The south-west monsoon rains of 1884 were ill-distributed and insuffi-
Distress In parts of Bengal In Ci€Nt in the greater part of the province of Bengal.
1834-85. _ A prolonged break occurred during Augustin North:
Bengal, Behar and Chota Nagpur. This was ina measure made good by favour-
ablerain in September and October over most of the province, but the crops were
generally below the average, and a more or less pronounced failure of the winter
rice crop was reported in November to have occurred in the Sadar and Nawada
sub-divisions of Gaya, the Behar sub-division of Patna, the Sadar sub-division of
- Darbhanga; in parts of Nuddea and Murshidabad; and in parts of the Burd-
wan, Birbhum and Bogra districts. The prolonged cessation of the rains in August
alarmed the local Government, and inquiries were instituted in all divisions as to
‘the state of the crops and the condition of the people : but with the copious rain-
fall of September and October these anxieties were greatlyallayed, and it was
considered that distress would at the most be now confined to strictly limited areas
in the above mentioned districts and would nowhere be very severe, Accordingly
in November further and more minute enquiries were directed to be instituted in
those areas in order to determine the villages likely to be actually affected, the
classes of people in each village likely to need relief, the best means of affording
it and the probable cost. Special attention was also directed to be paid to
stimulating private charity and enlisting the co-operation of local residents ‘of
influence and public spirit in meeting such distress as -might be expected to
occur.

17. The belief that relief measures might, without hardship to the people, be
confined within narrow limits, proved to be well
founded. In Nuddea and Murshidabad the district
boards provided work on road repairs at ordinary rates of wages, but it attracted
few labourers. In Gaya, Patna and Darbhanga similar works were carried on
during the hot weather months of 1835 on a small scale. In May the Collector
of the Darbhanga district was able to report that the condition of the people
was so much better than he had anticipated, that he did not think that any
further measures of relief were required. For relief works in the distressed parts
" of the district the local Government had made a grant of Rs. 5,000 in January,
but it was not found necessary to spend it The rains commenced in good time,
and in July the local Government was able to report that such pressure as had
existed was disappearing. Though there was ‘ more or less pinching in parts of
Gaya, Patna and Darbhanga ”, there was * no want of food and no necessity for
any save a small expenditure in helping a few old and infirm persons and children.”
By September the Patna and Gaya districts ceased to occasion any anxiety.
In Darbhanga distress was prolonged owing to an unsatisfactory dkadoi or
early rain crop till November, but with a good winter rice crop it likewise
disappeared.

Relief moasurea in different dis-
tricts.
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18. In the Burdwan division more serious distress actually developed in parts
Relief io the Burdwan  ©f the Burdwan, Birbhum and Bankura distri¢ts in
division. the hot weather and rains of :885. In the Burdwan
district the area affected was about ‘600 square miles with" a population of
300,000; in the Birbhum district 200 square miles were affected with a popu-
lation of 100,0005 and in Bankura 170 square miles with a population of
72,000, Distress in these tracts was chiefly confined to the non-labouring popu- .
lation, and was chiefly met by the grant of gratmtous relief, though for
the relief of the able-bodied road and tank works on a small scale wete
provided by the district boards. [n each district charitable associations were
formed, and the gratuitous relief given by them was supplemented by similar
relief given by the district officers, from funds placed at their disposal by the
Government. Agricultural advances were also freely given. In May 4,500 per-
sons were on the Governmant gratuitous lists in the Burdwan district; 6,000 in
Birbhum; and 3,000 in Bankura. In June the numbers in Birbhum had in-
creased to 14,300, of whom 8,500 were relieved by Government and 5,800 by
private agencies. On relief works in these districts the numbers were much
smaller, and the subject of gratuitous relief attracted attention, and led to
correspondence of some interest between the Government of Bengal and the
local officers. The first question discussed was asto the proper amount of the
gratuitous daily dole. It wasreported by the Commissioner that the money dole
granted to each recipient represented the price of half a local seer (or 12}
ounces) of rice, whereas according to the famine code it should be sufficient
to procure the minimum ration of the code. The Commissioner admitted that
this amount of food in itself was not enough to support life, but he urged that in
his division only moderate distress and not famine ' existed, that the -persons
in receipt of gratuitous relief were either helped also by private charity or were
earning small sums by odd jobs, and that in point of fact they were notin danger
of starvation. The local Government, however, took the view that no departure
from the recently promulgated famine code could be allowed, and that in granting
gratuitous-rélief the scale therein prescribed must be adhered to. The second
question was as to the prominence given in the division, especially in the
Birbhum district, to gratuitous relief. The attendance at the road and tank works
opened for relief purposes was small and showed no sign of increasing ; while the
numbers on the gratuitous list rapidly rose. The Commissioner recognised that
in Birbhum the scheme of relief was faulty, and that there was too much reliance
on gratuitous relief and too little on works. “A glance at the figures,” he wrote
in July, “given in the report shows that one-seventh of the entire population in
certain tracts are in such a distressed condition as to require gratuitous help,
and [ cannot credit such a universal state of destitution. Most of these are
women and children who are- said to have none to support them ; but this excuse
can no longer be put forward, for the timely rainfall must have caused a return
of those who went away in search of work.,” He urged on the Collector the
opening of more works and the rigid sifting of the gratuitous lists. The Govern-
ment took the same view, and from July a sensible reduction in the numbers
gratuitously relieved commenced. A satisfactory monsoon enabled relief of all
kinds to be closed at the end of November throughout the division. In August
and September 1885 relief measures, chiefly in the form of leans, were again
necessitated in Murshidabad, Nuddea and other districts on account of damage
from floods, and in Orissa on account of a destructive cyclone and storm wave.
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19. The total State expenditure on relief in the province amounted to 3}
lakhs of which Rs. 2,41,900 were for loans and
advances, and the rest chiefly for gratuitous relief.
Relief works were, as stated, provided by the district boards.

Cost of relief.

20. The south-west monsoon rains of 1884 were also very deficient over a
Scarcity in parts of Madmas in 2763t part of the Madras presidency. In Madura,
¥834-85. . Coimbatore and Cuddapah the rainfall for the
period from the 1st April to 3oth September was nearly one-half less than the
normal rainfall, in Bellary and Tinnevelly more than one-half less, and ia Ananta-
pur nearly two-thirds less. In all these districts the failure of the south-west
monsoon was more complete than in the famine year 1876. Writing in the
middle of October, the Madras Government described the position as critical.
Fortunately prices. still remained comparatively low, the preceding years had in
" most parts been good, and stocks of food in the presidency were believed to be
large. In November and December all anxiety was removed.in respect of all these
districts, excepling Bellary and Anantapur, by a fairly good north-east monsoon.

a1. In Bellary and Anantapur the crop failure was serious, though from differ-
Teacts affected aad character of €CES Of soils and rainfall four talukas and parts of
scarcity, two others, forming a block of 3,000 square miles,
suffered more than the rest of the districts. These talukas were Gooty and
‘Tadpatri in the north of the Anantapur district; and Bellary and Alur, with parts
of Adoni and Rayadrug, in the east of the Bellary district, ad;ommg the affected
tracts of Anantapur. The extent to which the rainfall failed is shown in the
marginal table. But

BELLARY DIsTRICT. . ANANTAPUR DISTRICT. account has also to
o oA | eemat, | Tt | Desoeiber. | Normal. be taken of certain
Taluks. ecem . aluks, ecember. orm + LI
2884, . i phys:ca.l. pf:cullantles
: 7 of the districts. The
: Tnches, Inches. | - Inches. Inches. -
Bellary 767 1734 |Gosty .. Pl aﬁ_ected talukas con
Alur T42 1985 | Tadpatrl ... 10'03 1995  tain large areas of
Adonl 16'92 2408 | Anantapur ... 844 16°56 > .
. 1391 22's6 Dharmnmm 1 2048  black soil, which de-
Had ga.lle e 814 3t°3v | Penukonda .. 10° 1502 N .
Kuadligi . 1528 2303 | Hindupur ... 107§ 17s8  pend for cultivation on
Harpapahalt .. -1y 2333 | Madaksiva ... 12 00 19'72 "
Raydrog .| o9t 1913 _ heavy rain in Septem-
" traa] sl wo17] 18 Dber and the subse-
quent rains of the

" north-east monsoon. In the affected talukas the north-east monsoon gave little
rain in 1884 and consequently a considerable portion of the area usually cultivated
lay waste, and such as had been cultivated yielded less than one-fourth of
an average crop. In the rest of the Anantapur and Bellary districts light red
soils predominate, which will bear.a crop with less rain than the black soils ; and
though the crop on them even here was under one-half the average yield, the loss
was not 'so great as in the black soil tracts. In both districts prices were
high. The price of cholum or greater millet stnod at 18} seers the rupee in-
Bellary ‘and 21} seers in Anantapur at the end of December 1884, against
38 seers in Bellary and 40 seers in Anantapur in December 1883. These com-
paratively high prices pressed heavily on people accustomed, as are the people of
Bellary and Anantapur, to cheap food. A state of distress though not famine
existed, and the Madras Government considered that it called for an enlargement
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of ordinary public works, to afford employment for considerable numbers of
people between the beginning of the year 1885 and the following June, when the
next cultivating season would commence. ‘There were, however, it was said, no
irrigation or other projects sufficiently large in readiness, and it was proposed to
reserve certain small works of communication for the approach of the cultivating
season when it would be desirable to keep the people near their homes. The
sanci:ion of the Government of India was therefore sought for and obtained to
commence earth-work for relief purposes on the projected extension of the
Guntakal-Hindupur railway. This work was kept open till June when the mon-
soon set in. The expenditure on it appears to have been about one lakh, Such
other relief works as were found necessary were provided by the district boards.
.No gratuitous relief appears to have been given, but large remissions of land
revenue were made. In August 1885 a break in the monsoon renewed the anxiety
of the Madras Government for the Bellary and Anantapur districts, and prepara-
tions for recommencing the railway work were made. But the monsoon again
strengthened, and by the end of September the agricultural outlook was good
and cholum had fallen to 25 seers the rupee. '

a22. In 1886 a long break in the rains in August and September greatly
Agprehended scarcty in pata of d.:a.m:.lged- the rice crop of the 'Bilaspur and Raipur
the Central Provinces in 1886-87. districts in the Chhattisgarh division of the Central
Provinces. ' In the middle of September a heavy fall of rain temporarily improved
matters, but this was followed by another period of bright weather and hot dry
winds At the end of September it was reported that in Bilaspur 50 per cent.
of the rice area would yield no crop ; that in the remaining area it would be only
4 annas ; and that the district board was starting work on tanks for the employ-
ment of the people. From Bhandara and Balaghat in the Nagpur division
similar reports as to the failure of the rice crops were received, and preparations
were made for opening works. The local Administration thought the situation
sufficiently serious to be reported to the Government of India, and asked permis-
sion to start earth-work, if necessafy, on the projected Bengal-Nagpur railway,
as a relief work. In the first week of October good rain fell which did material
good. The possibility of having to afford extensive relief was entertained for
some time, and small relief works were kept open without attracting many labour-
ers. The rice crop was almost a total failure over a considerable area in Bilas-
pur, and in Raipur over a large area it was little removed from a total failure.
The October rain allowed an extensive »ads crop to be sown in many villages, but
in both districts there were considerable areas in which only a rice crop could be
sown. In these tracts distress was expected during the hot weather of 1887, and
prepared for. But it did not appear, and the expenditure on relief works was
very small, The ease with which the Chhattisgarh division sustained the dis-
astrous season of 1886, strongly corroborated the often expressed opinion as to-
the great resources of this tract. Previous seasons had been good, there were
ample stocks of food in the villages, and though prices were higher than usual,
rice selling at 20 to 24 seers against 30 to 40 seers in 1885, they never reached
scarcity level.

23. At the close of the year 1888 the condition of the Champaran, Muzaf-
farpur and Darbhanga districts caused grave anxiety.
In the two critical months of September and October-
1888 the average rainfall in these three districts was only 5'44 inches, and this,

Scarcity in Bebar in zaséag.'
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although nearly two inches greater than the amount which fell in the correspond-
ing months of 1873 (the year of the Behar famine), was yet less than half the
-normal amount. This deficiency of rainfall extended to the whole of Behar and
affected the winter rice crop throughout the division ; but the only tract as to
which real anxiety was felt, was a strip of laad over 1,000 square miles in area
which extended for about go miles along the Nepal frontier through Champaran,
Muzaffarpur and Darbhanga. Here little except rice is grown, and in 1888 this
crop was almost all lost. Prices rose to a high level, rice from January onwards
selling at 11 and 12 seers in the affected tract. This, taken with the high prices
prevalent, produced, it was recorded by the Lieutenant-Governor in February
1889 after a tour through the affected tracts, “ among the poorer inhabitants
of the area in question a certain amount of distress, very different in degree
from that felt in actual famine, but nevertheless quite unmistakeable, and such
as to call for relief.” In January relief works were opened by the district
boards in numerous localities, so that employment was offered to the needy
within easy reach of their homes. To the able-bodied piece-work was
offered at a rate which would enable the ordinary worker to earn the money
equivalent of the “full ration” of ‘the famine .code. The weakly were
employed on task-work on 75 per cent. of the full wage. Work was given to
all who sought forit without exception. At the end of January about 8,000
persons were employed in Champaran, 4,000 in Muzaffarpur, and 4,000 in Dar-
bhanga. As the hot weather months drew .on, the district board works were
supplemented by relief works conducted by the revenue authorities from pro-
vincial funds. Advances were also given to landlords and cultivators, anrd gra-
tuitous relief on a small scale started. At the end of May the numbers of relief
workers were about 15,000 in Muzaffarpur, 13,000 in Champaran,” and 135,000
in Darbhanga. In June exceptionally heavy rain set in, leading to a general
tesumption of agricultural operations and a rapid fall in the numbers on relief
works. In July floods caused anxiety, and interrupted grain traffic, so that prices
rose and rice was as high as g seers the rupee in the affected tracts. Up to this
time very little had been done in the way of gratuitous relief. A few kitchens
were now opened for children, and a small expenditure incurred on grain doles in
villages. In August 3,000 persons were in receipt of gratuitous relief in Muzaffar-
pur, and 1,000 in Champaran. Very few works still remained open. Asthe crops
ripened, distress declined, and relief was everywhere closed at the end of October.

24. The total expenditure by Government on direct famine relief amounted
to about 3 lakhs; on loans and advances about 3
Cost of relief. lakhs more. The expenditure by the district boards

amounted to 2 lakhs.

25. Commenting in October 1889 on the famine pfogress reports received
" from Bengal, the Secretary of State expressed his satisfaction with the promptitude

and discrimination shown by the Government of Ben-
gnarks ot the Secretay of - oal and its officers in dealing with the crisis of North
. _ Behar. * The failure of crops and consequent dis-
* tress,” he remarked, “ weré happily confined to a narrow tract in Behar and were
neither so severe nor so extensive as in the years 1869 and 1874. But in such a
thickly populated region any serious failure of crops gives cause for anxiety.” “ The
people had passed,” he added, ¥ through an anxious time without loss of life or avoid-
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able suffering.” But the Secretary of State went on to say that he was not equally
satisfied that the necessities of the case were promptly recognised by the local offi--
cials and dealt within the Orissa Tributary States and in Angul. “ In the chiefships
the primary responsibility rests uponthe chiefs : but the shortcomings of the Daspalla
Chief, and the situation in some of the other Estates might have been ascertained

earlier. In the Government estate of Angul, British officers were certainly respon-

sible for ascertaining the facts and for administering relief : and the situation there
appears to have become critical before active relief work was begun under orders.
given by Sir John Edgar on the spot.” The scarcity in Orissa here referred to will
now be noticed.

26. In March 1889 the deficiency of the crops of the preceding year in many
Distress in the Tributary States  Of the Tributary States of Orissa was the cause of
of Orissa in 1589, some anxiety to the Government of Bengal, and the
necessity for special vigilance in Angul, a once tributa.ry state , which had been
confiscated in 1847 by the British Government, and had since remained under Gov-
ernment management was impressed on the Commissioner of Orissa. The Angul
territory is difficult of access from Cuttack and is shut in on all sides by
hills and unbridged rivers. It is a net-work of forest clad hills, and its population
consists largely of aborlgmal tribes and semi-hinduised castes which find a pre-
carious subsistence in the forests and in temporary cultivation, or as field hands
in the more open parts of the country. The total population is about 100,000
souls. Rice is the sole crop. In 1887 and again in 1888 the crop was very
short, the yield being less than half the average. On the failure of the crop of
1888, reports of distress in Angul were received, and caused the anxiety which led
the Bengal Government to impress the necessity of vigilance on the local authorities.
Up to June, however, no special expenditure on relief was sanctioned, and of the sum
of Rs. 12,000 placed by the Government of Bengal at the disposal of the Commis-
sioner of the division for advances to the cultivators, only Rs. 3,000 had been
disbursed. The monthly reports from the native superintendent of the Angul terri-
tory at length indicated such serious distress that in July Sir John Edgar, the
Chief Secretary to the Bengal Government, was deputed to Orissa. He found
the situation more critical than had been realised by the local authorities, and that
‘the measures of relief which had been taken were quite inadequate, Great distress
existed, and while an enormous number of deaths from cholera were reported,
there was evidence that not a few were really due to privation. A few relief
centres had been established with works attached to them. But they gave
employment to only 493 persons and gratuitous relief to 1,998 persons, and both the
amount of wage on the works and the ration givenon gratuitous relief were un-
questionably insufficient. Measures were at once taken to make relief effective.
The estate was divided into three circles, each under the charge of a European
officer who was given a medical subordinate. Their duties were to visit each
village, to superintend the distribution of gratuitous relief to those who could
not work, to give light work, such as basket working and husking rice, to those
capable of light work, to distribute seed and subsistence advances to cultivators
and to others for spinning and weaving, and to provide for the able-bodied such
work on roads and embankments near their villages as it was found practi-
cable to carry out in the rainy season. The cost of these measures was estie
mated at Rs. 41,000, and to prevent any risk of food supplies in the territory run-
ning short, Rs. 15,000 was also spent on purchasing and forwarding unhusked rice
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from Cuttack, With these measures and favourable rains the distress was
brought under control, though, as the Government of Bengal remarked, it is much
more difficult to “overtake a famine which has been allowed to get out of hand
than to prevent starvation by timely measures.” Many of the persons brought on to
relief were in bad condition, specially the children. At the end of September the
numbers on relief did not exceed 3,600, of whom three-fourths were women and
children in receipt of gratuitous relief, and by the end of November it was found
possible to close all relief operations. No trustworthy mortality statistics appear
to have been collected, but the combined effects on the population of cholera,
dysentery and other diseases usually accompanying a period of general privation
" were admittedly great.

The situation in the tributary states in the vicinity of Angul, in the hilly
country lying north and south of the Mahanadi river, was also investigated by Sir
John Edgar, and ascertained to be as serious in several of them as in Angul. In
each case such measures of relief as were found practicable were concerted with the
ruling Chief, loans of money for relief purposes granted where necessary, and
more effective supervision arranged for. That the mortality from privation was
great in several States unfortunately does not admit of doubt.

37. The south-west monsoon of 1888 began late in Ganjam and was irregular
and scanty, the total rainfall received by the district
between the 1st April and the goth September being
only 18 inches, against a normal rainfall of 31 inches. The normal rainfall of the
north-east monsoon iu Ganjam, between the 1st October and 31st December, is 11
inches. In 1888 this period was rainless except for a cyclonic storm which gave
7'7 inches of rain between the 2gth October and the gth November. The crops
which consist chiefly of unirrigated rice and ragi had failed seriously by the 15th
October over large areas, water and pasturage became very scarce, grain-dealers
in panic, refused to sell grain, prices rose rapidly, and grain riots and robberjes
occurred. The Madras Government deputed one of the members of the Board
of Revenue to proceed to Ganjam at once and report on the condition of affairs,
Mr. Garstin’s arrival in the district on the 4th November 1888 had been preceded
by rain, and its effect was to save the standing dry crops of red-gram, horse-gram
and late ragi, and to secure some yield to the rice crop where it had not already
withered. The conclusion he arrived at was that at that date there was no general
failure of food-supply. He estimated the yield of the rice crop at three-
eighths of a normal yield, and put that of other crops somewhat higher. He
considered it beyond doubt that the high price of food grains and the prospect of
a bad rice harvest had caused much distress, especially to tae poorer classes
and the weavers. He recommended the opening of large works, to be carried
out as ordinary public works by professional agency, and under the powers vested
in him by Government at once openkd the Rushikulya canal project on the
ordinary piece-work system through contractors. He recommended advances to -
weavers, and in regard to gratuitous village relicf to the helpless and those
unable to work (lists of whom were being prepared by the Collector) he advised
that relief should be granted to them when the price of rice exceeded the scarcity
rate. The scarcity rates at that time fixed for the Ganjam district were 11°20 seers
the rupee for rice, and 16'60 for ragi. In 1887 the average price of rice had been
85} seers and of ragi 45 seers the rupee. In October 1888 rice had risen to 10 seers

The Ganjam famiae of 1888-8g.
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and ragi to 23 seers the rupee. These pricesfell to 12 seers and 24} seers respec-
tively when rain occurred in November, but they gradually rose from this point in
subsequent months, till in June 188grice was sellmg at 9’9 seers and ragi at 17 seers.
Under Mr. Garstin’s proposal ‘it would have been permissible to the Collector to
have commenced gratuitous v1llage relief in December 1888 when rice became
dearer than 12 seers the rupee. The Madras Govemment however, held in its
~ order of 12th December 1888 that ragi being the cheapest food in ordinary use in
the district should be regarded as the standard grain, and forbade gratuitous
relief being given, except in the case of homeless wanderers and beggars in
danger of starvation, until the price "of ragi reached 16 seers therupee. It was
subsequently ascertained, when His Excellency the Governor of Madras visited
Ganjam in June 1889, that the assumption that ragi was the common food of the
people in Ganjam was incorrect, as though largely consumed, it is always mixed
with rice by even the poorest classes. The course of the Ganjam scarcity also
showed that distress might become very general and severe without ragi reaching
the scarcity rate of 16°60 seers the rupee. As it loses 20 per cent. in bulk in
being converted into meal, the scarcity rate of 16°60 seers of ragi’ in grain,
represents a rate of 133 seers of ragimeal. The decision to defer gratuitous relief
until the scarcity rate of ragi was reached was thus an unfortunate one, and
had unfortunate results. As regards relief works, the Madras Government approv-
ed the orders as to the opening the Rushikulya canal and other works, but
directed that all persons, and not the able-bodied only, stould be given employ-
ment on them, and also authorised the Collector to open sub51dlary small works,
as necessary, under civil agency.

28, Up to June 188grelief was regulated by these orders. ‘The large public
works gave employment to about 4,000 labourers in
. January, 13,000 in February, 14,000 in March,
and 20,000 in April. Virulent cholera then broke out and the numbers -
in May and June fell in consequence to 11,000. The original intention was that
all applicants for labour should be provided with employment on these works, but
the works were given out by the Public Works Department to contractors, only able-
bodied labourers were admitted, and numbers of peoplé were left without employ-
ment, until in May the Collector perceiving this opened civil agency works for
their relief. On these small works between 5,000 and 10,000 persons were employ-
ed for some months. When Lord Connemara visited Ganjam in June 1889, about
18,000 persons were employed on professional agency and civil works, and some -
2,300 persons had been admitted by the Collector to gratuitous village relief, on
the ground that they were in danger of starvation. As distress was severe in a
tract of about 2,500 square miles with a population of 1,100,000, relief was con-
fined to about 8 persons in every square mile, representmg only 2 per cent. of the
population.

Relief up to June 1889,

29. Lord Connemara marched in the first fortnight in- June 1889 through the

Lord Contemara’s vislt. Famine mMOst distressed parts of the district, and then recorded
recoguised. the conclusion that “a large amount of distress,
amounting to starvation, existed, and that the most urgent orders and the most
prompt action were required if many lives were not to be lost by the most lingering
and dreadful of deaths.” Famine was declared by the Madras Government to exist
" inthe Ganjam district. Numerous kitchens were at once opened for the distribution
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of cooked food, and orders were passed for the formation of relief clrcles, the
' appomtm ent of circle relief officers, and the distribution of doles of grain or money
in the villages to the aged, the poor, the sick and the destitute, Seed-gram for the
cultivators was also imported from the Godavari district. The Madras Gorvern-
ment further relieved the Revenue Board of the management of the famine; and
put the Collector in direct communication with itself. Under this changed pohcy
the numbers on relief rapidly augmented. The Revenue Board recorded in its
review of the operations that * The careful i inspection of the vil'ages and the opening
of the kitchens revealed the existence of severe and wide-spread distress which
had not previously been adequately realised.” The numbers on gratuitous relief, the’
grant of whicn under the code is confinéd to destitute resident villagers physically
incapable of or unfit to labour, increased rapidly. The numbers on village relief
rose to over 27,000 hythe end of June 1889. to 70,000 by the end of July, and
to g3,000 in the first week in ‘August. In August over 11,000 persons were also
fed daily in kitchens. This month marked the highest. point in relief. As the
circle renef organization was perfected, it became possible to exercise stricter
control, and with a good harvest on the ground the numbers on gratuitous
relief were reduced to 28,000 by the end of September. At the end of October
1889 this form of relief was discontinued, though relief works were retained till

the end of November.

0. Complete accounts of the expenditure on this famine are not given in

the official report upon it. But Rs. 3,64,000 is stated

Cont of relief, . to have been expended on professional works, Rs.
3,45,000 on civil agency works, and Rs. 3,50,000 on gratuitous relief, Rs. 1 ,70,0c0
was advanced to weavers and for seed-grain. Rs.:2,68,0c0 of land revenue was
remitted, and Rs. 3,00,000 wassuspended, The expenditure was by no means
excessive, but it may be conjectured that if relief had been more freely given
in the first stage of distress, less would kave been spent on gratuitous relief and .
kitchens in the second stage.

31. As regards the mortality Juring the famine period, the .chief facts are
these. The average number of recorded deaths per
anoum in the Gan]am district for the ten years
ending the joth September 1888 was 19ococo from all causes, and 18,400
excluding cholera. In the 12 months from the -ist October 1888 to the .
3oth September 1889, the recorded number of deaths was 38,463 from all causes,
and 24,433 excluding cholera. This gives a recorded death-rate for these twelve
months of 42'0 per mille from all causes, and 256 cxcludmg cholera. The latter
death-rate is below the true death rate of an Indian district in healthy vears and
stamps the death reglstratlon of the Ganjam district as defective That this
"must have been s6 is also shown by the low tecorded death-rate of 16 per
tnille, excluding cholera, for the decennial period immediately preceding the
famine. It is possible that the registration in 1888-89, though imperfect, was
miore perfect than that of the decennial period, as the existence of distress directed
special attention to the subject. But the exact allowance to be made for this
cannot be determined. On the other hand it is probable that some of the deaths
ascribed to cholera resulted more or less directly from privation. ATl that can be
safely said is that the inorta'lity of the famine period from all causes was much
in excess of that of ordinary years. ' ' '

Mortality in the Ganjam famine
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32. The incidents of this famine led to the consideration of some important
Discussion of certain relief ques.  Principles of famine procedure. ‘It was recognised
tions. that the rise of prices to a particular rate should not
be made the criterion of the necessity for granting relief, and that the special use
of what are called scarcity rates in the codes is to act as a dangersignal. A rise
of prices to such points is ordinarily a sign of the existence of severe scarcity,
but severe distress may exist before prices have reached this limit. The Madras
Government also considered that the code scarcity rates for all districts required
revision, that such rates should be determined with reference to local conditions,
and that it was unsafe to take as a danger signal for ithe whole presidency one
and the same percentage of increase in the price of food grzins. “In Ganjam
wages and prices are ordinarily lower than in any other district of the presidency,
and any rse in the price of food grains is felt more quickly and acutely by the
low paid labourer there than by the better paid one elsewhere.” With regard
to particular measures of relief, the plan adopted in the Ganjam famine of con-
fining the departmental public works to able-bodied workers and leaving the
civil authorities to manage small wo-ks for all other classes, was considered to
have been unsatisfactory. The better procedure, it was held, would have been
to have placed all works under professional management, and to have fixed varying
tasks for varying capacities. The predominance which grain and money doles had
assumed in the Ganjam famine and the objections taken by the people to
cooked food were thus dealt with: * The Government considers that cooked
food is the best form of relief for all who cannot earn wages on relief works. As
regards the alleged difficulty of adopting it generally on the ground of caste
scruples, the Government does not consider that any such scruples are sond Jfide
or should be recognised which do not involve loss of caste by accepting the relief :
if the food is cooked by Brahmins in a kitchen to which none but Brahmins haye
access, there is no room for any such scruple....c..cvincincnrnrannnn, Acceptance
of cooked food is the truest and safest test of the need for gratuitous relief, but
the objection to relying exclusively on this form of relief is, that it would be
difficult to work on a large scale if there were wide-spread distress. When a
large proportion of a not very dense population has to be relieved, the organiza-
tion of adequate distribution of cooked food becomes almost impossible. Some
discretion must therefore be given to officers in special cases to substitute grain
doles for cooked food.” The preference here given to kitchens is still retained
in the Madras famine code. The code directs that in the early stages of
distress, unless the Government should order otherwise, gratuitous relief should
be restricted to the grant of cooked faod in central kitchens ; and differs from all
other codes in postponing the organization of relief circles and the preparation
of village lists until distress bas become severe.

33. The autumn crops of 1889-go throughout the districts of Kumaun and
Scarcity in the Kumaun and Garbe Garhwal were indifferent, :I'he area under Ploug.h
wal districts of the North-Westeern was below the average owing to a severe epidemic
Proviacesand Oodh in x8go. of cholera. The season was also unfavourable.
The rains were late in coming, were excessive while they lasted, and ended early.
‘The result was a bad harvest of the grains which form the staple food of the
poorer classes in the hills of Kumaun and Garhwal. The usual winter rains were
“also a failure, and, except inthe area irrigated from the hill streams, the spring
crops of 18go almost wholly failed. The people in' these hilly tracts live in

AY
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scattered and distant villages, communication between which is difficult. The
fields produce little more than is needed for their food, and throughout Garhwal
and much of the Kumaun hill country, there is an absence of traders and grain-
dealers. The cultivators and landholders live on their own stocks, and in con-
sequence of the deficiencies of the ZAarsf and the failure of the rabds these stocks
were dangerously depleted. The people in most parts had money to buy food,
but there ‘'was no machinery for getting and distributing the necessary supplies.
It became accordingly necessary to import and distribute grain through :Govern-
ment agency. In April 18yo the local Government sanctioned the purchase of .
45,000 maunds of grain for Garhwal. Most of the quantity was bought in the
markets of the plains, and, before the rains made transport difficult, it was
removed to selected depéts in the interior. It was sold as required under official
supervision at rates which covered all costs of purchase, transport _and wastage,
and was also sufficiently high to enforce economy on the purchasers. In Kumaun,
the failure of crops not being so serious as in Garhwal, it was considered suffi-
cient to place at the disposal of the district officer Rs. 15,000 for purchase of
grain. In Kumaun grain was given out in return for cash, but in Garhwal it was
almost entirely advanced under engagements to pay by instalments extending
over two years. By one or other of these methods about 41,000 maunds of food
were placed in the hands of the people. Cash advances aggregating Rs. 10,500,
representing some 5,000 maunds of food.grain, were also made in Garhwal,
Orders were given for the opening of relief works for those who could neither buy
nor give security. But there was apparently no need to give effect to these -
orders. Gratuitous relief was neither required nor given. During April and
May good showers fell in both districts, which ensured the germination of the
&harsf crops.” The monsoon rains were also favoutable, and by the middle of
August all cause for further anxiety ceased, In September an excellent harvest
wasreaped. In Garhwal about 75,000 persons, a fourth of the population of the
district, were for some time dependent on the supplies they drew from the Govern-
ment stores. In Kumaun upwards of 12,000 maunds were sold, and the relief
thus given was divided over a population of "34,000. The cost of the relief
measures in Garhwal came to Rs, 1,48,000. Of this sum, it was estimated at
the time that about Rs. 1,38,000 would be recovered. In Kumaun the cost
aggregated Rs. 37,000, almost the whole of which was recovered, . These
measures proved ample and met the necessities of the people.
34. In March 1892 the probability of the occurrence of distress in the dls-
Searclty o the Komuun ‘m“ tricts of Garhwal and Al.mora in the Kumaun division
e Prorinees and Oudh in  WaS bl.'ought to the notice of Government. In the
1803, following month reports. of a similar tenor were
received from the hill ‘pargana of Jaunsar-Bawar in Dehra Dun. In both cases
the reason for the anxiety was the same. The &karif or autumn crop of 1891-92
had been a poor one because of the lateness of the rains, and the partial destruc-
tion of the crops by locusts. meg to the failure of the vsual winter rains, the
spring crop proved to be even worse. Throughout the month of March dry west
winds and a high temperature prevailed, which prevented the germination of the
crops. These two successive crop failures left a'large tract without sufficient grain
in store to carry the people on till the gathering of the autumn harvest of 1892-g3.
At the end of March advances to the amount of Rs. 15,500 under the Agricul-
turists’ Loans Act were sanctioned for Kumaun. It was, however, soon found
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that owing to the depletion of local stocks and want of private traders to impot.
grain from the plains, cash loans were of no use, as there was no grain to be pur-
chased with them. It was accordingly decided that, as in 1890, grain should be
import'ed by Government for sale to the people. Forty-five thousand five hundred
and twenty-four maunds of wheat, gram and barley, costing in all Rs. 1,54,624 were
thus brought to the affected tracts and diswributed in Garhwal and Almora. The
cash sales amounted to Rs. 25,040, and those on credit to men with interest in land
and to others on their security to Rs. 1,41,533. Profiting by the experience
of 18go, the porchase of grain on this occasion was made more cautiously, a
much smaller stock was left in hand, and it was anticipated that no loss
would accrue to the State. In Garhwal the number of persons who made purchases
was 18,134, and allowing, as estimated by the Deputy Commissioner, eight persons
for each purchaser, some 150,000 people were assisted by advances of Govenment
grain. The/people in the interior hills displayed great disinclination te go down
to the plains, or to travel any great distance even in the hills to buy grain. Besides
relief granted by distribution of grain, the collection of land revenue was suspend-
" ed as also the realization of advances made during the scarcity of 1890. No relief
works were found necessary in Garbwal, but in Kumaun road repairs were under.
taken in order to give employment to those who-could not afford to pay for food and
for whom no one would stand security. The relief measures taken proved sufficient
to keep the people in their homes and prevented the scarcity from deepening into
famine. In Jaunsar-Bawar there was no necessity to import grain, as there was
a local market easily accessible from all parts of the affected area which had
the advantage of an excellent cart road linking it with the plains, The relief .
took the form of advances for seed and sustenance, the total amount distributed .
for both these objects being Rs. 23,400. Some road works were also started,
which however did not attract more than 200 labourers. Special difficulties
were met with-in extending to the people the full measure of help they needed.
These were caused by their constitutional apathy and shy: ess, which led them
to suffer in silence rather than bring their distress to notice, and by their
disinclination to leave their homes, which prevented them from taking advan-
tage of works opened for them even when they were at a moderate distance
from their villages. .

The monsoon of 1892 was early and favourable.. The earliest autumncrops.
were gatliered in both Kumaun and Jaunsar-Bawar in the third week of August
and the distress then came to an end.

35. With the failure of the north-east monsoon of 1890 a period of severe agri-
Distress in the Madras presi- cultural distress commenced and prevailed for over-
dency in 189x and 1362 two years throughout the Madras presidency. The
failure was most marked in the Central and Carnatic districts which depend
chiefly for their rain on the north-east monsoon. But in the first six months of
1891, it was only in the five districts of Cuddapah, Nellore, Chingleput, North
- Arcot and Coimbatore that special relief operations were found necessary. The
south-west monsoon of 1891 was late and seriously deficient and led to a lasge
failure of crops in the Deccan and Central districts, a failure which was afterwards
intensified in many parts by the failure of the north-east monsoon of 1891-ga.
Up to June 189t the area of distress in which relief operations were necessary was
3,450 square miles. In consequence of the failure of the monsoons of 1891
it mcreased to 3!,300 square miles in December 1891, and 23,700 square miles.
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in March 1892. Towards the close of April 1802 some good showers enabled
cultivation to be commenced, and the distressed area was contracted to 17,600
square miles by the end of June. The south-west monsoon of 1892 was excep-
tionally good and by the end of September it was possible to close relief works
everywhere,

36. The districts seriously affected during these two years of deficient
Districts afected. rainfall were the same which had suffered most
severely in the great famine of 1876-78. But the
calamity was of a much smaller kind, in respect to both the extent of the area
affected and the acuteness of the distress experienced by the people. The
extent to which the rainfall was in defect in each district in which famine relief
operations were found necessary in 1890-91 or 1891-92, or in both years, is shown
by the following figures :—

RAINPALL IN INCHES. RAIRFALL 1IN INCHES.
District. District.

Average, | 18g9o-g1.| 1Bgr-0a. Average. | 1890-91. | 18g1-92.
Chingleput ... 46711 30°96 29'44 | Nellore 3493 2581 1699
North Arcot ... 3787 3208 2636 | Kurnool e 27'30 29'05 1479
Salem 3168 3I'30 19°46 | Bellary 23°70 2428 9'92
Coimbatore . 2550 2569 at'to | Anantapur 2374 2086 10°86
Tinnevelly 26-go 2235 3288 | Cuddapah 29'L2 21°79 1417

37. Relief works were first opened in' February 1891 in Chingleput ar.”
"North Arcot, and in March and April in Tinnevelly,
Coimbatore and Cuddapah. In May the numbers
on relief works were 14,900, and in June 16,780, by far the majority being
returned in Chingleput and North Arcot. In these two districts it was also
found necessary, in March, to give some gratuitous relief by means of kitchens
to those ‘unable to work. In July, which marks the commencement of the
second period (July to December 1891), relief works were also opened in Nellore.
In August works were closed in Tinnevelly. In that month the numbers on relief
works were 29,700, of whom 7,289 were in Chingleput, 10,248 in North Arcot
and 6,912 in Coimbatore. In October Salem was added to the list of districts
having relief works open, and the total numbers of workers rose to 34,658. In
the two succeeding months the humbers.fell to 21,800 and 18,700; and it was
found possible to close relief works in Chingleput and Coimbatore at the end of
December. On the other hand works had then to be opened in the three
Deccan districts of Kurnool, Bellary and Anantapur. During the third period
.(January to June 1892) the numbers on relief works rose rapidly. In June the
+ average numbers exceeded 87,000, the highest daily total (92,583) being reached
on the 18th June. Of this total Nellore accounted for 22,700, Kurnool for
25,000, Bellary for 18,000, Cuddapah for 11,900 and Salem for 6,600. In
Anantapur, though the loss of crops was great, the attendance on the works was
surprisingly small, never exceeding 1,500. Relief kitchcns during this period
were maintained in the several districts for the families of the relief labourers, but
the latter evinced great unwillingness to send their children to them, and in no
month did the total number of persons gratuitously relieved in kitchens in the

presidency during this petiod exceed 1,300. The fourth period (July to Septem-
" ber 1892) marks the decline of distress. The average number. of relief workers
fell from 55,000 in July to 21,000 in August and 3,000 in September, and in

Course of relief operations.
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the later months all relief works still remaining open were closed. Kitchen relief
similarly declined, and was finally discentinued in September.

38. The average number of relief workers and of persons gratuitously relieved
in kitchens in the presidency in each month is shown

Relief statistics. . ]
in the following table :—

. \ R
wr PERIOD, axp PERIOD. axp PERIOD, | 4™ PERIOD,
Jaxuary To June i8pr. Jury To Dacaunex 1891, Janvany 1o Juxz 1801, Jury o SeeTEMBIR 1893,
Worka, [ Kitchens. Works. | Kitchens, Works | Kitchens, Works.| Kitcheons
;agunry " - iuly . 16,624 2,334 {iuuarr e | 37,340 1,381 — —
cbruary .. | 1,083 ugost o | 23,750 4753 | Fabroary ... | -3¢ L3 i

March i d:r.;s 26 | September.., | ap, 710 6,061 | March 7 - u:gf '9%2 ’.lA':::uul gf:iﬁ sszg

April 9,083 760 | October 34,658 6,350 | Apri} s | 36,858 916 | Scptember... | 3,107 130
May 14,890 1,324 | November... | 21,827 4133 | May o | 73,835 1,071
June 16,7179 1,563 | December... | 18,608 2,364 l Juoe - | 87,582 1,004

In the districts first affected by scarcity in 1891 the rise in prices during the
first period was continuous, though it was very gradual and was much mitigated
by the activity of the grain trade. Taking Chingleput as a typical district, the
average prices of rice and ragi in the five years preceding 1891 were 16 and 27
seers the rupee respectively. In June 1891 rice was at 11 seers and ragi at 19
seers, With the failure of the south-west monsoon in July 1891 the rise in
these districts became more rapid, and the sudden cessation of imports from
the Deccan districts which now became affected sent prices up to famine rates,
and they remained high till June 1892. In October 1891 ragi reached 158
seers, and in December 1891 rice 9’6 seers, in Chingleput. In North Arcot
ragi was selling at 13 seers against the normal price of 31 seers. In the Deccan
districts cholum, the chief staple in this part of the presidency, was at 14 seers
the rupee in Bellany, and at 12°4 seers in Anantapur in December 1891, the
normal price for the month being 32 seers. From December 1891 to June 1892
the price of cholum in the distressed parts of the Deccan was maintained
between the narrow limits of 13}4-and 15 seers. In 1892 the distress was so
severe over so large an area and the surplus produce in the presidency
generally so small, that resort had to be made largely to other provinces for
grain, In the two years endiné eptember 1892 the imports into the _presidency
exceeded the enormous total of 420,000 tons.

Cost of relief operations, 39. The cost of the famine is exhibited in the

following table =
LaNp Revenos R;;:s'slons.
. 1890-g1 AMD 1891-92.
District. Worke. ® Gr;t;;:l;ous Loans, Total. .
3 . 7
Wet. Dry. | Total
Rs. i Re. Rs. Rs. Rs, Rs. Rs.

Coimbatore 75.695 5236 55.902 - 55.902 9,21,985 10,58,8:8
Salem o] 1,18634 5035 | 1,37.3%2 B49 1,38,331 1,77,.547 439,447
North Arcot . | 140659 28323 | 488073 . ... 488,073 429,0.4 10,586,058
Chingleput ... | 97017 13,816 | 788,440 788,440 4.97,882 14.07,158
Nelloro Ty - 3,04.’54 1,900 8.43,! 90 | 1»70.550 Iol 13:740 1 |65r395 l‘-85)389
Cuddlplh (111 " llasu 502 408 414319“9 m- " ‘3‘909 6! a9‘376 33p59:345
Apantapur .. 36,148 8,683 | 167326 | 112271 2,84,597 98,009 414,521
Bellary e | 201,850 8a0 42,231 | 6,49.551 6,91,772 2,609,834 11.63,076
Kurnoal .. w| 403064 6667| 91,867 95812 1,872,679 235,517 833,527
Tinnevelly ... - Nil. Mil. 391,803 | 83245 475048 Nil, - 475048
1653177 | 64977 | 3450113 | 11,17,278 | 4567391 | 3414630 | 97,00,18¢

* Includes Ra. 1,21,068 on account of special establishment. Against Tinnevelly no relief works expenditure
s shown, as the works there opened for the relief of distress were confiaed to Local Boards works,

+
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Of these items the expenditure on * works” and ‘ gratuitous relief” alone was
debited to the head ' Famine relief.” A sum of Rs. 1,15,983 not shown in the
above accounts was also spent on account of additional civil establishments.
The land revenue remissions exceeded by Rs. 40,66,137 the average remissions
for the two years preceding the famine, and the loans and advances were
similarly Rs. 32,07,145 in excess of the average advances and loans of the
following years. The remissions on wet lands were granted in accordance with
the standing rules on the subject in force in the Madras presidency, which entitle
the occupier of land to remissions when tank or canal irrigation fails. But by
the same rules remissions on unirmrigated lands are sanctioned only under very
exceptional circumstances. The exteat of crop failure which led to 6] lakhs
being thus remitted in Bellary may be judged from the following figures. The
average ‘‘ dry ” cultivation of the Bellary district for the five years ending 188g-
go was 1,868,273 acres. In 1891-92 only 1,455,723 acres were sown, and of
this diminished acreage 350,728 acres totally failed, and on 43,981 acres more
the crop was notin excess of one-eighth of an average outturn, or in other words
was not worth harvesting. The outturn of the 1,060,000 acres which were har-
vested was very much below the average.

40. For the construction and repair of irrigation wells over 28 lakhs were
Advanced on specially favourable rates. Consid-
erable sums were also advanced for purchase of
cattle, seed-grain and fodder. These loans are said to have been of the greatest
service both in increasing the outturn of the harvests and in giving employment
to the poorer cultivators and agricultural labourers. Though there were un-
doubtedly instances in which the money was not applied to the purpose for which
it was lent, in the great majority of cases it is said to have been honestly utilized
to the great advantage ¢! the borrower and the State.

Agricultaral loans.

41. Of the 16} lakhs expended on relief works more than half was spent
on road making, and the balance on irrigation
works. In districts in which minor irrigation works
were numerous it was considered good policy to put those useful works into
thorough order. But in the Deccan districts almost the only possible kind
of relief work is road making.- In accordance with the orders passed by the
Madras Government after the Ganjam famine of 1889, every effort was made to
utilize professional agency to the largest extent possible, and the general super-
vision of the road works was entrusted to the engineers of the district boards.
With regard to the wages pa:d it was reported that “ all gangs have been ngen
the class 11l task, and when the task was executed, the class I1I pay, but they
have been allowed for a proportionate increase of work to earn a proportionate
pay. Several ‘cJass III gangs, therefore, have earned class II pay or have earned
rates of pay between class III and class I rates.” The scale of wages for class
Mea o 5o § nona. I ‘gangs unfler the the‘n ex1st1.ng Ma}dras famine
Womea 1t » +4 » code is shown in the margin, With grain at 14 seers
Children = & w +4 » the rupee these wages were equivalent to_41 ounces
of grain for a man, 33 for a woman and 20 for a.child. ‘The wages earned py the
relief workers had, it would seem, to support not only the relief workers but also
- such of the aged and the very young of théir families as were unable to work.
The only form of relief offered by the State to non-workers was cooked food in

Relief worka and wages.
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kitchens and the people showed a very strong reluctance to accept relief in this
form. In commenting on the smallness of the sum spent on gratuitous relief the
‘Famine Commissioner expressed his opinion that, as there was no actual famine
but only severe distress, as work was provided even for the weakly, and the number
of the destitute absolutely unable to work was everywhere very limited, the
restriction of gratuitous relief to cosked food was wise. But he recognized that
under different circumstances grain doles in the villages for the infirm and small
allowances to the workers for children too young to work would have been neces-
sary.

42. During the period of distress the death-rate was higher than usval in al]”
the affected districts, but no abnormally high rates
were anywhere recorded, -and in the belief of the
Madras Government no one died from absolute want. If deaths from cholera,
which was very prevalent throughout the presidency in 1891 and 189z, be
excluded from the comparison, the death-rate ir 1891 and 1892 was not much in
excess of the normal rate.

The death-rate.

43. The long period during which scarcity and high prices prevailed, the
large area affected and the scattered and shifting
. character of the relief operations necessitated by
the partial and capricious rainfalls of the seasons made the administration
of this famine exceptionally. difficult. So far as can be judged it was con-
ducted with great skill'and prudence. The amount of relief given was certainly
not excessive; and there seem to be no grounds for deeming that it was in
any respect insufficient. The help given to the people by revenue remissions
and loans was, it may be observed, much larger than the dlrect outlay on famine
relief. ~

Famine successfully mmaged.

44. The failure of the south-west monsoon of 1891, which led to distress and
__Distresa in parts of the Bombay to relief operations in the Madras Deccan, was also
 Deceaa in 1895-52. felt in parts of the Bombay Deccan. The area
;affected in Bombay comprised the whole of the Bijapur district, the Athni, Gokak
and Parasgad talukas of the Belgaum district, and the Gadag, Ron and Naval-
gund talukas of the Dharwar district. The total area affected was 9,4.84 square miles
with apopulatnon of 1,467,000. The rains in this tract were in 1891 very
capricious and insufficient. In some localities there was no rain at all. The
actual .crop yield was thus returned, “In Belgaum, in the Athni taluka, there
were in parts more directly affected practically no crops atall; in Gokak, except
in the western parts, the crops ‘were nearly an entire failure, and in Parasgad the
outturn ranged only from abiout 3th to ith. In Dharwar, in the Gadag taluka,
the outturn ranged from th to Sths: in the Ron taluka, the average outturn
was slightly better, and in the l\'avalgund taluka it was somewhat worse. In
the Bijapur district,’ where the results for the different talukas were somewhat
irregular, the outturn of the chief food-gram, jowari, averaged only from 1th
to 2ths: and that of bajr, which ranks next in importance, was as a rule still

smaller. The cotton crop was, everywhere, almost an entire falure.”

£5. When October and November passed without rain, and the failure of

the crops was certain, a brief penod of panic set in,
~ and prices rose to famine level. The highest prices
touched in December were 12 and 13 seers for jowari. But from this point they

Character of scarcity,
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soon declined as the extreme apprehensions of the people became allayed, and
from January to July 1893 they ranged between 14 and 16 seers. These rates
were everywhere decidedly more favourable to purchasers than those which
prevailed in the famine of 1876-77, but they were sufficiently high to cause very
appreciable difficulty and privation to the poorer classes. The preceding
seasons had been good and large local stocks from the surplus yield of the
harvests were with cultivators. The imports from other districts into the dis-
tressed area amounted to 24,000 tons for the whole period, an amount sufficient
to feed 3th of the affected population for six months. As the outturn of the
hareest of 1891-92 in the tract was very small, local reserve stocks must have
been largely drawn upon. At no time was there a true famine, or an absence of
food stuffs, in the three districts, and the tract is now so well served ‘with rail-
ways that famine in this sense is scarcely possible.

46. It was at no time expected that the crisis would be as great as that of
1876-77. But it was thought that there would be -
a great demand for employment, and that the stage
of actual famine might ultimately be reached. In this belief extensive pro-
grammes of relief works were prepared in the three districts in October and
November 1891, and pending their completion, as many ordinary works as.
possible were kept going by the district boards. In January in each district two
r three large relief works, of the nature of metal collection and tank construction
n the code system of wages and tasks, were opened by the Public Works De-
partment, and camps were formed for the reception of considerable bodies of
labourers, But the attendance was surprisingly small. In Belgaum‘ the number
.of relief workers slowly rose from 1,900 in january to 3,500 in May. In Dharwar
‘t,he humbers never exceeded 2,000, and in- Bijapur they never exceeded z00.
he total expenditure on relief works in the three districts was only Rs. 93,230, .
and of this Rs. 9,645 was incurred on hutting, and Rs. 37,357 was not strictly

relief expenditure;.as it was spent on skilled labour employed to complete essen-
\tial portions of the works.

Failure of relief works to draw,

i 47. The explanation of the failure of the relief works to attract labour, given
I Reasons foc this. by the divisional Commissioner and accepted by the
l Government of Bombay, was that “the general
‘ | thriving condition of the people and their state of preparedness for contending
with an adverse season have undoubtedly been underestimated for years past.”
He also laid stress on the fact that the liberal Government advances for well-
making and clearing of fields from nu#% grass provided employment in the affected
tracts for about 50,000 persons for several months. There was also a large
migration of labourers into the surrounding districts where they obtained private
-employment. Some weight must also be. attached to the relative lowness of the
scale of wages authorised by the then existing provincial famine code conmpared
with the ordinary wages of the Deccan. The scale authorised by the Bombay
\code for all classes of relief workers (s.e., persons able to do a full task, - persons
able to do only 75 per cent. of a full task and persons able to do only 50 per
ncent of a full task) was the money value of 2} Ibs. of grain for a man, a lbs. for
a woman, 131bs. for a child between 9 and 12, and 1} Ibs. for a2 child between
'7 and 9. "This, with grain at 15 seers the rupee gave a cash wage of 1 anna 23
pies to a man, and of 1 anna 1 pie to a woman. The ordinary cash wage in the
affected districts was g annas for a man and 2 annas for a woman, and the code
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| rates were strongly objected to by the labouring classes. In Dharwar the
Collector commenced his district board relief works with a cash wage of 2 annas
for a man, and 1} annas for a woman, and 1 anra for a working child, giving
no Sunday wage and no allowances for non-working children. He considered
that these rates were just sufficient remuneration for able-bodied agricultural
labourers called upon to do %5 per cent. of a full task, and were identical
with the then minimum’ labour rate of the district. In November, when scarcnty
was officially recognised in Dharwar, these rates were under the orders of Gov-
ernment reduced to the code scale. This led to the relief workers abandoning
the works, and the rates first fixed were restored and were in force till April. In
the other two districts the strict code wages were offered from the first, with the
result that in Bijapur the works were virtually unattended, while in Belgaum the
workers were chiefly women and children. The Bombay Government seems to
have come to the conclusion that the code wage was really insufficient, and in
April authorised the district officers to calculate the wage on the several items of
the “full ration” of the code. This substantially increased the wages. In
Bijapur the Collector increased the man’s wage to 1 anna 10 pies and the
woman’s to I anna 35 pies. In Belgaum, where grain prices were much the
same as in Bijapur, the Collector’s wage-scale based on the revised Govern-
ment orders fixed the man’s wage at 1 anna 7 pies and the woman's at 1 anna
4 pies, with grain at 15 seers the rupee. This difference in the rates allowed
in two districts under the same orders illustrates the difficulty of accurately cal-
culating the money value of the small quantltles of pulse, oil, salt, condiments and
vegetables included in the code " ration.” But the noticeable point is that even
the higher wage scale of Bijapur had no effect in attracting labour to the works.
In Belgaum the attendance increased under the new wage scale, but only to a
very small extent. In Dharwar the change in April from the wage scale of 2
annas for a man and 1} annas for a woman to a' wage based on the code ration
bad the effect of decreasing the number of men labourers and increasing the
number of women and children. In Bijapur and Belgaum the women and children
throughout were largely in excess of the men. The men seem, in all districts, to
have been generally able to find employment at money wages in excess of those
offered under the code on therelief works. Non.working children were in no
district relieved in large numbers. Attempts were made to feed them in kitchens,
but caste objections were so strongly urged by the workers that on most works
cash allowances, ranging from 4 to 6 pies, were given to the mothers for their
support. The conclusion which the divisional Commissioner, from the above
facts, was inclined to adopt was that the Dharwar plan of offering for the perfor-
mance of a fair task a wage somewhat higher than the code wage without
Sunday allowances and with no separate provision for children under 7 years of
age, is the most suitable for meeting the preliminary stage of a famine.

48. No village gratuitous relief was given, nor were poor-houses established,
nor was any appeal made to public generosity for
funds for gratuitous help. Rs. 53,535 was spent on
allowances to subordinate village officials whose remuneration ordinarily takes the
 shape of rent free lands, The losses of cattle from failure of fodder were very.
great. Many thousands were driven to other districts where the Government *
forests had been thrown open for free grazing. And many thousands were sold
lat very low prices for slaughter, The land revenue of the three districts was 28}

Other reliel measures,

-~



CH. II.] NARRATIVES OF FAMINES WHICH HAVE OCCURRED SINCE 3%
THE FAMINE COMMISSION’S REPORT, 1880.

lakhs, Of this Rs. 23,888 was formally suspended, and Rs, 27%,73,131 realized
within the year. There was no case of sale or forfeiture of property. Notices
with a view to compulsory process were only issued in the case of persons who
after inquiry were found to be able to pay. It is said that collections were made
without difficulty, and that in the interests of the revenue payers themselves
suspensions would have been a mistake. Rs. 5,82,887 was advanced for agricul-
tural improvements, and Rs. 1,01,378 for seed and cattle. There was a con-
sensus of opinion that fully as much more was spent by the well-to-do cultivators
from private capital, that the loans were seldom misapplied, that the work under-
taken for the most part proved successful, and that employment was provided
for the poorer cultivators and labourers in the neighbourhood of their homes
which obviated to a great extent the necessity for regular relief works. “The
lesson,” wrote the Bombay Government, ** conveyed is that agricultural loans
are an invaluable resource in dealing with a famine which has not passed beyond
the preliminary stage........ec.ses.e  There must always be a limit beyond
which such advances cannot wisely be made. But within this limit there is little
doubt that the money so lent, and eventually recovered with interest, yields a
better return in the shape of permanent improvements than the expenditure
incurred on relief works which are carried on with labour employed under special
conditions.”

49. Exclusive of loans and advances, the total cost of the relief measures was
about 1§ lakhs, of which Rs. 93,230 was expended
on relief works, Rs. 53,525 in allowances.to village
officers, and Rs. 20,000 represents the remissions of grazing fees, * That the
distress was not acute may be inferred from the small attendance at the works, and
from the fact that the public health was good throughout the period and
}the death-rate normal. * There was also no evidence,” writes the divisional
|Commissioner, of any general sale of ornaments, such as took ‘place so exten-
&swely in 1876-77: and there were few, if any, - snghs of phys:cal suffering. Not
a single death from starvation has come to notice: and it is hardly possible
that even one such can have taken place and remained undetected.” No culti-
vated lands were thrown.up by the raiyats in any of the districts. There was
considerable increase in indebtedness among the poorer agriculturists, but not,
it was theught, beyond such amounts as might be cleared off by two or three
good seasons. All the district reports mention the fact that, owing to good
seasons and the greater thriftiness of the raiyats, there was comparatwely little
indebtedness among them at the time the scarcity occurred.

Cost of relief,

50. The rains were very deficient in the months of September and Ociober
1891 in parts of Bengal, especially in Behar and
districts lying north of the Ganges. The bkador or
early rain crop was generallya full average, and the districts where this crop is
largely sown enjoyed, mainly on this account, comparatwe immunity from
distress in spite of the failure of the succeeding winter and spring cmps The
general good harvests of 1890 were another helping fact. The winter rice crop
of 1891 in the affected parts of Behar was nowhere above 50 per cent. of an
average crop and in the most affected parts it was considerably less. On
the high lands the crop in many parts of Darbhanga and Muzaffarpur totally
failed. In the cold weather no rain fell till February, and the raéds crop was

Scarcity in Bengal in 1801-92.
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exceedingly bad in all districts. Fortunately no anxiety was at any time felt ag
to food supplies. The districts were well stocked and trade was active. Prices
of the chief staple grains were high, rice being at 11 and 12 seers and wheat at
13 and 13 seers the rupee throughout the scarcity ; but the commoner grains of
the early rain crop were procurable at 16 to 20 seers, and this had a great effect
in limiting distress.

51. The districts where relief operations were actually carried on for any length
Extent and cost of relief mea. ©Of time were Muzaffarpur, Darbhanga, Monghyr,
sutes. Bhagalpur, Purnea and Dma)pur. In Muzaffarpur,
Darbhanga and Dinajpur about half the total district area in each case was so
distressed as to require relief operations. In the Monghyr, Bhagalpur and Purnea
districts the distressed area was comparatively small. Inall an area of 5,710
square miles with a population of nearly 4 millions was found to require relief.
Relief operations commenced towards the end of January or beginning of February
1892 in the several districts, and were everywhere discontinued by 'the middle
of the following August. The expenditure on relief with the exception of loans
and advances was borne in the first instance by the several district boards,
which, when their funds were exhausted, obtained advances from the local Gov-
ernment subject to future adjustment. Inreturn for their expenditure the boards
are said to have obtained nearly the full equivalent in the form of roads con-
structed or repaired, tanks excavated or improved, and other similarly useful local
works. Owing to the system of payment by results or piece-work on which the
relief works were conducted, and to the low rates of wages paid, the cost of the
work done by famine labour on this occasion is said to have been not much
in excess of what it would have been in ordinary years.

Expendi- | Expendi- | Establish-
District. Affected | Popula. ture on ture on | ment and | Loans and
area, tion, relief gratuitous| other advances,
works, relief, charges.
| S9. miles, Rs, - Rs. Rs. Rs.
Muzaftarpur e - . 1,300 | 1,173,000 67,584 Nil. 11,627 35,816
Darbhanga . 1,185 | 1,500,000 | %,03.514 1,541 66,901 31,872
Monghyr - 1,066 | 6,000 4153 1,167 © o6 19,089
Bhagalpur " 485 | a%3,000 62,067 5.441 6,067 37,181
Purnea’ - o e €44 | 61,000 20,598 3,198 3616 | 22600
Dinsjpur - o 1,030 | 447,000 23076 | 4 3,582 5838
Total 5710 | 3880000 | 380973 | ‘r3sHt 91,780 | 142486
8 o

52. The total direct expenditure on wages and doles was under 4 lakhs. In
Comparison with the 187374 the same districts in 1873-74 a sum of 164 lakhs was
faise. expended in wages and gratuitous cash relief, and 46
lakhs were advanced in the form of imported grain. It is very difficult to make an
accurate comparison between the circumstances of the two years, as although
the failure of the winter rice crop in the affected districts was probably as great
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in 1891 as in 1873, the early rain crop had been better in 1891, and there was not
the same apprehension of a failure of food supply, and prices remained at a lower
level. At first it was feared that extensive relief operations would be required
throughout the Patna, Rajshahi and Bhagalpur divisions, but close inquiries
instituted by the Lieutenant-Govemor, Sir Charles Elliott, showed that this was
unnecessary. In April 1893, after a tour through the affected tracts, the Lieuten-
ant-Governor informed the Government of India that his anxieties were con-
siderably allayed “ The present condition of things,” he wrote, ““ may be
described by saying that there is apparently food i in the country, and that anyone
can feed himself for an anna a day, but that the usual agricultural labour by
which the landless classes earn wages is mostly at a standstill and they have
to resort to the relief works to edrn that anna.” After making all allowance for
the difference of the crisis it may be said that the comparative economy of the
relief measures actually taken in 1891-92 was principally due to the more accurate
estimate of the situation made by the local Government in the early stage of the
scarcity, to its resolve not to import grain, and to the careful control exercnsed
over the relief works aad the distribution of gratuitous relief.

53. The distinctive feature of the relief works of 1891-92 was the substitution
of piece-work or rather payment by results for task-
work for all able-bodied labourers, and these proved
to be the immense majority of the relief workers. The following instructions on
the point were issued. “ The system of piece-work is. encouraged by section 33
of the code, but only faintly. The reason is that the code contemplates a much
worse state of things than at present exists. So faras Sir Charles Elliott has
seen, the distress in Bengal has been takenin time. The people are as fit to work
‘and as strong as they ever were. He has not met with halt a dozen cases which
showed any signs of emaciation or weakness due to- hunger. In these circum-
- stances piece-work should be not only encouraged but 1nsnsted on as the general
rule : probably about nine-tenths of the labourers should be classed as A, and the
rest as B and C.” The classification of labourers actually adopted was: - (A)
Persons who were paid by piece-work, (B) Persons who.were paid by task-
work, (C) Persons paid by daily wage. Labouters in class A recejved the full
ration wage of the code on performing a given quantity of work, and a corres-
ponding smaller wage if they failed to complete it. They were not permitted
to earn more than the full ration wage, nor was any minimum wage secured to
them. Labourers in class B were required to do a fair task for people of their
calibre for a §ths wage. If they did less they were fined, but never received less
than the minimum wage. Persons in class C were encouraged to do what they
could, but their work was not measured, and they received the minimum
wage. The following instructions with regard to wages are of interest :—
* The mode of calculating the wage, f.e., the full ot the portional ration, is elabo-
rately described in Chapter XIV of the Code. It is not however desirable ever tc
fix the wage in pies, a coin not commonly used in the villages. Nor is it desir-
able, having once fixed it, to raise or lower it according to any minute variations
in the market, that is by less than a pice at a time. Moreover, prices are now
8o even over the whole distressed area that it seems possible to fix a uniform
wage in all districts in Behar and North Bengal, and thus to avoid the danger
" of emigration from the neighbourhood of heme to a district where the labourer
may be told he will receive a higher wage. The only difference that it seems

System of relief works adopted.
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needful to make is this, that where cheaper grains such as marua, kurthior
makai are procurable, and are the customary food of the people, the calculation
should be made for 2 ration compounded of those grains, or for a ration com.
pounded half of rice and half of some cheaper grain.” As the average selling
price of rice was then 11 seers, and of pulse 12 seers, the following wage scale
was evolved :—

Man, Woman. Child Child
(8+14). (under 8).
Pice. Pice. ‘Pice. Pice.
Class A (full ration wage) ... 6 5 3 2
Class B (§ths wage) e 5 4 2 1
Class C (minimum wage) ... 4 3 2 I

This was the scale for districts where coarse rice was the usual food. For
districts - where cheaper grains were procurable and were the usual food of the
labourers, a lower scale was prescribed :—

Man. Woman,  Bigchild. . Small child.

Class A (full ration wage) ... 5 4 3 2
Class B {1ths wage) 4 3 2 I
Class C {minimum wage) ... 3 2 I

The great mass of the relief labourers fell into classes A and B, and
eventually it was found practicable by a little arrangement of the working parties
to do away with the B class and to treat all workers as A class and pay them by
results, with the exception of a comparatively small number of infirm persons and
very young children who were formed into class C, whose labour was purely
nominal, and who were frequently the dependants of the workers, In the Darbhanga
report it is mentioned that *“ Asa general rule, persons classed as B by the overseers
preferred to be classed as A, working as earth carriers in gangs where the more
robust and skilled coolies do the greater part of the digging. The system of
blending the skilled and unskilled labourers in gangs is on the whole the most
economical. If both A and B workers are worked together, the A class labourer
will work to make up for the deficiency of the B class, so that the whole gang
may earn the full maximum wage per head, while by a private arrangement the
A class man gets the lion’s ghare, or at all events, more than he could earn
otherwise under a system of maximum payments.” To make this system work
the tasks set must have been light, and this seems to have been the case. The .
comparatively small number of class C or untasked workers is seen in the fact that
the wages paid to them only amounted to Rs. 17,431 out of a total wages bill of
Rs. 3,80,97t. The system of doles or gratuitous relief to dependants of the
workers was-not introduced, but as mentioned above many dependants got wages
for nominal work in class C. It is not clear whether allowances for the Sunday
rest were received by the workers, but apparently they were not.

54. In the Darbhanga district the distress was greatest and the relief workers
Furtber particulars as to distress. Most numerous. - At the end of April the total
&d areas. number of persons on relief works was 1%,700. The
number rose to 33,700 at the end of May, and to 47,000 in the second week of
June. The daily task for the piece-workers was then raised, as it was. found that
the full wage was being earned by many gangs by half a day’s work, and this
along with the advent of the rains reduced the numbers on works to 13,000 by
the end of the month. In July all works were closed, as ‘all real distress had
ceased and field work was abundant. In the Muzaffarpur district the number of
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relief workers in March and April varied between three and four thousand, rising
in the first week in June to over 14,000 and falling by the end of June to 4,500,
Early in July the works were closed. In Bhagalpur, where there was severe
distress in the north of the district, 8,000 persons were on relief works in April,
11,000 in May, and over 12,000 in the first week in June. The numbers then
fell rapidly, and in July and August the works were gradually closed. In the
other three districts the number of workers was at no time large, the highest
figure (4,800 workers) being. reached in Pumea in March.

55. It has already been said that the relief works were chiefly road repairs and
Character of public works under- tank excavations, such as a district board in ordinary
taken. : years executes with the agency of its engineer and
his subordinates. As relief works they were similarly managed by the district
engineer and his staff, but under the general control of the Collector, and
on relief principles. No necessity for undertaking large professional works
arose, and the system of payment by results with the low rates of wages was con-
sidered to be a sufficient test of want. It was not found neeessary to employ
the additional test of distance or of enforced residence in a relief camp to which
resort has been had in Bombay and elsewhere, when the strict code system of a
minimum wage and doles to dependants has prevailed.

56. Gratuitous village relief was kept within narrow limits, It was most largely
given in Bhagalpur where an average of 1,000 persons
were so relieved from May to August. In Darbhanga
the highest number of persons so relieved was 1,280 in the last week of May.
In Muzaffarpur it never rose to joo. The circle relief system of the code was
duly adhered to, circle officers were appointed, and enquiries were made in each
village as to cases of destitution. Private charity however had not ceased to act
and the efforts of the relief officers were directed towards stimulating it. The
class (C) on the relief works was also in reality a form of gratuitous relief,
“ Gratuitous relief” the Darbhanga report stated, “ was confined to those
persons who from great age, physical decrepitude or extreme weakness, were unable
even to go backwards and forwards to the places set apart for C class labour or
to raise a stick to break clods.”

Gratuitous relief.

57. The death-rate in all the affected districts, and generally also throughout
Bengal, was above the normal between January and
August 1892. But cholera and influenza were
preva.lent and nowhere for any lengthy period were very high death rates
reached. The local Government in reviewing the relief operations considered
“that in such districts the necessities of the case were fully met by the -
measures taken. No poor-house relief or suspension of land revenue was found
necessary at any stage of the distress. As far as is known, there were no deaths
from starvation, and the people generally were as fit to work and 2s strong as
they ever were, and the works camed out were sufficient to afford employment
to those who required it. "

Death.rate.

58. The failure of the monsoon rains in Upper Burma in 1891 occasioned great
Scarcity in Upper Bumma in failure of crops and serious distress in the tract known,
1891-92. on account of its scanty and insufficient anaual rain-
" fall, as the “dry zone” region of Upper Burma, lying between the zoth and
aand parallels of latitude. The districts which were more or less atfected contain
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an area of 30,000 square miles with a population of nearly two millions. But the
area of.the townships or sub-divisions in which distress was such as to make relief
operations necessary was only about one-third of this. Measures of relief com-
menced in August in the Yamethin and Meiktila districts. “The harvests of 1890
had, in these districts, been very poor. The early rice crop of April and May
1891 had failed, the later rice crop had not been sown, and not till August did
sufficient rain fall to allow maize and millet seed to be put into the ground. The
stocks of food in the hands of the people themselves were nearly exhausted, and
rice from Lower Burma was being imported by rail and river. But in Lower
Burma stocks were unusually low and in consequence prices ruled high. The
relief works which were opened in August were chiefly roads. It was decided
that payment for work, instead of being regulated by the provisions of the faniine
code, should ordinarily be made by the rate of eight annas per 100 cubic feet of
earth-work. “ This form of payment,” the Chief Commissioner reported, *is
generally preferred by the people, who work in gangs generally consisting of the
people of separate villages under a headman elected by themselves.” On the
opening of the works people soon began to flock to them, and at the end of
September the numbers on the works in the Meiktila district exceeded 10,000.
Considerable advances for seed and cattle were also made, as it was found when
rain at length fell in August that many of the cultivators had parted .with their
plough cattle or bad no seed. In September and October relief works were
opened in the distressed portions of the Yeu, Lower Chindwin, Sagaing, Myingyan,
and Minbu districts, but in the Myingyan district only did they attract many
labourers. The October rains were on the whole good, more land than was hoped
was put under seed, and there was now a chance of a small rice crop and. 2 -
moderate millet crop. Owing to the employment thus.opened to the people. in
agriculture, the total number of relief workers in the seven districts in which relief
works had been started did not at the end of October exceed 13,000. The
wage question also received further consideration, as it was found that the all- .
round contract rate originally fixed enabled the workers in light scil to earn

unnecessarily high wages. Excessive daily rates were .also being paid. Accord-.
ingly, at the end-of September maximum rates of 3 annas per man and 24 annas

per woman for task-work were fixed, the price of rice’ being then about 8 seers

the rupee. These were held to represent bare subsistence wages. . Piece-work

however still continued to be the rule, and with regard to it directions were issued

that the rates should so be fixed on each work as would give the workers some-

thing more than the bare subsistence rate of wage, and enable them to provide

for the relief of children or aged or infirm relations at home. = With regard to

village relief the myouks, or township officers, were required to discharge the duties .
of circle relief officers, and to seek out necessitous eases in which gratuitous relief
was required. But such cases were rare, and throughout the distress. gratuitous
relief in the homes of the people was confined within very small limits.

59. In November, December and January. the numbers..of. relief -workers
Character of relisl works under. fiuctuated between 19,000and'23,000. “As no regular
taken. programmes of famine relief-warks had been prepared
beforehand in Upper Burma, the civil -and public works officers were. at first
at a disadvantage in selecting the most suitable works for the employment
of relief labourers. In a lately :acquirad country theve was, -bowever, ready
scope for road making, and most .of the relief works -first .started . were of
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this description. A still more pressing want was the repair of the numerous
tanks and reservoirs which in the late times of anarchy under native rule had
been allowed to fall into disrepair. *‘ The districts of Meiktila and Yamethin *’
wrote the Chief Commissioner in September 1891, “were at one time in posses-
sion of a series of fine irrigation tanks which have been allowed to go to ruin
in the later years of Burmese rule. This year most of them are without a drop
of water. Projects for reconstructing some of these have been under con-
sideration in the Public Works Department, and work is to be started again upon
one or two of them in the present crisis. The lesson of the year is that if
these districts are to be saved from the risk of constantly recurring scarcity,
and are to pay the revenue hitherto drawn from them, we must without delay
restore their irrigation systems.” This policy was acted upon with the greatest
promptitude and vigour. A rapid survey of the districts was made by engineer
officers, and as the roads were finished irrigation projects were taken -in hand.
Many of these were ordinary village tanks which required little professional
supervision,-and were conducted by the civil authorities through the agency
of the village headmen. Others were impounding reservoirs with masonty escapes
which required -engineering skill, and as projects were prepared and the
requisite professional staff obtained, they were at once taken up by the Public
Works Department, and relief workers were concentrated upon them with a view
to economy and efficiency in supervision. A good deal of work of permanent
utility was accomplished in-the Meiktila and Yamethin districts during the
scarcity, and though the rates paid to the relief workers were higher than are
customary on relief works in the Indian continent, they were lower than the
prevailing labour rates in Upper Burma in an ordinary year. The experience of a.
second drought (1896-97) in these districts has, however, shown that the
‘tanks cannot be relied on as famine protective works, as they have no permanent
sources of supply, and dry up in bad years,

60, At the end of February 1892 the number of relief workers employed in
tnscuasions as to wages®and Upper Burma was upwards of 30,000. The expendi-
piece-worls, ture was large, and the high average wages of the
workers attracted the attention of the Government of India. Enquiry was made
as to how far these wages and the classification of the workers were in accordance
with the prescriptions of the famine code. In reply it was stated that the great
majority of the workers were employed on the piece-work system, and that this
system was more economical and more suitable to Burma. than any other. The
labourers, it was said, were all able-bodied and could earn a subsistence wage at
rates calculated on this assumption. The wages might seem high compared with
the Indian standard, but they were lower than the wages ordinarily current in
Burma, and work was being executed more cheaply than would be ' possible in a
non-famine year. The sum that would provide a subsistence for able-bodied men,
women and children had been carefully calculated, and on this calculation the
rates for piece-work had been fixed so that an able-bodied man, woman or child
would by doing a good day’s work earn this sum together with a minute margin,
The principle of thus fixing wages slightly above what would provide a bare
subsistence was defended partly on the score of economy, and partly because
it was in accordance with the customs of the people. “'If a margin” it was
said “were not left ‘to enable labourers to provide for the aged and infirm,
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Government would have to provide for the latter by village to village relief, or by
means of poor-houses, or by both means. The expenditure incurred on these
purposes must be considerable and would probably exceed any saving which
might be obtained by fixing wage rates so low as to provide no more than a
bare subsistence. It is quite certain that the people themselves prefer a system
which enables them to support their relatives, to a system under which they would
be compelled to leave them to the mechanical benevolence of Government.”
These arguments did not convince the Government of Indla They informed
the local Administration that the allowance of a “ margin” over a subsistence
wage was not in accordance with the principles of the famine code, and that
the wages thereby established were unduly attractive. “All margin over the
code famine wage,” it was laid down, *“ must be shown as gratuitous relief,
and no margin can be allowed where no sick or infirm have to be supported.”
Extra payments to labourers for maintenance of sick and infirm, wherever such
were dependent on them, were not prohnblted provided such extra payment
was shown in the accounts as gratuitous relief and not as wages for work
performed. In compliance “with these orders the Chiel Commissioner, on the
8th March, reluctantly issued instructions that in future the wages on a reliei
work were not to exceed 2 - annas 6 pies a day fora man, 2 annasfor a woman,
and 1 anna 6 pies for a child, these being the amounts which, at then ruling
prices, would just purchase the prescribed “full ration ” of the code. Hitherto
no limit had been set to the amount which a rehef worker might eam by piece-
work. It was now ordered that no piece-worker was to be allowed'to earn more
than the above rate. As no margin for the support of the sick and infirm was
allowed to labourers under the new system, relief officers were directed to pay
particular attention to the work of village inspection and to give gratuitous relief
wherever necessary. The reduction of the rate of wages led at once to a large
falling off in the number of relief workers. At the end of February they number-
ed 30,000; and at the end of March they were only 20,0c0. The change
was unpopular with the relief workers and the local Administration was dis-
satisfied with its effect. Aftera month’s frial this system was again revised,
the principle of a ““ margin ” reintroduced, and cash allowances granted for. de-
pendants. The margin ” was fixed approximately in the case of the able-bod’ed
expert class of workers at 20 per cent. on the subsistence wage, and piece rates
were so adjusted as to allow a family group, by a fair day’s work, to earn for each
member the prescribed subsistence wage and the ‘ margin,” ~ To the less expert
workers, who were grouped and employed separately at rates adjusted to their
smaller capacity for work, only the bare subsistence wage without a margin was
allowed. All classes of workers' were also made eligible for the grant of small
money allowances for any incapable dependants actually supported by them.
These rates were not entirely approved by the Government of India. It was
considered in the first place that the money equivalent of the subsistence or code
full ration had, on a comparison of actually ruling prices, been placed too high.
Further the * margin’ * allowed to expert piece-workers was considered excessive
and was eventually reduced by one half. Lastly the Government of India expressed
their apprehension lest the provision as _to the granting of cash allowances
- for dependants would, unless strict supervxslon was exercised, be abused, as the
rules left it to the headman of each gang to certify the number of dependants of
each worker. Generally the conclusion drawn by the Government of India from
a consideration of the famine expenditure of the local Administration was, that
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wages were being maintained at a level which tended to attract labour to the
works rather than toremove it from them. * The main object of the code,”.it
was said, ““is to provide an adequatg test of the need of the people for relief,
and so long as the wage provided an adequate subsistence for the labourer, it
cannot be considered as otherwise than a desirable result that the people refused
10 accept it, for it is a proof that they do not really require assistance. The
circumstance brought forward of the independence of the Burman and his reluct-
ance to accept a wage which he considers insufficient remuneration for the work
rendered by him, does not in'any way justify the supply of funds in time of famine
for the provision of a more liberal subsistence than would be granted to his tellow
subjects elsewhere. The only test that can be properly applied to the wage of
the Burman, equally with the Indian famine labuurer, is that it skall be fairly suffi-
cient to maintain him inhealth and strength and not more.” By the time these
‘criticisms were recorded, the necessity for relief works had almost disappeared.
Satisfactory rains broke in June, the number of relief workers saak to below
10,000, and during June and July most of the works were closel. In August
the .only works open were in the Shwebo district, and these were closed at the
end of the month. C

Mortality statistics virtually do not exist in Upper Burma. | But it seems clear
that the people were in very good case and well looked after, and that the
scarcity was not sufficiently severe to occasion exceptional mortality,

61. The total expenditure on relief works from August 18go to August 1892
amounted to 144 lakhs of rupees; on gratuitous relief
to Rs. 3,500; and on agricultural loans to 6 lakhs.
The returns of relief workers are not sufficiently complete to enable the average
daily wage rate to be exactly ascertained.  In Yamethin it exceeded 3} annas a
day for-all classes of workers for a considerable period ; and equally high or higher
rates prevailed elsewhere. The object of the local Administration was not only
to give relief to the people, but also to get works which were censide.ed to be
of great importance to the country completed in a short space of time and at a
cost which is said to compare favourably with normal public works rates in Upper
Burma. It seems probable that the expenditure on famine relief in 1891-92
was larger than if- would have been had it been strictly regulated to the relief
requirements of the people. In the late famine of 1896-97 in the Meiktila and
Myingyan districts, which was much worse and accompanied by higher prices
than the scarcity of 1891-92, the average daily wage of all classes of workers on
the Meiktila-Myingyan railway, the chief 1elief work, works out to a fraction over
2 annas per worker. - The code task-work system was adopted throughout on
this work and appears to have answered very well. Had higher rates been paid
and piece-work been allowed, a larger proportion of able-bodied men would in all
probability have been attracted to the works, who, as it was, temporarily migrated
to Lower Burma and there eameq good wages. Moré work would have been
done and possibly the cost per 100 cubic feet might have been reduced by the
. greater efficiency of the labour. Bat the famine relief expenditure would have
been increased.. The policy of the local Administration in 1896-97 was to do
nothing to check migration, whereas in 18g1-9a the poliey appears to have been
to make it unnecessary. The policy of 1896-97 is unquestionably the right one
in the special circumstances of the  dry zone.” .

Cost of relief measures.
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63. In 1890-92 severe distress was experienced in the British districts of
Scarcity in AjmereMerwars, Ajmere-Merwara, covering an area of 2,710 square
18go-g2. miles and containing a population of §43,000. The
adjoining native states were similarly affected in a greater or less degree. In the
first period, dating from the deficient monsoon rains of 1890 and the consequent
failure of the rain crops of 1890 and the radi of 1891, distress was chiefly con-
fined to the Todgarh sub-division of Merwara, and to the southern portion of
Ajmere, and nothing more than moderate scarcity prevailed. But with a still
more pronounced failure of the monsoon-of 1891, and of the 2harif and r2b¢ crops
of 1891-92, distress became severe and general and was not alleviated until the
bounteous autumn rains of 1892 restored agriculture to its normal course, The
average annual rainfall of the tract is small, being a little under 21 inches. In
18go only 12 inches fell in Ajmere and 13} inches in Merwara. In 1891 the
Ajmere rainfall was only 8} inches and that of Merwara 10} inches. In neither:
year did a sufficiently heavy fall of rain occur at any date to fill the irrigation
tanks on which much of the cultivation depends. The estimates of the four
harvests dependent on the rains of these two years place the yield in the two
districts at about one quarter of the average. Grass, fodder and water also
failed. Many of the cattle were driven off to more favoured districts in Meywar,
and many died. The losses on this account fell even heavier on the agricul-
turists than the loss of crops, and when the monsoon rains of 1892 came,
great difficulty was experienced in placing the normal area under ‘the plough:
In its intensity and duration the drought of 189o-92 was as great as any of
the great droughts which have visited this tract of country in the past, among
which the drought of 1812-13, the drought of 1847-48, and the drought of 1868-
70 are the most memorable. The one differentiating circumstance was the
railway which links Ajmere with the outer world, and which, in 18go-g2,
brought ample supplies of food into the country and prevented prices from ever
rising to a famine level. In the first period of the scarcity (October 18go to
July 1891) barley ranged from 18 to 20 seers the rupee. When' the second year’s
failure of the rains occurred, in July 1891 the price rose to 14 seers the rupee,
and ranged from 13 to 16 seers from July 1891 to March 18932. With the in-
gathering of the spring harvest of 1892 prices again became easier and hovered
about 16 seers until September 1892. In the &868-70 famine grain rose to 3
seers the rupce, and men witb money in their hands died in Ajmere from want of

food.

63. Relief works were opened in Merwara in October 1890 through the
agency of the Department of Public Works, and as
they attracted labour, and distress was reported to be
severe in the Todgarh sub-division where the crop failure had been greatest, they
were gradually increased in number until 18 were open in January, support-
ing a daily average of 2,161 personz. More works were opened in other portions
of the Merwara district month by month, and in June 1891 there were 39
works in progress on which 5,000 labourers were employed. In July and
August the numbers fell off as the rains, though scanty and intermittent, provided _
agricultural work. In Ajmere during this first period relief took chiefly the form
of Government loans under the Land Improvement Loans Act to the semi-feudal
estate-holders or istimrardars, who own about half the land in the district,
to enable them to give employment to their tenants. Rs., 67,000 was thus

First period of reliel.
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advanced. To the Government raiyats or cultivators, holding direct from Gov
ernment in the k4alsa (as distinguished from the #s¢imrarf) portion of the district,
Rs. 61,000 was similarly advanced. No regular relief works were opened, though
there was some expansion of ordinary public works, The number of labourers
so employed up to the end of September 1891 varied from 1,000 to 1,500 a day-
In both districts from the beginning of 1891 relief circles were formed in ac-
cordance with the prescriptions of the code, the patwari’s circle being the
minor unit or “'local area,” and the kanungo's circle the major unit or * relief
circle.” But during the first period the duties of these officials as relief officers
were confined to ascertaining and reporting the condition of the people, and
gratuitous relief to the necessitous incapable poor in villages was not started till
the second period.

64. The second period commenced with the serious grain riots in Ajmere in
Second period Septen.aber _I?gl, in consequence ?f th.e failure of
the rains, nsing prices and growing distress, Up

till then a halting policy had been impressed on the dis:rict authorities in the hope
that the season would improve. The riots showed that relief could be no longer
delayed. Relief works were hurriedly opened throughout Ajmere and fresh
loans granted to the sstimrardars and the Government tenants. In Merwara
additional works were opened. The numbers on the works rose in Ajmere from
1,430 persons in September to 6,524 in October, and in Merwara from 2,598 to
4,223. In December 10,619 persons were on the Ajmere relief works and
8,787 in Merwara, From October 1891 the existence of famine was officially
recognised and the prescriptions of the local famine code were put in force in
both districts. Special civil and public works establishments were entertained,
the relief-circle arrangements improved, and village gratuitous relief commenced.
The numbers on relief works steadily rose during the first six months of
1892. 1n Merwara where the distress was greatest, the rise continued to July.

" Ajmere, Merwara, Total, i -
Jomuary e ™ moke The abrupt fall in Auvgust and Septe.m
April ;g,% RL U gs:g ber was hastened by the gradual reduction
nly . 14,613 132 8555 of the wage, the closing of small works,
Allg'll't w 3033 61135 9,157

September .. 433 Ly 33 and the exaction of piece-work, when the
rains were seen to be good and pfjgs became easier, From the 1st October the
minimum code wage only was allowed on the works, and from that date they were
practically closed.

65. In both districts throughout the scarcity the relief works, with unimport-
ant exceptions, were under the professional manage-
ment of the Public Works Department. Most of
the works were of permanent utility, such as irrigation tanks and roads, which
‘would eventually have been undertaken in the. ordinary course of events
from district funds. Owing to the enforcement of the piece-work system as
far as possible on the relief works and the lowness of the rates compated with
the normal rates for labour, the works were, it is stated, executed at a cost little
.in excess of the sanctioned estimates. But in this comparison the so-called
“jinfructuous outlay” on the wages of the weakly gangs appears to have
. beea deducted from the total public works expenditure, of which it repre-
_ sented &th. In Ajmere relief labour was more concentrated and residence
on the works more general than in Merwara, as several large irrigation reservoirs,
on which many hundreds of labourers were accommodated in relief cémps, wére

Character of the relief works.
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undertaken. In Merwara .the works were more numerous and scattered, and,
only a small proportion of people from outlying villages lived on the works. In
both districts the dislike of the petty agriculturists to leave their homes and re-
side on the relief works was marked. “ They invariably,” the official narrative
states, ‘“ prefer to walk 10 to 12 miles daily, which exhausts them and renders them
less fit for work. . . . , They and their families will live for months on less
than famine rations, and the result is famine diarrhcea or debility or death, ascribed
to cholera and fever.” A few small relief works were undertaken by the civil
authorities for the relief gf special localities or the employment of weak persons.
- But in no month did the number of labourers o such works in the two
districts reach oo, Weakly and inefficient labourers were as a rule given nominal
employment with the minimum wage on the departmental relief works, though
their presence there was disliked by the Public Works officers on the ground
that they did no real work and raised the cost of the works.

66. The question of task and wage was much discussed during the progress
of famine operations, and the regulations were several
times altered. Broadly speaking, payment by re-
sults.or piece-work was the rule, and task-work the exception; and the alter-
ations made at various times were mainly concernéd with the wage scale and the
employment and remuneration of inefficient labourers. When works were fiest
opened at the end of 18go, it was thought sufficient to offer- employnient to
family gangs at rates calculated to give the man a daily wage of 2} annas (sub-
sequently reduced to 2 annas), the woman 13 annas, and the child 1 anna orless |
according tosize. These rates were something below fae normal district rates
for unskilled labour. Under the system the average daily earnings of the piece- -
workers were slightly in excess of what they would have réceived, had their wages
been strictly regulated by the famine code. The system did not make provision
for the residuum of weakly labourers who were-found to require relief, and after
some controversy the Public Works Department had to' acquiesce in finding them
employment on Jight labour on a wage of one anna a day., When the rains of
1891 failed and famine conditions unmistakeably comimenced to prevail, the
famine code was directed to beapplied to the relief works. ‘This necessitated
the calculation of the cash value of the “ full ration” of the code with reference
to current prices, and the calculation with barley flour at 12 seers the rupée (barley
grain being at 16 seers) made the wage I anna g pies fora man, 1 anna 4 pies for
a-woman, and the child’s wage 8 pies to 1 anna 3 pies according to age. Piece-
work as an optional system was continued, and rates, were so fixed asto give
the. piece-workers for a day’s work the ‘above wages with a “margin” of 3
pies. If the earnings exceeded these standards, the rates were reduced. Able-
bodied labourers who refused piece-work were put to task-work on three-quarters -
of the full code wages. Where the work was.such that piece-work was. not
possible, such as hard rock cutting, the full code wage on performance of a
fair task was paid to able-bodied labourers., Weakly labgurers, capable of doing -
light work, received on some works the full wage and on others the three-
quarters wage. Special gangs of old men and women doing nominal work,
received the minimum wage. Besides-these relief workers proper, a good many
skilled professional labourers seem to have been employed for the masonry work
of tanks and for expediting works which had” to be finished before the rains.
According to the ‘view of the Government of India such labour should

Discussions as to relief wages.
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not have been charged to famine relief at all, but the matter was not finally
settled until a late stage of the famine. Up to April 1892 all such labourers
formed class I of the relief workers and their wages were practically whatever was
found necessary to secure their services. Class Il comprised the able-bodied
unprofessional piece-workers. Class 1II comprised the able-bodied labourers on
task-work on the full or three-quarter wage, and the weakly labourers capable of
light work. Class IV comprised the infirm and aged whose work was purely
nominal. Children too young to work were gratuitously relieved, a small q@sh
allowance {(in Merwara 3 pies per child) being given to the parent.

67. From various causes the piece-workers were in a minority on the works,
and this was more especially the case when the
skilled professional workmen were removed from the
category of relief workers, The classification of the relief work population in

' ' Merwara on the 11th June 1892

Class 1. ClassII. ClassIlE. Class IV. " H .
Men - . 107 L733 1,744 148 IS- given 1n the margm.. In
Women ... - N va7s 1.772 450 Ajmere and Merwara combined
Children ... o Nil, 67 , Ml . .

s : AR : the piece-workers in May, June

17 388 540 88 apd July 1892 .were approxi-

Piece-work,

Children gratuitously re-

fieved o m. %% mately one-fourth of the aggre-
73885 549 280 | gate number of workers em-
Total = 12,141 ployed; another fourth of the

workers were in receipt of the
three-quarters code wage or the minimum wage; and one-half were on the full code
wage. The full code wage was found to be * ample to sustain an able-bodied man,
woman, and. child in good physical condition while doing a full day’s labour.” As
regards the three-quarters wage it was thought to be attended with risk. Tt was
reparted from Merwara that  the three-fourths wage was nat sufficient to afford
the siightest margin,” and that labourers who endeavourad to support, not only
themselves, but their households on it deteriorated. This is not conclusive,
however, as to the insufficiency of the wage in itself. The piece-work system, so
far as it was applied, seems to have been successful. [n the opinion of the
Public Works officers more of the workers might have been pail by results with
advantage both to themselves.and to the economical prosecution of the works.
There was undoubtedly great difficulty in exacting a proper task from the task
workers, partly on account of the insufficiency of the works establishments,
and partly because the population of the tract is not naturally laborious. In
these circumstances the full code wage made the so called task-work attrac-
tive, while if the three quarters wage was given, there was, in the opinion of the
civil officers, a risk of the health of the workers suffering.

68. Village gratuitous relief was given in both districts from tke close of 1891
to October 1892, on lists prepared by the patwaris
and checked by the circle inspectors. The parsons
so relieved did not in any month exceed a daily average of 1,000 in Mer-
wara and 1,300in Ajmere, The fact that this represented less than } per cent.
of the total population is evidence of the close limits within which this form
of relief was kept. In Ajmere the local officers are said to have worked the
system extremely well. *“ There is no doubt that the adoption of the poor-house
system would have been much more expensive and much less effective.” In

Gratuitous relief.
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Merwara the village relief was also considered * more suited to the people than
‘compulsory poor-house relief.” Had it not been given * many deaths would un-
" doubtedly bave occurred.” In both districts poor-houses were established, but
were used only for the relief of starving beggars and for maintaining discipline on
the relief works. * Home labour” in the form of weaving, winding, and spinning
was provided ona considerable scale in the towns of Ajmere and Nasirabad, where
the population is largely Mahommedan, for parda mashinm women, deserted
widows and children, and other destitute persons who, by reason of caste or
otHerwise, were unable to come to the relief works. The total expenditure
amounted to Rs. 77,500, of which Rs. 36,400 was expended on wages, and
Rs. 41,192 on materials. The recoveries from sales of work amounted to

Rs. 40,525,

69. The total expenditure on relief works (including establishments) amounts
ed to Rs. 12,38,000. On village gratuitous relief,
poor-houses and home relief, a further sum of Rs.
1,03,000 was expended. Rs. 26,000 was spent on special civil estabjishments
and Rs. 47,000 of land revenue remitted. In addition to a total irecoverable
expenditure of Rs. 14,14,000, land revenue to the amount of Rs. 1,035,000 was
suspended, and Rs. 6,08,000 advanced as loans to land-holders and cultivators.

Cost of relief,

The outgoings on account of the famine thus amounted to 213 lakhs in a tract’

of which the population is little over half a million and the land revenue under 5
lakhs. In the 186870 famine the Government expenditure was 15 lakhs, but
over one-quarter of the population died or disappeared. In the 18go-92 famine
there was no increase in the recorded death-rate until October 1891, For the
13 months ending the 3oth September 189a. the deaths from all causes were
15,853, or excluding cholera and small-pox, both of which diseases were very pre-
valent, 12,408. In the two years preceding the famine the deaths from all
causes averaged 10,750, or 9,579 excluding cholera and small-pox., The re-
corded death-rate from all causes thus rose from 20 to 30 per mille, or exclusive
of cholera and small-pox from 18 to 23 per mille. These death-rates are so
low as to suggest imperfect registration, But taking the recorded increase
to indicate the proportional increase of mortality during the famine period, it
is not higher that might be expected in a prolonged period of -agricultural
disaster. '

70. The administration of the Ajmere-Merwara famine of 1890-92 was con-
sidered at the time by the Government of India not
to have been satisfactdary in all respects. There was
no question as to the distress having been taken intime or as to the general
sufficiency of the measures of relief adopted. But the impression formed was
that, owing to the desire of the district authorities and the Department of Public
Works to. complete the important irrigation and road works which had been
undertaken for relief purposes, many skilled professional workmen. had been
entertained at high wages and improperly classed as relief labourers, and that
in the matter of “home labour” and gratuitous relief, and the wage-rates of
persons who refused to accept piece-work, the: conditions of relief had been
made too indulgent. These criticisms applied chiefly to the relief admi.
nistration of the Ajmere district. As regards the wage-expenditure on the
relief works there can be no_ doubt that ablesbodied skilled labourers were

Wage mate too beral,

-
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remunerated considerably in excess of the fu]l famine code wage. In the Ajmere
: district one-third of the

Total e Puacxsrml or ctassier-  total number of relief
numaer CATION OF RRLIEF WORKERS, .
of relief Average workers were permitted

worksrs Wage ex-

p daily »
exclu ling | POIUTE | gope | Above [ Fan | BElo® o earn wages in excess

i ’ ';T;:? ’3,';’;';? ‘:':;:f .of the full wage; and

the average wage earned

Re. | As throughout the famine

Ajmers .| 4880000 | 685165 | =3 33 40 38 in that district by the
Marwara w | 2780000 | 399758 | r'7 so 48 1] labourers amoucted to

2'3 annas. The ex-
Torat ... | 8,460,000 | 1085020 el a7 44 29 perience of the 1895-97
famine, when grain was
fully one-fourth dearer than in Ajmere in 1890-92, seems to show that the average
daily wage need not exceed 1 anna g pies. The principle eventually laid down by
the Government of India in the Ajmere and Upper Burma famines of 18go-y2 that
skilled labour employed on works, the completion of which is desired on other
than famine relief grounds, must be charged to ordinary public works and not to
famine relief, is [rmviously correct. The further principle was laid down that the
earnings of such able.bodied relief workers as were permitted to work at pieces
work should be limited to the famine wage p/us 2 minute margin.

71. The question whether relief was given in excess of the actual needs of
the people is a difficult one. The total population
of the Ajmere district is 432,000. But the popu-
lation of the éstimrari area is 183,000 and of the urban area 97,000, leaving
143,000 as the population of the rural 4kal/sa area. This latter was further
reduced to 125,000 by emlgra.tion The urban area did not furnish relief workers,
and the sstimrari area not more than 2,000 at the time “of maximum pressure.
The rural population of Merwara is g9,000,
which was reduced to 95,000 by emigra-
tion. Excluding the relief workers who
came from the sséfmrari portion of the
Ajmere district, the figures in the margin
represent the average daily number of per-
Gratuitously rolieved in| 1,300 7% sons on relief from 1st April 1893 to 31st

Was relief given excessive ?

Ajmere. | Merwars,

Raliel worlks - 17.500 12,000

Deperndants " 2,800 1,800

willages.
"}~ July 1892 in each district outside the urban
36.5% | 145%  area for which latter special relief in the
Population éffected .| 1250001 95000 - form of ** home labour” and poor-houses
Percontaga relieved .. 18 6 was provided. Relief was therefore given

to 18 per cent. of the affected population
in Ajmere and 16 per cent. in Merwara, and this in addition to the relief indirectly
‘given by Government loans and advances. The ratios are high, but they
have been exceeded in other famines in other tracts. The numbers gratmtously
relieved are comparatwely low. - There is ample evidence that a large proportion
of the population was in absolute want of food and must have died had not relief
been afforded, and that even the relief given did not prevent a considerable rise
in the death-rate. The inference seems to be that, apart from the public works
policy adopted, the telief measures did not err greatly ifat all on the side of
extravagance.
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73. The following table shows the area and the population affected, the maxi.
Comparative table showiug extent  FOUM DUMber re.heved on any one day, the sum
sad cost of famines described above.  expended on relief of different kinds, the loans and
advances made to the landed classes, and the suspensions and remissions of the
land revenue demand in each of the famines or scarcities dealt with in the fore-
going narratives, so far as data are available for such a statement :—

Year | A-ea Ma:l::l;um Madslll;mm
of the laected | Popula- | SO 1 dally | Cont of grataiton; Suspen.
famine | Ia tion Coatof reliel worke, | L% of RIBtultons o400 con and ioans.| slome o
Proviace atieted. | i | 10 | adeea, [Emileyed reiered ! reliet, tevenue. | r
scarcity.] miles, wotks, | tously,
Re, Rs, Rs, Rs,
Pogab e -l 18] .. o 4,510 - [ o 70,000 | 7,608,000
Lower Bengal B [T PR-T! 473,000 | 20,800 s 1,08,100 2,41,000 -
¥ * ' 7
Madrs .. - | 183485 3000 . - 1:00,000 vrev
Cenvral Provinces ... [ 168683 - w P e s o
- | 2388 1 e #2,000 4 Three lakhs on works|and gratnitou relief, do,000 e
Behar e w000 i District Boards spent =:wn lakhs nn'wmlu. s
States’, 1 100,000 gno 3 4 L]
Oclasa (Tribotary ) . | 0% ® b T (ocndtogsome oo " -
gratuitous rellet)) \
ae E 11 21,000 | s04 000 6,009,000 | 000 Y. Jo,000
Madras (Ganjsro) 1888-8y 3,500 | 1,500,500 04,080 | 109, 359 (Includes r000 | 309,000
Cefl £O ‘Weavers.)
Ksmaon aad Garthwal IlﬁJ ™ e L] ™ o [ l.ls’lm -
Kum.upuDlvll'lUﬂ and g ., - " [ oeirga oo 3,854,933 -
Dchra Lun.
Msdras .. «r | 1891999 23,300 - 91,583 6,051 16,858,177 U917 341459 s
. 93,170 53,515, )
_ - " ) %700 - tInclodes Rs, 66,6 Given as allow-
Bombay (Leccan) 1891938 Dplly 11457 ,000 . spent ? Distyiot ,( auces to village 8.34,365 13,858
Boards, officials,) .
[ Spectat ea-*poaZa)
0,7
Beogal and Behar ... | 10102 5,710 | 3880000 | 27800 |  15m § tablishment.” " a5t T3bd -
LTatal 4.1:,1511
Upper Burma o | tSoro 10,000 | Soopee] 80,000 - 14,50,000 550 6,00,000 -
£ On special 13,38,000
r:lieél la ]
the form
ApmereMerwara .| 180004 a710| Sido00 | g | l of wear. ¥ 1,03,000 G,08,000 | 103,000
ing etCe .o 77 l
L Toal 1g15r00)




CHAPTER IIL

" DIFFERENCES IN THE PRESCRIPTIONS OF THE PROVINCIAL FAMINE
CODES.

73. The first duty assxgned to us in the Resolution appomtmg the Commission
Daty of the Commission to ex- is to examine the manner in which the prescnpt:ons
mine the differencesinthe prescrip-  Of the famine codes of the several provinces differ
tions of the umne codes. i . . . .
from one another, and in which their prescriptions
have been departed from. Ina memorandum which will be found among the
appendices to our report we have shown chapter by chapter the main differences
that exist in the several provincial codes, and in the fourth chapter of our
report we have discussed the departures from the codes that have been made
during the recent famine. The codes we have dealt with are those of Bengal,
Madras, Bombay, the North-Western Provinces and Oudh, the Pun]ab the
Central Provinces and Burma.

74. The history of the evolution of these codes is as follows. In 1883 the
provisional code was promulgated with the Govern- !
_ ment of India Resolution No. 44-F., dated the gth
June 1883. The code was declared to be distinctly provisional, and permission!
was given to local Governments to follow the example already set by Madras and
to frame provincial codes of their own. In course of time separate codes were
prepared and sanctioned for the different provinces. In 1889 the Government
of India deemed it expedient to subject the procedure founded upon the provisional
code of 1883 to fresh scrutiny in the light of the experience gained in various
parts of India since that time, and accordingly Resolution No. 63—77-C., dated
the 19th December 1889, was issued asking for the opinion and advice of local
Governments and Administrations on the working of the existing codes and more
particularly on certain points specially mentioned as deserving consideration.
Orders on these points were issued by the Government of India in September 1891,
and local Governments were asked to submit copies of rules drafted in accordance
with the instructions issued for incorporation in the provincial codes, Further‘
orders were from time to time issued by the Government of India on pomts
that had arisen, and again by a Resolution of a4th August 1893 each provmce
was required to submit a revised draft famine tode based on the lines of that and
the previous Resolutions. The revised codes called for in the Resolution of
August 1893 were in due course submitted by local Governments and sanctioned
by the Government of India, and they constitute thé codes with which we are now
dealing. They follow, with one or two exceptions in'the case of Madras and Burma,
a uniform system of division into chapters prescribed by the Government of India.:
It is interesting to connect the changes introduced into the codes after they
were first framed with the experiences that were gained in the scarcities and
famines an account of which is given in the preceding chapter. These scar-
cities or famines, it will have been observed, fall into two more or less distinct
groups, The first group comprises the series of scarcities commencing with the
Punjab scarcity of 1884 and terminating with the more serious Ganjam famine
of 1888-89. The second group embraces the pericd from 1890 to 1892 when

Origin of the existing codea,
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relief operations were required in Madras, the Bombay, Deécan, Bengal and
Behar, Burma and Ajmere-Merwara, Of these latter scarcities the gravest was

1{ chat of Madras in 1891-92, The resolution of 1889 was issued with a view to
collating and codifying the experiences gained in the first group of scarcities.
The subjects specially dealt with then were the functions of the Agricultural
Department in connection with the system of furnishing general information on
agricultural matters, and its responsibility for special inspections in tracts
menaced with famine ; the duties of village officérs and other subordinates in the
matter of reporting on the condition of their villages and circles; the extent to
which a rise in prices should be accepted as a famine warning ; the utilization of
forests ; the maintenance of a scheme of famine works; and the relative
advantages of a2 money dole, a grain dole and cooked food for purposes of

| gratuitous relief. The necessity for securing more reliable and certain informa-
tion as to the probable occurrence of distress was illustrated by almost all the
scarcities or apprehended scarcities occurring between 1884 and the Ganjam
famine of 1888-8g, and more particularly by the experience of the scarcity in the
Orissa Tributary States in 1889. The experience gained has resulted in the
‘provisions of the existing codes dealing with this matter. It was the occasion
. iof the Ganjam famine of 1888-89 which brought prominently to notice the fact
lthat distress might become very general and severe without prices reachmg
‘what was considered to, be the " scarcity rate,” and this resulted in the provision
Iof the codes requiring the submission of special reports when'local prices rise by
‘a certain percentage above the normal. And the same famine brought into pro-
minence the question of the relative advantage of cooked and uncooked food in
gratuitous relief, and the desirability or otherwise of confining departmental
public works to able-bodied labourers only. The Madras Government expressed
a preference for cooked food, and the preference then given is still retained in the
"provincial code. The result of the second group of famines was to bring under
consideration the relative advantages of piece-work and task-work, the treatment of
«dependants and the restriction of the wage earned to a subsistence wage and nothing
jym'ore. The experience gained in Burma and Ajmere-Merwara called particular
attention to the wage question and the possibility of works being made too attrac-
tive. The Resolution of August 1893 contained the orders of the Government of
India on the points that had arisen. By these orders the use of the terms * profes-
sional agency’ and ‘ civil agency’ in connection with relief works was abandoned,
and it was directed that in future all works should be primarily distinguished
_as ‘ordinary’ and ‘reli ef’ the cost of the latter only being debitable to famine.
On the other hand relief works were divided into two classes ‘small’ and ‘large '
with reference to numbers of workers, and not to the agency of management.
The classificat'on of relief workers as (1) professional Iabourers, (2) labourers,.
but not professional, (3) able-bodied, but not labourers, and (4) weakly workers,
was adhered to, and it was determined that as the system advocated in the pro-

. visional cbde of forming relief workers into gangs had proved successful, workers
after having been duly classified should be formed into gangs and a task pre-

* scribed for each gang, on the performance of which in whole or in part each
member of the gang should be entitled to the wage préseribed for his class in

" whole or in part in proportion to the amount of the task performed by the whole
; gang The tendency of these orders was to abolish the original plan of so far as-
“possible employing all the able-bodied on piece-work and allowing them to earn
thereby something above the full ration wage by doing a full task. The use of
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the term * piece-work ’ in the codes was forbidden in future on the ground that
piece’work or payment by results in famine operations, as distinguished from
piece-work in the ordinary sense of the term, must be limited by the estimated
and not the actual capacity of those employed. The sufficiency of the minimum
{ration which had been questioned was reafirmed, but at the -same time the
| method of calculating the wage from the ration known as the ! grain-equivalent’
1;method was introduced, and this practically allowed some increase in the scale
}wages. Permission was also given to local Governments, under certain condi-
tions, to relieve the non-working children and dependants of relief workers by
means of allowances to the working members of the family, though for many
reasons the Government of India preferred that whenever practicable such
persons should be separately relieved by the distribution of grain or of cooked food

in kitchens. :

75. In the circumstances it might be expected that the differences in the
The differences In the vasious various codes would not be very material, and such
coden not very material, we find to be the case. Compiled as they are on a
uniform system and based upon definite instructions issued from time to time by the
Government of India and subsequently criticized and revised by that authority, it
could hardly have occurred that any important departure in point of principle would
find a place in any of the codes. Such differences as exist are mainly in matters
of detail, and for the most part are due either to the varying conditions of the
different proviﬁces or to the individual methods of drafting adopted. We: have
not therefore thought if desirable to burden our report with a lengthy description
of these differences, though such an account will be found in our appendices.
The memorandum setting forth the existing differences is in half margin, and
wherever in the succeeding sections of our report we have made any recom-
mendation, a reference to that recommendation is made against the appropriate
paragraph or paragraphs of the memorandum. The remarks we have to make in
this chapter will therefore be brief, and of a more or less general nature.

26, The general scheme of the famine codesis as follows. -The first chapter-
prescribes the preparatory or precautionary arrange-
Generalschemeof a faminecode. 10 45 e permanently maintained in ordinary
fimes. The main object of these prescriptions is to ensure the maintenance of
efficient channels of information by means of which the approach of scarcity
or famine may be detected in good time, and to provide for a state of prepared-
ness in respect to measures of relief when the emergency arises. The second
chapter deals with times when the information received indicates the imminence
of scarcity or famine, and prescribes, the special reports to be then sub-
mitted and the preliminary action to be taken. The other chapters, usually
thirteen in number, prescribe the duties of all officers concerned when scarcity
or famine is actually present, and the various measures of relief to be taken.

77. In the chapters dealing with times previous to famine, the differences that
occur in the various provincial codes are not very

nﬂ,‘:‘.'“.ﬂ“&iu‘:’ml:&"m wdivary material. All provinces are not administered on iden-
times. tically the same lines, and the administrative agency
employed by Government varies according to the circumstances of each province.

As it is on the ordinary administrative agency of each province that the obligation

: *
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is imposed of being prepared to anticipate and meet distress, it follows that the
provisions of this part must be moulded so as to fit in with the existing machi-
nery. The general scheme provides in these chapters for periodical reports by
the subordinate agency available asto crops, rainfall, health of cattle, and all
other circumstances affecting agricultural prospects ; and also for special reports
when local retail prices rise by a certain percentage above normal rates. It
imposes upon Commissioners of divisions and District Officers the duty of
receiving and forwarding these reports, and of keeping themselves fully acquainted
with the condition of the people of their respective charges. The same officers
are also primarily responsible for maintaining statements of areas liable to famine
and effective programmes of relief works .for use within these areas. It
prescribes peripdical inspection of such areas by the Director of Land Records
and Agriculture, and the maintenance in his office of a proper system of com-
pilation of facts and statistics bearing on the agricultural circumstances of every
tract in the province. When indications of the approach of scarcity or famine
are observed, special reports are required and special precautions are directed to
. betaken. In every code this scheme is generally adhered to, though the details
vary. For example, in most provinces the duty of submitting periodical reports
as to the crops, the weather and the condition of the people is laid upon the
subordinate revenue agency, but in Bengal it is laid on the police for the reason
that Bengal being a permanently settled province there is no suitable subordinate
revenue agency there. Again,in Madras there are no Commissioners of divi-
sions, and in place of a Director a Member of the Board of Revenue is in
charge of the Department of Land Records and Agriculture, Such Member there-
fore to some extent performs duties which fall upon Commissioners of divisions
in other provinces. As regards special reports on fluctuations of prices, the usual
practice is to require such a report when the variation above normal amounts to zo
per cent ; the code of the North-Western Provinces prescribes 25 per cent., and
that of Madras 2§ per cent, in the case of rice ‘and 33 per cent. in the case of
"other food grains. The' details of the provisions regarding the preparation of
statements of areas liable to famine and relief programmes differ considerably,
the responsibility attaching in varying degrees to the " District Officer, the Com=~
missioner, the Agricultural Department, and the officers of the Public Works

Department. . '

78, When famine or-scarcity has been declared and relief measures have to
be introduced, it is necessary to prescribe the agency

Conduct of relief measures, . . . .
Duties of superior revenue and by which they will be carried out and to define with
eaglneer officers during fusmioe. more or less precision the degree of responsibility at-
taching to the different classes of officers who are employed. This is mostly done
in the chapter treating of the duties of superior revenue and engineer officers during
famine. The general scheme is to make the administrative area called the district
the unit of famine relief administration, the District Officer, subject to the general
control of the Commissioner of the division, being the agent of Government for
\carrymg out the measures of relief that may be determined on. The District Officer
is responsible for. exercising general supervision over all works and arrangements
for giving relief within his district and for their efficiency, and officers of all depart-
ments employed on famine duty within the limits of his district are subject to his
[orders on all points except those of a strictly professional nature. In addition
‘o the staff ordinarily at his disposal for the current administration of his district,
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lincluding as it dces officers of such departments as the Revenue, the Police and
!the Medical departments, it is mainly through the agency of the officers of the
Public Works Department and of the establishments of Local Bodies constituted
by law within the district that the District Officer carries out the measures of
relicf. Al the codes define the position of the District Officer as indicated above,
but in the Central Provinces ccde the definition is not so distinct, and is not
given in one place. They also provide for tke general controlling authority of
the Commissioner of the division, but the duties imposed on this officer are
expressed in ‘varying terms. In Madras, where there are no Commissioners, the
Member of the Board of Revenue in charge of Land Records and Agriculture
takes their place and is ex-oficic Famine Commissioner, if no special officer is
appointed, and responsible for the direction of all branches of relief subject to the
orders of Government. The Bombay code contemplates the appointment of
a Famine Commissioner in whom shall be centred the responsibility of directing
under the orders of Government all branches of famine relief, and failing such
an appointment it leaves to Divisional Commissioners the chief executive control
under the orders of Government. The other codes do not provide for the
appointment of a Famine Commissioner. While' all the codes recognise the
powers and obligations of Local Bodies, the provisions regarding their executive
position in famine relief ‘and their Liability to incur expenditure under this head are
not identical. In some of the codes {Bengal, North-Western Provinces, Madras,
Punjab, Central Provinces) District Boards are deemed to form an integral part
of the administration and to be the primary agency for coping with famine, Lo
which object they must subordinate the ordinary objects and methods of their
expenditure. The Bombay code merely says that the Collector should utilize
as far as possible the agency of District and Municipal Boards and Local Com-
mittees, while the Madras code says they are to devote their funds to famine
lief so far as the law permits. The law bearing on the subject varies in differ-
ent provinces, As regards the extent to which the Public Works Department,
as a departmen, i to have control of famine relief works, and as to the autho-
rity and powers of engineer officers of the department employed in immediate
charge or supervision of such works, the provisions of the codes, though gene=
rally similar, are not uniform -and in many respects not precise. The general
scheme seems to be to’relieve the Chief Engineers of all but certain defined
and limited duties in respect to these works, and to confine the directing powers
of Superintending Engineers mainly to professional matters. On all points not
strictly professional it seems intended that Superintending and Executive Engi-
neers should work in co-operation with, and to alarge extent in subordination to,
the Commissioners of divisions and District Ofﬁcers It seems also intended by
some of the codes that officers of the Public Works Department should only be
employed on what are defined as large works. The position assigned to the
chief revenue authonty in regard to famine relief administration varies greatly
in the different provinces. In ‘Bengal and the North-Western Provinces the
Board of Revenue finds no place. In Bombay there is no Board of Revenue,
the Commissioners of divisions working directly under the Government. In the
Punjab the Financial Commissioner conducts the preliminaries and is consulted
¢n matters of principle, but does not control famine operations. In Burma
the Financial Commissioner is throughout given a prominent position in the
administration of famine relief.
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79. Circle organization is the system by which affected districts are
divided into circles of convenient size for relief
: administration, each circle being placed under a
f Circle Inspector. Al the codes provide for this organization and contain rules
suited to existing administrative arrangements. The size of the circle, the
' class of officer ordinarily to be appointed Circle Inspector and his detailed
 duties, and the extent to which the services of such village agency as exists
are to be utilized, are matters regarding which there must be difference of treat-
ment in the codes in conformity with the ordinary administrative arrangements of
' the provinces. The main object of the organization is to provide an effective
machinery for the distribution of gratuitous relief at the homes of the people, but
a further and no less important object is to ascertain by personal inquiry the
real condition of the people, to judge to what extent the measures of relief intro-
duced are effecting their purpose, and to see that all who require relief in any of
the approved forms are really able to get it. Most of the codes appear to con-
template that the circle organization should take place at an early . stage of the
distress, though thisis not always stated. The Madras code on the other hand does
not contemplate the organization until a later and severe stage of distress is reached.

80. Inthe chapter Jdealing with gratuitous relief, by which term is generally
Gratuitous eliel, meant gratuitous relief at the homes of the people,
the codes define the persons who are eligible to
receive such relief, and prescribe rules as to the manner in which the relief is
to be given, that is to say whether in grain or in money, and the amount of the
dole. The persons eligible to receive relief are in general effect practically the
same in all the codes, though there are differences in the definitions of some
importance which are given in the memorandum in our appendices. They
are persons having no relatives able and bound by the custom of the country
to support them, who are incapacitated by physical infirmity, or by their
presence being absolutely necessary at home to attend on the sick or infant
children, from earning a subsistence on relief works. The prescriptions ot the
codes are not uniform, and generally not precise, as to the stage of the distress
at which the distribution of this relief should be commenced. The Bengal code
contemplates its commencement as a general rule as soon as relief works have
been opened and are found to attract labourers, while the Bombay and Punjab
codes are not clear on the subject. The North-Western Provinces and the
Burma codes leave it to the District Officer, and the Gentral Provinces code
leaves it to the Commissioner, to decide. The policy of the Madras code is to
begin with relief at kitchens, gratpitous relief being only resorted to later on
with the special sanction of Government., Some of the codes leave it to the
discretion of the Collector to decide whether the dole should be given in the
shape of money or of grain; in other cases preference is given to a grain dole.
When given in money the dole is everywhere the amount of money sufficient to
,buy the minimum ration. When given in grain it is generally the minimum ration ;
. but the Madras code prescribes the special poor-house ration allowed by that
vcode, while the Bengal code fixes a weekly grant of 7 lbs. unground grain for
adults and half that amount for children. .
1. The backbone of famine relief administration according to all the codes
} Reliof works. . is the system of ** famine relief works.” The prin-
{' ciple maintained is that all who apply and are capable
'of working are admitted to relief works, and are there given tasks and wages

Circle organization.
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graduated according to their respective strength and physical requirements. If
the able-bodied wilfully fail to perform their tasks their wages are proportionally
cut down by fines, but not below the minimum wage prescribed for the weakly

class of workers. The wages are not to be more than sufficient for the proper |

subsistence of the actual workers, and any young children or aduit dependants
incapable of work who may accompany them are to be granted separate doles or
{ gratuitous subsistence allowances. [t is only those who are incapable of doing
| any work at all on the relief works that are admitted to gratuitous relief. The
system of management of relief works contemplated in all the codes is practncally
the same, and is known as the task-work system. The detailed rules for carrying
out this system are contained in chapters VIand VII of the codes. We have found

it necessary to subject these rules to ciose examination in subsequent chapters of

our report. -In matters of detail there are divergencies which we there notice,
and it would be superfluous to mention them here.

—

'82. It may be mentioned however that the wages and doles fixed for diffe-
rent classes are based upon certain rations defined
in the codes. The rations prescribed are the full
ration * sufficient to .maintain able-bodied labourers in health and strength,
' the minimum ration for weakly labourers and adult dependants, the pznal ration
i for labourers sent to a poor-house for refusmg to work, and proportional rations for
children according to.age and requlrernents. All the codes provide that the money
. wage may be deduced from the rations in either of two methods. Either the
" amount of money which at the current rates is sufficient to purchase the component
ilems of the ration may be given, or the money value of the ‘ grain-equivalent’
of the ration. By ¢ gram-equwalent is meant the amount of grain of which
‘the vdlue is in ordinary times equwalent to the total value of the various
'items of the ration, and this is computed in all the codes to be 12 times the
Lwelght of the grain item itself. These rations and the wage scale have been
prescribed by the Government of India, ard are generally adopted in all the codes.
But some divergencies occur, as for example, in the case of children who are
remunerated *‘according to age and requirements,’ *and in the adjustment of the
wage as current prices fluctvate. The Bengal code contains a provision for
fixing wages in pice and not in pies (a coin not ordinarily in use) and for i ignoring
fluctuations in the market which involve a difference of less than one pice, while
the Madras code contemplates a close adherence to- market rates as _they fluc-
tuate and payment to the nearest pie. In the Madras code the wage of the B
class female when expressed in chattaks is slightly higher than in other codes,
and special rations are prescribed for poor-houses, for persons m receipt of
gratuitous relief, and for young children. The rations prescnbed in the Burma
code differ from those in the other codes, and certain margins are alloned in
the cash wages of labourers of classes A and B.

‘Wages or rations,

83. Poor-houses are institutions for the reception and relief of persons unfit

! to work who either have no homes or cannot con-
i Poorhoupes. veniently be sent to their homes, and of persons in
i need of relief who are fit to work and wilfully refuse to labour. A condition
! attaching to this form of relief is compulsory residence within the poor-house, in
 the case of persons of the first class until they are fit to work or to be sent home
and in the case of persons of the second class until they consent to work. A]l
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the codes except that of Burina provide for the establishment of poor-houses.
Some of them define the classes of persons eligible for this form of relief in the
words used above, while others separately mention professional beggars who
find the sources of private charity dried up and other applicants for relief of
whom it is doubted if they are really in want and to whose case willingness to
reside in a poor-house is applied as a test. The intention of the separate
mention of these people apparently is that if they refuse to go to the relief works,
the inspecting officer if in doubt whether they are properly eligible for village
gratuious relief may refer thém to the poor-house. The Bengal and Madras
codes rule’ that poor-houses are only required when famine is severe and the
other remedies applied are insufficient and require to be supplemented, while the

" other codes are not clear as to the stage of distress at which these institutions
should be started.

84. The provisions. of the codes relating to kitchens aré not uniform as
- different codes contemplate the use, of this form
of relief to very different extents, The system con- -
templated by the Bengal code is to relieve the non-working children and adult
dependants of relief workers by means of allowances to the working members of
the family ; but at some undefined period of the famine central kitchens are to be
opened for feeding the children of a group of villages. Later on, when famine
becomes very severe, the non-working children and adult dependants of relief
workers, who otherwise are relieved by means of cash allowances to the workers,
are to be admitted to these central kitchens. The system of the Madras code
is altogether different. It is there laid down that in the early stages of distress,
unless otherwise directed by Government, relief for all who tannot earn wages
on relief works and are otherwise-unable to support themselves shall be restricted
to the grant of cooked food at central kitchens established for the purpose,
and it is also directed that kitchens are to be provided in connection with large
works for the feeding of non-working children and of any persons temporarily
disqualified for work. The system of the Bombay code is again different as it
seems to contemplate that kitchens shall only be opened in connection with
works, the non-working children and dependants being fed there. The systems
prescribed by the codes of the North-Western Provinces and the Central
Provinces are somewhat similar to that of the Bengal code. The Punjab code
provides that kitchens should be established first at relief works, and only after-
wards if considered necessary at selected centres for relieving the children of
groups of villages,

" 85. All the codes exceptthat of Burma devote a chapter to what is called
J Other measurea of rellet. “ other measures'of relief ”, Such measures are: ()
{ gratuitous or seml-gratultous relief to parda nashin
\women, () relief to respectable men, (c) relief to artizans, () relief to weavers
and () temporary orphanages. Some of the codes also deal in this chapter
with such subjects as the suspension and remission of land revenue, loans to agri-
culturists and land improvement loans, and the utilization of private subscrip-
tions which in other codes are dealt with elsewhere. In the Madras. code
special prominence is given to the relief of weavers in their own craft. The Bom-
bay code provided that weavers should be relieved in their own craft, but at the -
commencement of the late famine it was revised at the instance of the Bombay
Government so as to admit of such relief being given only to those weavers who

might be deemed mcapable of efammg a living on the ordinary relief works. | -
)

“Kitchens,
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86. F or the protection of cattle when the pasture is about to fail, the codes
provide special arrangements for sending them to the
nearest available Government reserve. that can be
- opened and for the supply of fodder and water on the route. Provision is also made
. in all the codes for the withdrawal of restrictions tending to exclude persons in
| disiress from the full benefits of the natural products of Government forest or
| waste Jand containing an important supply of edible forest produce.

Protection of cattle,

87. The duties assigned to the police in times of scarcity or famin
are much the same in all provinces. Officers in
charge of police stations are required to submit
penodlca.l reports on such matters as increase in crime due to the rise in
prices or scarcity, the wandering of needy or starving persons, deaths due to
want of food, cases of starvation or severe want, and the like. Every such
officer is furnished with an advance of money to meet urgent cases of starving
wanderers, and they are bound to see that corpses found by the roadside are
properly disposed of. It is the duty of the District Superintendent to organize
a system of patrol to direct starving wanderers to where they can get relief, and
to take extra precautions for the protection of markets, grain-stores and lines
of communication. The Punjab code contains a provision that the District
Superintendent should obtain from the Civil Surgeon for the guidance of his
subordinates a simple statement of the kind and quantity of food that should be
given to starving wanderers. The Burma code omits the provision for furnishing
station officers with an advance to meet urgent cases of ‘starving wanderers.

88. The Medical Officers who have special duties assigned to them during
Dutles of Medical Officers. tunes_ of scar?zty, are first the Chief Superintending
Medical Officer of the province, secondly Medical

Officers in civil charge of districts and thirdly medical officers attached to poor-
houses or large relief works.. The Chief Superintending Officer is generally
responsnble for the medical a.rrangements ‘connected with famine rehef and it is
his duty to keep himself acquainted with the state of public health in the affected
districts, to issue such instructions as may be necessary regardmg the treatment
of famine patients and their diet, to personally inspect and supervise the medical
arrangements and to take steps for the supply of the requisite staff.  Medical
Officers in civil charge of districts are required to keep the District Officer
informed as to the state of the public health, and to bring to his notice cases of
- death or illness due to starvation and deficient sanitary arrangements. They have
also if so required to inspect the labourers on relief works and to visit the hospitals
at relief works or poor-houses, and generally to aid the civil authorities in making
the necessary arrangements for sanitation and " for the proper care of the sick.
Medical Officers on works have charge of the hospitals that are attached, and are
required to inspect the labourers, the water-supply and the conservancy arrange-
ments. All the codes contain provisions of this nature though in some the detailed
rules are more elaborate than in vthers. « The most imporiant point of difference
is in respect of the duties of the Chief Superintending Medical Officer. In some
provinces as in Bengal, the North-Western Provinces and the Central, Provinces,
the functions of the Chief Superintending Medical Officer are perform\éd by the
Inspector General of Civil Hospitals, the Sanitary Commissioner finding no place
in the code. In Burma the Sanitary Commissioner performs the duties of the
Chief Superintending Medical Officer. In the Punjab, Madras and Bombay both

Duties of the police.
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the Chief Superintending Medical Officer and the Sanitary Commissioner have
respective duties assigned to them, but the degree of responsibility attaching
and the nature of the duties assigned "to each vary considerably in the three
provinces. ' ‘

89. The final chapter of the codes deals with the question of accounts.
This is a matter which we have not felt it incumbent

on us to examine in detail. But our general views
“on the subject will Le found in paragraph 467 of our report.

- Accounts.



CHAPTER IV.

THE MATTERS IN WHICH THE PRESCRIPTIONS OF THE PROVINCIAL
FAMINE CODES HAVE BEEN DEPARTED FROM.

go. The following szems to us the best and simplest method of explaining
the deviations from the prescriptions of the local
famine codes which occurred in the recent famine
campaign, In the first partof this chapter we shall briefly narrate and explain
the successive measures of relief adopted in each province, pointing out which
of such measures were in accordance with the local code, and which were devia.
tions or modifications of its prescriptions. In this part, however, matters relating
to the organization of relief works will be noticed briefly and in general terms,
without going into questions of technical detail, which, though impcrtant in
themselves, are so complicated as to require separate treatment,  In the second
part we shall treat in detail the special question of relief werks with the object
. of describing the system outlined in the codes, and of explaining the modifica-
tions and additions of system which the several local Governments deemed is
desirable to make in this the most important form of relief. We may here explain
that we have not thought it necessary to include in our report a full narrative of
the recent famine. To have done so would have greatly lengthened our report.
Each province has published its own narrative, and a general narrative was pub-
lished by the Government of India at the end of 18g7 immediately after relief
operations came generally to a close.

1ntroductory remarlkes.

g1.- The narrative naturally begins with the famine operations conducted in
. the North-Western Provinces and Oudh. Not only
w‘;’::::;‘,‘::vﬁ::::: ot were the areas and population affected greater and
relief operations more extensive in this than in any
other provmce, but nowhere were departures from the code system so numerous
and so important. It will be seen in the course of the narrative that many of
the expedients adopted by the Government of the North-Western Provinces and.
Oudh were accepted by other local Governments, and their merits or weak points
can thus be judged both by the results obtained in the province where they origin-
ated, and by those obtained in the provinces which subsequently borrowed them.
The lead taken in the matter of famine administration by the Government of the
North-Western Provinces and Oudh was in large measure due to the experience
acquired by the Lieutenant-Governor, Sir Antony MacDonnell, in the Behar
famine of 1873, and in the Bundelkhand relief operations in the early part of
1896, The Bundelkhand famine of 1896 was 2 prelude to the much greater
calamity which befell this and other parts of the North-Western Frovinces and
Oudh in the autumn of 1896 and in 1897, and the operations of the two periods

are so closely connected, that any survey of the relicf measures undertaken must
embrace both. y

PART 1. )
92. The North-Western Provinces and Oudh.—The four districts of
Bundelkbasd famine of 186, Banda, Hamirpur, Jhausi, and Jalaun form the terri-

tory known as British Bundelkhand, and are situated
in the Allahabad division of the North-Western Provinces. Distress appeared
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in a severe form in these districts and in part of the adjacent district of Allahabad
at the end of 1893, in consequence of a deficient south-west monsoon and failure
of the winter rains of 1895-96. In the early part of January 1896 test works
on the task-work system provided by the code for relief works were opened in
these districts by the Collectors in their capacity of chairt.ien of the several district
boards and at the cost of the boards, their funds being supplemented by grants-
in-aid from Government. These works at first were placed entirely under the
control of the Collectors acting under the supervision of the Revenue Commis-
sioners of divisions, and the services of the several district engineers and district
surveyors employed in these districts were placed at the disposal of the Collectors.

03. The above system cf control appears to be that primarily contemplated
by the North-Western Provinces code of 18gs, but in
e Ot e D 3 very short time the local Government thought it
advisable to modify it. The test works speedily
developed into regular relief works, and 36,000 labourers were employed on them
in the first week of March. Many of the works weve * large works ” as defined
in section 64, and at a conference held by the Lieutenant-Governor on the 11th
March it was decided that with effect. from 1st April the Public Works Depart-
ment should take over the control of all but very
minor works. At the conference it was also decided
that subsidiary to these ‘large works,” numerous
“small works,” chiefly the deepening and repair of village tanks, should be
started by the Collectors without professional assistance for the purpose of pro-
viding employment to the people in the neighbourhood of their homes, and of
lightening the pressure on the larger works. This was permissible by the code,
but a system of executing these works was devised which finds no mention in the
code.. It is thus described :—

New gystem of executing small
works, ‘

* Official supervision of these works, while in progress, will be reduced to a minimum.
When it has been decided that a tankshould be excavated, a rough estimate of the amount
of earth to be dug should be made., The rates at which the labour will be paid should be
fixed, and the supervision of work might be entrusted to the headmen of the village which
will benefit by the work. Advances may, if necessary, be made to start the work, and
periodical payments may be made on immediate measurements. On completion the quantity
of earth excavated should be measured up, and the account closed by payment for the labour
done at the rates previously fixed. The headmen should be required to keepa list of the
persons employed by them and of the wages earned by each party working together. ......
There is no objection to this form of relief being combined with advances for agricultural
improvements, ia which case the am~unt to be given by Government as a free grant would

be diminished.”

This is the germ of the system of petty works executed under the “ partly
r§coverable advances " rules,. which was elaborated at the end of 1896 by the
local Government when preparing to encounter the much greater famine of 1897.
The main distinction is that whereas in 1896 a sort of contract for the execution
of the work was given to the village -headman, or to the zamindar or landlord,
in 1897 the greater portion of the cost was also borne by the latter.

94 Another departure was made from the code by the deputation of subordi-

. nate revenue officials drawn from the class of assist-
ue?:gcﬁf:: :fm?ﬁrifn&::“' ant or nasb-tahsildars to the Public Works Depart-
ment as * officers in charge ™ of the professionally

managed relief works. The code directs that each relief work shall have an
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“officer in charge,” and it was intended that he should be a civil or revenue
officer, but it does not direct that the services of this functionary should
be placed at the disposal of the Public Works Department. The arrangement
was found to work very well, and was adopted in the 1897 famine. The profes-
sional management of the relief works devolved on sub-overseers and work-
agents appointed by the Public Works Department, and controlled by the superior
officers of that department through the district engineer.

95. No important deviations from the code were made in the matter of poor-

_ _houses, or of gratuitous relief in villages. In the
ouf‘::‘l'i::f‘_’“’“ asd village gratuit-  Banda poor-house, where the inmates were as a rule
in reduced condition, the minimum ration (which is

also the poor-house ration of the code) was found insufficient and was considerably
raised. The numbers in poor-houses were at times large. The codeleft it to the
‘Collector to przpare village relief lists when the degree of distress might require
+it. It appears that gratuitous relief in their homes to persons incapablé of work
and to parda nashin women was confined in the famine operations of 1895 within
very small limits except in Banda where it was considerable. In Jhansi and south
Allahabad this form of relief was at no time thought necessary. This subject
receives little notice in the local.Government's review of the Bundelkhand famine
operations. The general policy at the time seems to have been to restrict
village relief mainly to pardas nashins and other respectable people who
could not fairly be referred to the poor-house or to the relicf works as

dependants.

g6. At the end of ’\Iay 1896 over 250,000 parsons were in receipt of relief in

the four districts of Bundeslkhand. The condition of

(o Clicy adoptoe it anticipation of  the workers was reported to be generally good, and
the question arose as to the policy to be adopted by

the Go» ernment in anticipation of the appearance of the monsoon rains towards
theend of June. The code contains no advice on this matter. Thelocal Govern-
ment considercd that the proper policy to be pursued was that of “inducing the
people to return to their ordinary avocations as soon as possible.” With this
object orders were issued in the beginning of June for the early closing of all
large relief works, but with reference to the special condition of Banda, some
large stone-breaking and quarrying works were there retained. With the same
object the orders directed that henceforth “ task-work was to be strictly exacted,
and only persons capable of earning a living on task-work were to remain on
the public works, debilitated persons being provided for in poor-hpuses” With a
view “of inducing people to revert to agricultural work,” no wages were to be paid
to any person on relief works in-excess of the minimum wage which is prescribed
in section 108 for weakly persons doing a light or nominal task, It was left to the
Commissioner’s discretion *“ to continue the distribution of gratuitous relief in vil-
lagesand at poor-houses when absolutely necessary.” Separate figures of the
numbers gratuitously relieved in the Bundelkhand famine of 1896 are not appended
to thelocal Government’s review, but as the total numbers on relief works and
gratuitously relieved were only 12,729 in the middle of July, against 250,000 at
the end of May, it is clear that on the closure of works no expansion of gratuitous
relief occurred. The following table taken from the monthly reports submit-
ted to the Government of India shows the numbers on relief at the end of
‘each month from May to September in the four Bundelkhand districts and in
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south Allahabad. From the end of July, the last named district disappears from
rhe returns altogether :

l Gratuitoas relief of !
| alt'kinds including .
Months. Relief workers. | deps=ndants on REMARKS.
- § i wnrks, poor-houses,
. i viliage rclic, ete,
! |
May 183,496 37,490 The number on works was higher in the
middle of the month bat {ell ofl owing to
prevalence of cholera.
June 52,026 16,953 Cholera generally abated. Of the relirf
. workers 59.6¢93 and of the gratuitously
relieved 16,683 were in Banda.
July 2,836 8,768 Relief works still open orly in Banda and
Hamirpur, _ .
August . 358 6,174 Ditto ditto.
September ... Nil, 5,752 All relief works closed.

T ™

Judging from the remarks in the reports regarding the district of Banda,
these figures however do not show nearly all the village relief that was given in
that district in August and September.' In October owing to the failure of the
kharif, relief works were opened again on a rather large scale in Banda, Hamlrpur
and _]alaun, and gratuitous,relief was also largely extended.

g97. The question of the amount of the gTatmtous dole to be given to persons
gratuitously relieved in their homes is not discussed
in the papers regarding the Bundelkhand famine.
Presumably the full sum was given which was re-
quired to buy the grain equivalent of the minimum ration, the grain equivalent
being worked out in accordance with the “ready reckoner” or price table of the
provincial code.

Amount of the gratuitous dole
not discussed.

98. With regard to wages paid on relief works, it would seem that the four-
fold classification of workers laid down in the.code
was followed, and that their wages were determined

in annas and pies 1 accordance with the ready reckoner above mentioned. In
the notes of the conference of the 2nd May 1896 it is said :—

The wages paid on relief works.

¢ The wages paid are regulated most carefully at every change of price in the staple
food. and with reference to the rations prescribed by the famine codc and in accordance
with appendix E (2) of that code, the tendency being towards the minimum wage.  The
relief workers are nearly all placed in class B. The experience is that men coming on
the works, more particulai-ly in the Banda district, were in an emaciated and generally
indifferent condition, but that tbey improve on the wages allotted to labourers of class B
and give a better outturn of work for their wage. Notice was called to the number of
dependants gratuitously relieved. It was stated that most of these are children.in.arms
or under 7 years of age. It was observed that single men do not appear so well nourished
as family men on the relief " works, the latter apparently profiting by the relief given to
their wives and children. The conclusion arrived at was that the existing wage of the
Jabourer in class B and 4 fortiors in class C, affords a bare subsistence and does not admit
of reduction, but that in the case of a man with wife and ‘children there may possibly
be some small margin above the mere subsistence wage for all.”
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At the time this opinion as to the famine wage was recorded, the Public
Works Department had been in control of relief works for one month only.
Very soon after, as has ‘already been noted, the minimum or D wage of the
code was made the maximum wage in order to induce people to leave the works.
We have been lately informed by the local Government that experience subse--
quent to the conference of the 2nd May led to the conclusion that the above
opinion as to the code rates of wage was a mistake, that in fact the B wage was
more than a subsistence wage, and that even the D wage was ample for the
majority of the workers. This conclusion was given effect to in the rules for the
management of relief works issued by the local Government on the 1st December
1896. In the orders of the local Government dated the 20th October 189%, which
reviewed the Bundelkhand operations and which laid down instructions for
* «fyture guidance ” as the result of experiznce, the question of the adequacy or
non-adequacy of the wage is not tpuched on. The only instruction as regards
wages is that “ no change in wages should be made if prices vary by less than
10 per cent., and ordinarily no change should be made unless with the previous
sanction of the Commissioner,” and this was based on the Lieutenaut-Governor's
view that “ constant and minute adjustment of wage to everchanging prices
caused unnecessary labour and complication, and should be avoided.” ' Prices, it
may be noticed, were much lower in the Bundelkhand famine than in that of
1836-97. The cheapest grain averaged about 15 seers. On that basis the B
wage, according to the ready reckoner, was one anna three pies for 2 man and one
anna two pies for a woman. The D wage was 11 pies for the man and 10 pies
for the woman. The “working child's” wage varied from 2 minimum of 8 pies
to a maximum of one anna. Allowing for the fact stated in the resolution that,
including non-working dependants, there were on the average ‘5 women and
children to one man on the works, this would give an average wage or dole of
f anna 1 pie. As itis stated in the Bundelkhand resolution that the average
wage for man, woman and child, dependants included, paid by the Public Works
Department in the famine was only 9} pies, it is probabie that reductions were
freely made in accordance with the provisions of the local code, by fines for uncom-
pleted tasks, and that the majority of the workers, though as the monthly returns
show classed as A and B, in practice only received the code minimum wage.

99. The famine operations of the 18g6-97 famine are taken by the local
Government to have commenced from -the 1st
October 1896, but practically in the Bundelkhand
districts and in the Hardoi district in Oudh the operations of the earlier period
of the year continued more or less into September, and merged into those of the
later period. At the end of August 1896, as the table above shows, about 6,000
persons were still in receipt of relief in Bundelkhand, and poor-houses remained
continuously open in all the four districts. On the 21st ertem‘ber 1896 general
instructions' were issued to Commissioners of divisions m the North-Western
Provinces and Oudh authorising them to sanction the opening of "test works in
any district in which symptoms of distress appeared, and further instructing them
to complete the programme of relief works and to map out and organize relief
circles and to fix sites for poor-houses. On the 30th September further instruc

tions were issued for the preparation of programmes of village relief works,
and for the formation of local relief committees in the large towns. Durmo
Octaber the Lieutenant-Governor visited each division, and from the memoranda
of his conferences with the district officers may be gathered the measures taken

The famine operations of 1896-97.
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at this period to deal with "the situation. Briefly, in all districts in which distress
had app-eared, or was apprehended, test works Liad been started and poor-houses
opened, and lists of persons requiring gratuitous relief were in a more or less
forward state. In the Bundelkband districts and in Hardoi and Allzahabad regular
relief works were in progress and gratuitous village relief had commenced, At the
end of October in the united provinces, 62,899 persons were in receipt of relief, of
whom 13,532 were in poor-houses, 7,340 on. gratuitous village relief, .and the
remainder on works. In these  preparations no important departure from the
provincial code is observable, though in several directions its principles. had .been
_ expanded into detailed instructions. The institution of poor-houses in‘distriets in
which the works were only in the “ test * stage is, purhaps,"a development of the
code, though one fully justified - by the zircumstancesf the larger towns, For
the able-bodied of the rural p0pulat10n there was- cons:ﬂerabIP employment in the
fields in most districts, owing to very large advances which had been made for
seed and temporary-earthen wells. Test worksin the less distressed districts
failed consequently to draw. But in the towns and among the beggar class
there was distress and wandering. This was met by poor-houses. Another
development of the code was the formauon of relief. committees to deal with the
peculiar kind of distress met with in the towns among. the artizan classes -and
“the respectable poor. These committees were usually organized by the muni-

cipal or town authorities, and the local reli¢f funds collected by them were sup-
plemented by monthly grants-in-aid from Government. The Government grant:
to the Lucknow committee was Rs. 15,000 a month, to the Allahabad and Agra
committees Rs. 5,0co a2 month each and to the Cawnpore committee Rs. 3,000 a2

month. In the organization of relief works an important decision was announced.
as to the general character of the works to be undertaken. The provin-
cial code distinguishes between *large "’ works capable of giving employment to
not less than 1,000 labourers for a period of at “least three months, and * small ”
works, and lays down the principle that ““ small”’ works should be utilised in the
early days of scarcity, while * large ” works should be the backbone of the relief
system in the later stage of a famine. The underlying idea of this prescription
appears to be that while distress has not reached the stage of actual famine and
its extent and duration are as yet uncertain, it is preferable to rely upon ordinary
or small works and to avoid starting large works which may prove not to be
required for relief purposes. In the famine of 1897 there was, however, no doubt as
to the far-reaching character and depth of the distress, and the local Government
decided to reverse the policy of the code and to begin with large works managed by
the Department of Public Works. 1t reported its intention to do this in its letter
to the Government of India of 23rd November 1896, and gave what appear to be
very good reasons, so far at least as a similar emergency in the North-Western
Provinces is concerned,  Swnall works were to be kept in reserve until the approach
of the hot weather, when they were to be utilised to ease off the pressure on the
large works and to draw back the people to their villages preparatory to the setting
in of the rains and the tesumption of agriculture.

100. For the management of large relicf works an :mportant set of rules was

Rulea for the masagement of Promulgated by the Government Resolution No.
large relief works. 18-P.W,, dated the sth December 1896, which were
based on the experience of relief works in the Bundelkhand famine, and
diverged in many respects from the provincial famine code. The rules recognised
only two classes of workers—:he carriers and the diggers—in place of the fourfold
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classification of the code, and gave the latter the B wage and to the former, who
formed the great majority of the workers, the D or minimum code wage, which in
the code is reserved for weakly persons, fit only for very light or nominal employ-
ment. It was said in justification of this change that a full day’s work on the
relief works was done only by the minority of the workers employed as * diggers,”
and that the majority, whether able-bodied or not, consisted chiefly of women and
children, and were lightly worked as “ carriers.”” It was also stated that as the
peaple came in family groups to the works, the joint earnings of the family ought
to be so restricted as to be sufficient only for its subsistence, and that for this
purpose the minimum code wage for the majority was enough. ‘To non-working
dependants of the relief workers the rules sanctioned allowances less than the
minimum code wage to which by the code they were entitled. In expressing the
wages of each class in grain equivalents the rules followed the code. The following
table shows the difference between the grain equivalent wage and dependants’
dole by the code and by the Resolution of 5th December 1896:

BY THE CODE OF 18g5. BY THE RESOLUTION OF 58 DECEMBER 1806,
Males. | Femsles. Males, Females.
" Chattaks. | Chattaks.
Class A, Professional labourers... a1 . 19 | Mates of gangs and persona [6 piesmore
: in uspomnble posta. than
diggers.
: Chattaks | Chattaks,
Class B Labourers not professional 19 317 | Diggers . - 19 16 -
Class C, /ble-bodied not lahourers 16 15 —— e e
Class D. Weakly, fit for light em- 14 11 | Carrier class e - ;4 13
ployment.
Adult dependants ... 14 13 | Adult dependants .., o 12 1o
Chattaks.
Children under 14 years of age from % to } of the | Working children above 12 a0d under 16 years 10
. over 1a 6
adult male wage (i.e., from about 14 to 5 chattaks) accord- N " L »
Not in arms and under 7 years 3
ing to age and requirements. Infants in-arms an extrs pice to the mother.

£

~ In the important matter of periodical conversion of grain wages into cash
wages with reference to prevailing prices, the rules were harder on the labourer
than the code, by ignoring fluctuations of less than 10 per cent. in the price of
grain, and by frequently giving fractions of pice—the quarter-anna coin in which
daily payments were made—against him. Later on (in March 1897) the local
Government itself fixed the conversion rate for each district and allowed no
* alteration in it without sanction. Between the rate thus fixed and actual prices
there was frequently a considerable difference. Thus in the Allahabad district the
conversion rate remained at 10 seers the rupee from March to July, but grain was
as dear as 84 seers. 1he rules were again harder than the code with regard to the
Sunday holiday. Up to the 16th March it was left optional to the labourer to take
a holiday without pay on Sunday, or to work as on other days. In explanation of
this rule it was stated that the grant of Sunday wages without work had been found
demoral:smcr in the Bundelkhand famine. In March, however, the necessity for
a weekly holiday for the health of the workers and relaxation of the establish-
ments during the severer conditions of the h~* weather was recognized, and the
code rule regarding a Sunday holiday and Sunday allowances reverted to. Lastly,
the rules permitted fining of the workers for short tasks to be carried down to
the penal ration wage, although this wage is in the code reserved for cases of
contumacious idlenass. The penal ration of the code is about half the full ration.
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101. With the view of deterring all but those in absolute need of relief from
Introduction of systems of pay- comipg to the works, another departure from the
meat by resuits. code was made by substituting in districts not yet
recognised as severely distressed, systems of piece-work or payment by results
without allowances to dependants, for the task-work system which the code
enjoined for use on test works and relief works. Under the code system,
except in case of contumacious idleness, the workers are secured a minimum or
bare subsistence wage irrespective of the amount of work they perform, and
receive allowances for the support of their non-working children and other depend-
ants. This system was considered by the 'local Government to be too attractive
as a test and to go beyond the requirements of relief in districts in which distress
was not acute. At the same time some means of testing the degree of distress
existent and of affording employment were felt to be necessary, and it was
evident that these objects could not be seccured even in the less distressed
districts by an expansion of work on the ordinary Public Works system. Under
that system tHe officer in charge of a work deals only with professional con-
tractors, who in their turn engage and pay the labourers ; the terms of payment
in either case being settled by agreement or competition. An * intermediate
system,” that is, midway between the code task-work system and the ordinary
contract system, was therefore devised, and introduced in December. It
was the ordinary Public Works Department contract system with these
differences ; (1) the contract rates were not current competition rates, but the
normal rates of previous years raised by 25 to 50 per cent. with reference to
the rise of grain prices ; (2) the contractors were not to be ordinary Public Works
Department contractors, but petty contractors of the small ganger or piece-
worker class employing not more than 200 labourers. This system was soon
found unsuitable either for test or relief works, as even the petty contractor was in
a position to screw down the workmen, and also to exclude the weakly or ineffici-
ent workers, the very persons who stood wmost in need of relief. On the other
hand efficient labourers who could hold their own with the contractor often made
high wages. The system was therefore gradually modified by the elimination of
the contractor and in other ways, and was so converted .into what was termed
the modified intermediate system. This was not a true piece-work system, but
rather one of daily task-work with a low maximum and no minimum wage. On
the 16th March with reference to the commencement of the »aés harvest and the
presence of great crowds on the works, including very numerous ineffective
workers and dependants, it was directed or suggested that this system should be
substituied for relief works under code rulesin all districts except the seven where
famine was most acule, and the prospects of relief from the rabs harvest least.
. Under the modified intermediate system the worker was not allowed to earn more
than a certain maximum daily wage, if he did the full task or more : but in theory
that wage was held to be enough for his own support and for that of such mem-
bers of his family as were unable to work. If he did less than the full task his
earnings were proportionately small. The system was so far successful that it kept
down the numbers on the works in aremarkabie manner in the districts in which it
was in force. The local Government estimated the reduction due to it from
April to May as considerably greater than 2ths, but considered that it afforded
sufficient relicf in a less costly and demoralising form than the task-work and
minimum wage system of the code. It was, however, found necessary in May to
supplement the system by kitchens for the non-working children of the workers
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and by special gangs and special rates of pay fdf weakly adults. These two
concessions werenot to be general but to be given only in case of .proved
necessity. No prov:snon was made for the class of adult dependants, incapable
of any work. The concessions mad: were no doubt necessary, but they exemp-
lify the difficulties attendant on any system of famine relief which does not
distinguish between the weakly workers and the able-bodicd, and leaves their
incapable dependants to be supported by their exertions in a time of phenomen-
ally high prices and great social pressure.

102. The policy approved by the local Government for the rainy seasonis

expressed in its orders of the a7th Mav. “ N¢

inducements, ” it was said, * should be offered to
the people to remain on relief works, On the contrary, they shoald be encour-

aged and assisted to return to their homes and to engage in the preparations for
the 4harz harvest on which everything will now depend. To this end it may be

desirable to increase tasks and stiffen rafes.when the rains are imminent in order

to weed out those who are not dependent on relief works for their absolute subsis-

tence.  In pursuance of the same policy when the rains were well established,

works were concentrated, and the intermediate system was universally substituted
for the code system of task-work. The rains had then set in, extensive road
works and tank construction became impossible, and more employment in agricul-
ture was open to the people, though prices remained high and some time had
still to run before stocks could be replenished by the next barvest. The con-
siderations which weighed with the local Government may be illustrated by the
proceedings of a conference held on the 13th July by the Lieutenant-Governor at
Hardoi, the most distressed district in Oudh. At the- conference several officers
expressed the opinion that * the people had grown accustomed to the system of
State relief, and would prefer to remain upon relief works to returning to their

villages or seeking employment in field work.” It was also reported that the

relief works then open would in * some cases become impossible and in all cases

difficult when the rains became heavy.” Accordingly it was decided that the
relief officers ** should endeavour to get the people returned to their homes. As.
soon as it appears that the rains are sufficiently established, all existing works
should be converted into the intermediate system_and wages fixed on the 12-seer
scale, unless pnces falland make the 14-seer scale possible....... The work should
be concentrated in as few centres as possible, so as to prevent. people from

merely coming on the relief works because they happened to be in the neigh-

bourhood of their homes.” It may be mentioned that at this time average
current prices were at ¢} seers. The large reduction in numbers on the works

in March, and again in June and July, due in part to the voluntary return of the

people to their homes, but also in part to these measures, is illustrated by the

following figures taken from the table at page 97 of the final famine report :—

Policy adopted whea the rains
set in.

Fauins DISTRICTS. SCARCITY DISTRICTS,
Month, - Grand Total.
Workers. Dep=ndanta, Warkers Dependants,
February 1,005,303 253,954 58,821 1,8 2 1,325,050
March 617,840 144.322 4,465 7 '352,237
May .- 869,243 180,790 11,636 ,023 1,002,692
June .- 339,388 78,335 6.166 986 417,775
J“ly i 761509 14 178 11324 sen 92'5| 1
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103. Another important expansion of the prescriptions of the provincial

Roles for the execation of small €0d€ was made with regard to the execution of small
village works. works in the neighbourhood of villages. The
system tried in the Bundelkhand famine of 1896 of making either the zamindar,
the landlord, or the village headman the Government work-agent of contractor has
already been mentioned. This system was more fully developed in rules for such
works which issued in January 1897. These rules provided for the execution of
petty works of village utility by village landlords under.a system of advances of
public funds, the landlords being under obligation to employ village labour and
to pay certzinrates of wages, and being granted an advanca calculated on an esti-
mate of the work to be done. On the work being duly completed, from one-fourth
to -one-half of the advance (as agreed on) was remitted, and the balance
only was to be refunded by periodical instalments to the Government. Permis-
sion was at the same time given to Collectors to arrange for the execution of
similar village works wholly at the expense of the State, in villages in which
the landlords were either unwilling or unable to bear any portion of the
cost. In such cases the work was ether executed directly by Government,
or through the zamindar as an agent or contractor. On advances made
to zamindars under these rules Rs. 4,88,0co was expended and a further
sum of Rs. 2,69000 on similar works executed at the sole cost of the
State. It is mentioned in the final famine report of the provinces that pre-
ference was given to the better castes and to efficient labourers by the zamindars,
and that such restrictions drove the lower castes and the less efficient labourers to
the larger relief works. The system in the elaborated form which it assumed is
novel, and, so far as it came into operation, it seems to have been well fitted to
meet the requirements of the better classes of tenants and peasant proprietors
who have strong objections to resorting to public relief works. But the Morth-
\Vestern Provinces Government is the only Government which used to any extent
the system of * partly recoverable ” advances. That system offers a subslantial
inducement to the landlords to undertake works of general village wtility, and is
.of course cheaper to the State than village works at its sole cost. The Madras
and Bombay Governments refused to try the rules, as being unsuitable for

. ryotwari tracts. ‘Tiey were not tried in the Punjab, nor were they much resorted
to in Bergal. The expedient, however, pioved sufficiently valuable in the
North-W estern Provinces to justify the departure made from the provincial code.

104. Profiting by the experience of 1895 the North-Western Provinces Govern-
L ' ment issued on the gth January 189~ very complete
Rules for the orgamization and . ? . . i .

administration of village gratait- rules for the organization and administration cof village
ous relief: relief. The letter issuing these rules remarked that
during his tour the Licutenant-Governor had cbserved that many persons had been
received into poor-houses or relieved as dependants on works, who ought under a
full working of the village relicf system to berelieved at their homes so long as they
are unable to work. The orders confined village relicf to districts classed as
“ scarcity ” or * famine " districts, but admitted of village relief being given
exceptionally in pa-ticular villages even in districts “ under observation. . The
provincial code, as already noted, left it to the Collector to give vil'age relief when
he considered it necessary, though it contemplated that circles would be organized
and circle officers appointed as soon as scarcity was declared. Thesc rules started
by assuming that gratuitous relief would be given at once as scon as a district
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was declared distressed, and relief works were commenced. The rules also went
beyond the provisions of the provincial code by directing a revision of the village
lists with 2 view to their amplification whenever a district was transferred from
the * scarcity ” to the “ famine” class. As to circle organization the provincial
code prescribes that along with the opening of public works for the relief of the
able-bodied, each distressed area should be mapped out into circles of convenient
size, and circle relief officers appointed with the object of bringing under systematic
review the condition of the inhabitants of each village, and of sending the
able-bodied poor to the relief works and preparing lists of those incapable .of
labour who require to be relieved gratuitously in their homes. The village and land
record organization existing in all provinces other than permanently settled Bengal
adapts itself readily to this system of famine relief. The patwari or village
accountant makes out the preliminary list ¢f the incapable poor, and the kanungo or
revenue officer in charge of therevenué circle in which the village lies becomes the
supervising circle relief officer. These arrangements are prescribed in the provincial
famine code, and the only departure found necessary in the code prescriptions under
this head was to sub-divide the ordinary revenue circle of the kanungo into small
relief circles, to relieve the kanungo of his regular duties, and to appoint additional
kanungos as circle officers of the newly constituted circles, Over the kanungos in
each tahsil or revenue sub-division is the tahsildar, a responsible officer exercising
magisterial and revenue powers, and usually well acquainted with all the villages in
his tahsil. In famine times he becomes the supervising officer of the circle relief
organization of his tahsil. In the most distressed districts it was found necessary
to give bim one or more assistant tahsildars, and occasionally an additional
tahsildar was appointed for relief purposes. In preparing the village lists of persons
entitled to gratuitous relief the only other modification of the prescriptions of the
provincial code was the inclusion in the lists of such parda nashins, or respectable
women debarred by custom from appearing in public, as were in need of relief.
- The code does not class them as persons incapable of labour, though it contains a
separate prowsmn for their relief in return for light work, such as cotton spinning.
In practice it was found .more convenient to relieve women of this class in the
villages gratuitously, as their number was not great and the exaction of work
would have been troublesome. In the towns they were relieved by the special
relief commitiees organized for the purpose of dealing with distress in the towns.

105. Under the provincial code the gratuitous dole to the poor on the
Amount of the gratuitous retier  Village lists is, if given in kind, to be the minimum
dole. ration, and, if given in money, a sum sufficient to
buy this ration or the I) wage (see the table above in paragraph 100). The code
leaves itto the discietion of the Collectors to give money or grain. It was
held by the local Government that money was simpler to distribute and the
better form of relief; and it was also held that the sum paid in village relief should
be not that given by the code, but that fixed in the local Government’s rules
of the 5th December 1895 regarding the management of rel'ef works for the
dependants of relief workers. Under these rules the allowance for 2 man was the
money value of 12 chattaks or 24 ounces of grain, for 2 woman and for a child
between 12 and 16 years the money value of 20 ounces, for a child between 7 an
13 years 12 ounces, and for a child urder 7 years 6 ounces. When the conversion
rate was fixed by the local Government at 12 seers the rupee, a woman relieved at
her home received thrée-fourths of an anna, a child between 7 and_ 13 years
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received half an anna, and a child under 7 years of age one quarter of an anna.
This would enable sucha family of three to purchase 36 ounces of grain at the rate
of 12 seers the rupee. But if, as sometimes happened, grain was as dear as 8 seers
the rupe>, while the conversion rate fixed forthe district was 12 seers, the amount
procurable fell to. 24 ounces, which was very much less than the minimum or
subsistence ration allowed by the code for a woman and two children.

106. The provincial code fixes no numerical or proportional standard for
Fixation of & oumerical standard  0€términing whether-admissions to the village gratuj-
limit of gratnitous relief. tous lists are sufficient, insufficient or excessive.
This form of relicf cannot be regulated by any self-acting test, and its good
administration must depend on the care with which the necessities of indjviduals
judged incapable of labour are investigated by the circle officers and their
subordinates, and the extent to which the work of these officials is checked by
the. superior staff. [nthe North-Western Provinces the need of a standard by
which the working of gratuitous relief in different districts could be compared and
tes ed appears to have been felt by the local Government at an early stage of the
famine operations, and in the orders of oth January 1897 its officers were
informed that * while no limit is prescribed for the exclusion of necessitous cases,
it is only in a very distressed tract, and for a limited period, that the number on
the village relief lists should exceed 3 per cent. of the population In tracts which
are not very distressed 3 per cent. of the population ‘may be ordinarily regarded
as a maximum limit.” A second test was subsequently prescribed that the
number on gratuitous relief of all forms, including home relief, poor-house
relief, and relief given on the works to dependants of relief labourers, should
not ordinarily exceed one-third of the distressed population of the district.
We shall have something to say in another part of our report as to the
expedlency of such standards. The particular standards adopted by the
local Government are said to have been based on the Lieutenant-Governor's
own observation and experience, and to have been constantly “ verified by local
enquiries and by the collation of the returns and estimates of the different
districts in which varying degrees of distress were known to exist.” They were
not intended to be more than rough working guides to the district officers,
and were’ meant quite as much to encourage an increase of relief in districts
where it was below, as to enforce caution where it was above standard, But as
departures on the side of excess entailed explanations, it cannot be doubted
that a stringent check on gratuitous home relief was thereby created. In
practice the numbers on this form of relief were maintained considerably below
the 3 per cent. standard in all but the most severely distressed districts, In
estimating the character of this standard, it has to be remembered that under
the system of large relief works pursued in the North-Western Provinces on
which whole families resided, a large number of the incapable poor who were
dependants of the relief workers received gratuitous relief on the relief works,
and to this extent reduced the numbers requiring to be brought on the village
lists and relieved at their homes. Thus, in February 1897, 2 per cent. of the
population of the Bundelkhand distressed tract was gratuitously relieved at home
and 3 per cent. on the works as dependants In May, 3 per cent. of the
population was gratuitously relieved at home ard 4 per cent. on the works. In
June and July home relief in the tract rose to a little over 4 per cent. of the
population, but the numbers gratuitously relieved as dependants fell to under
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1 per cent. owing to the closure of many works and the introduction of the
intermediate- system on others. The total gratuitous relief in the tract was thus
considerably contracted in June and July, though village relief showed some
expansion and exceeded the standard laid down by the local Government. It
may be concluded that if a standard of 3 per cent. on the population for gratuit-
ous home relief is a safe limit when an equal if not greater number of persons
are at the same time relieved as dependants on the relief works, it becomes less
so when gratuitous relief on the works is contracted or ceases.

107. Bengal.—Famine operationsin the province of Bengal commenced
in the Patna division, where test works were
. opened in October and were followed by relief
works in November 1896. The first matter which claimed the attention
of the local Government was the organization to be adopted for famine relief in
the affected districts, and the plan decided on, though not in conflict with the
prescriptions of the provinci'al famine code, involved a considerable expansion of
them. The only clear direction of the provincial code on the point is that each
affected district should be divided into relief circles and a relief inspector
appointed to each circle to discharge prescribed duties, the chief of which are
concerned with the preparation of gratuitous relief lists in villages and the super-
intendence of this form of relief. The size of the relief circles or the classes of
officials from which the circle inspectors should be drawn are not indicated in
the code. The machinery which the revenue system of a temporarily-settled
province provides for famine relief work, has in Bengal to be extemporised for the
purpose. Ina temporarily-settled province the patwari or village accountant’s
circle is the inferior unit for famine relief, the kanungo’s circle becomes the relief
inspector’s circle and the kanungo the relief inspector, while over the three or
four kanungos belonging to the tahsil is the tahsildar, The scheme drawn up
by a conference of district officers of the Patna division followed the same
principle, though the details differed. The affected area in each district was
mapped out into relief charges, eack charge comprising ordinarily ‘about 300
square miles, and each charge was again divided into about 10 relief circles. The
charge thus constituted was about two-thirds the area of an average t?hsi)‘ in
Upper India, and about twice the area of an average .kanungo ‘f"‘fle; while the
relief circle contained an area equal to that of about eight. patwari circles. As the
charges were for the most part officered by Europeans, who if non-officials rece.ived
a salary of Rs. 200to Rs. 300 2 month with horse allowance, and as the circle
officers received Rs. 75 a month ia salary and allowances, the organization
thus created was more expensive and powerful than what was considered to be
necessary in seriously affected tracts in other provinces. In the Behar or Patna
division there were 6o charge superintendents and assistant superintendents,
and 339 circle officers. It must however be remembered that Behar is the most
densely populated division in India and that the poorest classes are said to be
always on the verge of starvation : also that this establishment was largely
employed for the managemert of works as well as for village gratuitous relief.
The local Government held strongly the view that strong establishments were
in the circumstances economical in the long run. They no doubt enabled
gratuitous relief in the homes of the people to be brought under close supervision
and made animportant and theroughly efficacious form of relief ; and they also
enabled work to be given to the people in the neighbourhood of their homes by

The relief organization.
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means of numerous small and scattered relief works and a good task exacted from
tHz workers. In the affected districts outside the Patna division distress was
less severe and the relief organization was on a smaller scale, but the principles
on which it was arranged were the same.

108. Following the question of the relief organization came the question
of relief works. On this point it was thought neces-
sary to depart from the prescriptions of the code.
The provincial code directs that while small works should be utilised to the
utmost in the early days of a scarcity, large works should be the backbone
" of the system. of relief in the later stage of a famine. Residénce in camp is
" made by the code compulsory for all relief workers whose homes are not within a
" reasonable distance from the works on which they are employed; and labourers
" are to be drafted from small works to large works. With the exception of a few
Iafge works opened at a late period of the famine by the Public Works Depart-
ment, small works remained throughout the basis of relief in Behar, and were
sufficiently numerous to allow the relief workers to return to their homes at
night. Various causes co-operated to this result. Among the local officers
there was a strong preference for works near the homes of the people, as the
great mass of the labonring and cultivating population was said to be greatly
averse to seeking work at a distance. There were very few large works ready
for execution, and the construction and deepening of village tanks for drinking
purposes were considered to be more useful than roads. The population was also
extremely dense, and to accommodate all who required employment numerous
works in any case would be required. Lastly, the staff of the Public Works
Department in Bengal was unusuvally weak, and was not in a position till late
in the famine to assume the superintendence of relief works to the extent to
which this was done in the North-Western Provinces and Oudh. Relief works
were started and managed by the charge superintendents with the assistance of
the engineers of the district boards, and with such subordinate professional staffs
of work-agents or sub-overseers as they could engage, and within each charge as
many small works as were found necessary were opened. In the Darbhanga
~ district one work was open in every 16 square miles, in Muzaffarpur one in every 23,
and in Champaran one in every 32. The code contemplates that the immediate
charge of relief works, whether large or small, should be, as far as possible, pro-
fessional. Owing to the weakness of the engineer establishments this prescription
was at first impracticable; and when it was decided that the Department of Public
Works should have control of the larger works, the process of making over works to
that Department by the charge superintendents, as it gradually obtained a sufficient
staff, was slow. Even where the relief works under the Department of Pablic Works
in the Patna division were most numerous, they were not more than one-third of
those under the civil officers. When at a late stage of the famine a sufficient estab-
lishment had teen secured by the Public Works Department, many of the works
under civil officers were inan advanced stage, and it was thought advisable not to
transfer the control. Thé system of relief works followed in Bengal thus varied
from that adopted in the North-Western Provinces and Oudh, in that they were
for the most part directly managed by the civil officers, and that they generally
were of small size and so numerous as t6 bring work close to the homes of the great
majori(y of the population. As regards the detailed management of relief works,
the prescriptions of the Bengal famine code were found as inperfect as those
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The nature of the relief works.
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of the code of the North-Western Provinces. The code in recommendmg the
grouping of the relief workers into £angs does not specify the size or composition
"of the gang, and its schedule of tasks proved to be unworkable. Its fourfold -
division of labourers into the professionals, - the non-professmnal labourers, the
able-bodied who are not labourers and the : weakly, with separate rates of wage
for each class, was unnecessarily complicated, and’ the minimum wage which it
secured to labourers irrespective of the amount of work done by them was found a
serious obstacle to effective discipline. In Januvary 1897 detailed ruleson all these
matters were framed by the local Government which followed in most respects
the similar code of rules issued.on the sth December 1896 by the Government of
the North-Western Provinces. The North-West system of recognising two main
classes of workers—the diggers and carriers—was adopted as was also its wage
scale, under which the latter class were given the minimum wage of the code. The
wage conversion table or ““ready reckoner” of the North-Western Provinces was
also adopted, which neglected fractions of a pice in converting the dally grain wage
of each class into pice or quarter annas. It has been stated that in the North-
Western Provinces the conversion rate for the grain wage did not closely follow the
rise in prices, and that in the later months of the famine the local Government jtself
fixed for each district the coaversion rate with reference to considerations other
than the prices actually current. In Bengal the local Government left this
matter to the Commissioner of the division and the district officers, and the
conversion rate followed more closely the rise and fall in prices than was the case
in the North-Western Provinces. But even in Bengal this rate did not always
accurately/ represent the prices actually ruling. It was found convenient not to
constantly alter the cash wages on the works on account of small fluctuations
in prices: and on occasions when workers were thought to be doing well on the
existing cash wage, it was not raised with prices. Thus in Champaran the
couversion rate remdined at 9} seers the rupee from the 21st January to the 24th
July, though during the greater part of the time the whole population of the district
was living on Burma rice at about 7} to 8 seers the rupee. On the 37th July the
convetsion rate was lowered to 11 seers the rupee, though the mean price of grain
was dearer than this, because good rain had fallen and it was thought desirable
to remove all possible inducements to labourers to stay on the works.

109. The question of grouping the workers into gangs and of fixing suitable

. tasks was dealt with minutely in the Bengal rules.
Rigid eaforcement of tasks. As the excavation of tanks was the chief form
of relief work, the most convenient unit for the working squad or gang was
found to be a group of four diggers with a sufficient number of carriers, and
suitable tasks with reference to class of soil and lead and lift were drawn up.
In the absence of anything like a distance test, the enforcement of a full task and
a low wage were regarded in Behar as of speciat importance, and to the enforce-
ment of the prescribed tasks great attention was paid. As the ordinary wage
for the majority of the workers corresponded to the minimum. wage of the
provincial code, it was found necessary to permit workers to be fined for short
work considerably below this wage. A still lower or penal wage to which
fining might be carried was devised, while on many works the workers
were paid according to results, though. they were not allowed to earn
more than the prescribed daily wage. Subsequently, unrestricted piece-work,
though prohibited by the code, was introduced in May on several large works in
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Behar, and in other parts of Bengal was generally substituted for the task-work
system of the code. - In the districts of the Chota Nagpur division, piece-work
was in force throughout the famine, as it was familiar to and preferred by the
people, while owing to weak establishments the efficient enforcement of the task-
work system was thought to be impracticable.

110. Gratuitous village relief was early started in Behar, and was given
on a larger scale than in any other province or
7 than appears to be contemplated by the provincial
code. Several causes co-operated to this result.. The population is extremely
dense, and the proportion of women and children; and of the old and fecble,
who depend in ordinary years on private charity, is said to be exceptionally
large. The circle organization extemporised for the purpose of famine relief was,
as already stated, exceptioncily strong, and its energies were specially directed
to the relief of the destitute incapable poor in their villages. The relief
works were so rear the homes of the people that there was practically no
residence on the works, and consequently the non-working members of a relief
worker’s family stayed at home, and were put on the gratuitous village list. It
has been shown that in the Bundelkhand districts of the North-Western Provinces
the population repaired in families to the relief works, and that the number of
* dependants "’ gratuitously relieved on the works exceeded the number gratui-
tously relieved at home. In Behar, on the other hand, the people on the works
consisted almost entirely of workers, who daily came from and returned to their
homes. In the whole affected area of Behar 2 per cent. of the population were
in receipt of gratuitous relief in March, and the ratio rose to 3} per cent. in May,
and remained at that point till the beginning of August. In particular districts
the ratic was higher. In Shahabad it was 5 per cent. in April and 6 per cent. in
May. In Champaran it was 4} per cent. in May and 5 per cent. in June. A cir-
cumstance which attracts notice was the high proportion borne by the numbers
relieved gratuitously in Behar to the numbers relieved by means of relief works.
In April 230,000 persons in Behar were on the village gratuitous relief lists, and
268,000 were on the works : in May the numbers were, respectively, 290,000 on
gratuitous relief and 315,000 on works. The same circumstance appears in the
statistics of famine relief in some other parts of Bengal. In the province as a
whole the number of persons in receipt of gratuitous relief in May was 414,324 and
on works 376,295. 1n June the numbers were, respectively, 350,698 on works and
459,000 on gratuitous relief:in July 218,181 on works and 425,186 on gratuitous
relief ; in August 1c9,402 on works and 316,424 on gratuitous relief; and in
September 35,426 on works and 108,148 on gratuitous relief.

Gratuitous village relief,

111. Under the provincial famine code the gratuitous dole to persons on the
Amount of the village gratuitons  Village lists may take either the form of money, in
dole. | which case the money should be enough to buy the
minimum ration of the code, or of grain, the grain allowance being 1 Ib. of coarse
grain a day for each adult and } Ib. for each child. Grain doles are stated in the code
to be ordinarily preferable to money, and in the late famine in Bengal gratuitous vil-
lage relief as a rule was given in grain. As regards the sufficiency of the grain dole
prescribed in the Bengal code, the evidence is that it was sufficient for a bare
subsistence, regard being had to the facts that the recipients belonged to classes
whose food is ordinarily of the most scanty kind, that they lived at home and did
no work, and that they were often able to supplement the dole in various ways.
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112. The code prescriptions with regard to kitchens were in some respects
de\parted from. The code contemplates the establish-
mentt of kitchens generally throughout the affected
area for the purpose of relieving children, and further authorises their establishment
on relief works in the case of a very severe famine for the relief of the children
and dependants of the workers, instead of giving the workers money allowances
for their support. In the Behar scarcity, kitchens were not deemed necessary on
the relief works till the end of May, and were then confined chiefly to one district.
In August kitchens were utilised throughout the division as a means of curtailing
gratuitous relief. On the establishment of a kitchen, gratuitous relief by means
of doles of grain was discontinued except to those who were physically incapable
of going to it for relief. In the Chota Nagpur division, where conditions differ
considerably from those obtaining in Behar, kitchens were extensively used in
place of gratuitous grzin doles, and were considered a valuable expedient, both as
affording a test of distress in doubtful cases and also as greatly benefiting the
health of the children.

113. The Central Provinces,—It-will be shown elsewhere in our report
The period prior to September that distress in these provinces commenced in the
1896. Jabalpur division as far back as |894, grew more
acute in the cold weather of 1894-96, and culminated in the rains of 18g6.
It appears in fact to have been of the same type and severity as that which
in the Bundelkhand districts of the North.Western Provinces was held to
require remedial measures on a large scale in the early months of 1896, but in
the Central Provinces relief works were not opened till the last month of the year,
for reasons which will be examined in detail in chapter V of our report.

Kitchens.

114, With the failure of the rains in September 1896 the local Administration
Relief operations from September Tealised that famine was imminent in most districts
1856, in the province, and that the danger was most
pressmg in the ]abalpur division. Throughout October preliminary inquiries
were in progress, and in November relief measures were finally concerted, though
they did not come into general operation untit December. The famine code of the
Central Provinces, like other codes, gives preference to small over large works in
the early days of a scarcity. It leaves to the district officer to decide whether a
relief work should be under civil or professional supervision, and even in the
latter case makes the officer in charge of the work strictly subordinate to the
civil authorities in all matters concerned with the classification and treatment of
labourers, the adjustment of rates, the payment of wages, and thelike. Following
the example of the Government of the North-Western Provinces in the Bundel«
khand famine of 1896, the local Administration decided that the manage.
ment of large relief works should be taken over by the Department of Public
Works as soon as sufficient establishments were obtained, and caused programmes
of such works to be prepared for each district. Subsidiary to these large works,
programmes of small works of local utility were to be prepared by the civil
officers, and carried out by thém in localities which were not sufficiently served by
the large works, or where relief for weakly persons not capable of hard work was
required, or where on other grounds they were judged the most suitable form of
relief. Small works of the nature of land improvements which might appropriately
be carried out by landholders were to be promoted by means of State loans on

favourable terms. In these arrangements the procedure iof the Bundelkhand
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relief ‘operations was closely followed, and when the Government of the North-
Western Provinces published its rules of. the sth December 1896, regarding the
management of relief works by the Public Works Department, these rules were
also adopted by the Central Provinces Administration. Thus with regard to
wages and tasks, the classification of labourers and their formation into gangs,
the responsibility of the Public Works Department for the detailed management
of the works, and the like, the provisions of the local code were discarded in
favour of the system which had been devised by the Government of the North-
Waestern. Provinces. '

115. Atthe end of December 11 5,000 persons were employed on relief works in
~ the province, partly onlarge works and partly onlocal
works. The number rose to 235,000 in January,
to 263,000 in February, 384,000 in March, 462,000 in April, and to 567,000 in
May. In some districts the proportion of the total population receiving relief on
works was very large, In Balaghat at the end of May, 23 per cent. of the population
of the distressed area were on the relief works ; in Damoh 20 per cent. ; in Hoshan-
gabad 16 per cent. ; in Raipur about 13 per cent. These numbers are exclusive
of the numbers privately employed by the Katni-Saugor Railway contractors, or by
landholders in the execution of famine Ioan works. As early as January the question
as to whether the relief works were not attracting persons who were not in abso-
lute need of relief, and as to the best mode of enforcing a reasonable task, came into
prominence. This led eventually to the important departures from the prescriptions
of the provincial code which we shall briefly describe. The information received
by the local Administration was to the effect that the workers were generally ina
robust condition, that they would not do an adequate day's work, and that they were
- content with the minimum wage and made no effort to do the most moderate task.
It was also reported that non-working children were brought in excessive numbers
to the works for the sake of the cash allowances given to the workers for their de-
pendants. The first step taken on these reports was to substitute kitchens for cash
doles on the larger works, and the change was considered beneficial both in keeping
down the number of dependants and in improving the condition of the smaller
children. The next step taken was in the direction of piece-work. In March it
was decided to try a system of petty piece-work in districts not acutely distressed,
and inquiries were made as to how far, and subject to what precautions, it could
be introduced into the remaining districts. - On the 15th May more definite instruc-
tions issued. * Owing to the paucity of good supervising agency,” it was stated,
* nothing like an adequate task has been obtained on works conducted on the task-
work principle. . . . In practice it has occirred that numbers often flocked
to the work far more rapidly than it was found possible to arrange suitable - fresh
employment for them or establishment to eflectively supervise them. The natural
result of such failure to insist on any adequate task is for the crowd to grow with
almost arithmetical progression, until it is apt to generate into 2 mob of persons
doing a minimum of work. The numbers retuined on such works cannot, therefore,
be always accepted as a safe measure of the amount of distress prevailing in a
district.”” Payment by results, it was considered, would be a more effective test, and
would also facilitate the contraction.of the relief works on the arrival of the monsoon
rains. It would then be ** more than ever necessary to make sure, by an effective
test, that those remaining are bond fide people for whom relief work is a necessity.
This can be most readily,ascertained by a strict test under the piece-work system,,

Relief works.
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the rates being_lowered to a mere subsistence wage.” Piece-work therefore

was ordered to be substituted graduaily in all districts on all relief works on
which 45 per cent. or upwards of the labourers were efficient. When this was
done on a relief work, the inefficient labourers were to be placed in * infirm ” gangs
and either drafted off to another charge maintained on the ordinary task system, or
employed on a separate task-work section, and were not to be paid more than
the minimum wage. For piece-workers the rates were to be kept low, but to be
such as would enable an industrious worker to earn enough for the support of
himself and his dependants. Further orders were issued on the 28th May regarding
the closing of some of the relief works open in each district as soon as the rains
set in, and the temporary refusal of admission té the works of applicants
not showing signs of privation. These orders departed from the prescriptions of
the code, but the local Administration held that it was very important to secure
large rain-crop sowings, and to induce all who could find employment in field
work to return to their homes. The effect of the setting in of the rains in the
middle of Junme and of these orders was to reduce the relief-work population
from 567,000, at which figure it stood at the end of May, to 319,000 at the end
of June. Piece-work was generally reported to be very unpopular, but the
majority of officers inclined to the opinion that the popular dislike to it
was unreasonable, thatit gave a sufficient wage to the honest worker in good
health and strer gth, and that the “infirm™ gang expedient sufficiently pro-
vided for the irefficient labourers. In all districts, however, the precaution of
making separate provision for infirm people was not at first taken, and in
‘scme districts the _entrusting of the works to contractors added to their
unpopularity. It is held by the local Administration in the final report that as
.these defects were removed and as the system became familiar to the people, it
satisfactorily fulfilled in most districts the object in view, which was to afford suffi-
cient relief to the needy and unemployed on the condition of an effective labour
test. The departure from the code involved by this extensive intrdduction of
piece-work is therefore considered to have been justified. In Saugor, Mandla,
and Seoni, however, piece-work after trial was abandoned as unsuited to the
‘people, most of whom in the last two districts belong to the aboriginal tribes. In
Damoh and Chhindwara it was never tried owing to the opposition of the Deputy
Commissioner; and in Betul the Deputy Commissioner found it necessary to
give the workers the option between task-work and piece-work., In Bilaspur
and Raipur it was introduced on a certain number of works under special rules,
whereby special provision was made for inhrm workers and for feeding children
and others physically unable to work.

In August the rules of May were revised and another system of payment
by results prescribed, which was thought to be better suited to the last stage of
the famine. Employment in the ficlds for the able-bodied was expected to increase
asthe harvests ripened, and it was considered necessary to refuse all induce-
ment to this class to remain on the works. Under the revised system the
able-bodied workers were selected and formed into separate gangs and separately
tasked. 1f they did the task they received the code * minimum * or subsistence
wage. If they did less than the task, the wage was reduced proportionally.
The residue, or inefficient workers, also received the minimum wage, but were prac-
tically untasked. This system, it need scarcely be said, widely departed from the -
prescriptions of the code. The only ground on which it could be justified was that
it was a temporary expedient, preparatory to closing relief operations, and that by
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a subsequent order which very soon followed, it was not to be introduced in any

district or on any work except with the consent of the Commissioner.

116. The expedient of “ relief centres ” constituted a departure from the

code, and events gave it considerable impor-
tance. In November 1896 it was devised to
meet the emergent circumstances- of the Jabalpur divisicn, and to act as a
stepping-stone to the establishment of a systematic system of wvillage relief
or as a substitute in certain thinly populated forest tracts, where the complete
system seemed difficult to organize. At these centres gratuitous relief was
given to local and wandering paupers unfit for work, and light labour on a
small attached work was provided for those able to work but not fit for regular
task, until they were sufficiently restored to be drafted to a regular work. The
relief centres differed from a poor-house in that residence within an enclosure was
not required: and from a kitchen in that grain or money and not cooked focd was
distributed. The drawback was that they tended to become centres of confusion
and disorder, where relief was disbursed without discrimination or inquiry into
individual cases, and very little work secured from those fit for employment. But as
a temporary expedient, pending the preparation of the village gratuitous lists and
the organization of village relief on a methodical system which had been too long
deferred, they were perhaps the best thing that could be done at the moment to
stem the fast rising tide of distress, to intercept and relieve immigrants from
nacive states who were flocking into British territory, and to bring relief at
once to persons who were temporarily incapacitated by privation from regular
work. Numerous relief centres were accordingly opened in November in the
division belore large relief works were started or the village relief system organe.
ised, and it was contemplated that when once these two code measures of
relicf had been efectively established, the necessity for them would largely
disappear. Inthe Marwara sub-division of the Jabalpur district, where distress
was very severe, the relief centres in January had a population of 28,000. In
the Mandla district under similar though even more difficult conditions, the
numbers rose to §,000. In February village relief was effectively organized
in the Jabalpur district and employment brought nearer to the homes of the
people by opening more relief works, and the relief centres were gradually
broken up. As regards their utility the Commissioner of the division wrote in
April 1897 : * Except to provide for weakly and emaciated wanderers or to
meet the needs of wild and inaccessible tracts in large parts of Mandla, the
relief provided at these centres has not proved economical or effective as regards
the exaction of a sufficient amount of work in return for wages paid. They are
therefore being steadily reduced, some being converted into poor-houses to
* provide for wanderers during the monsoon months, and others being closed
altogether” Outside the Jabalpur division the expedient of relief centres as a /
stepping-stone to organized village relief in the first stage c¢f the famine was less
resorted to. Distress elsewhere was slower in coming to a head, and this gave
time for the organization of village relief for the infirm and for providing sufficient
work for those fit for work. Relief centres were, however, employed in a some-
what modified form in the wilder and more sparsely inhabited parts of tlre
provinces throughout the famine as a more convenient way of providing gratui-
tous or semi-gratuitous relief for the scattered races of the hills and forests which
could not be readily reached by the ordinary system of village inspection and

relief.

. Gratuitous village relief.
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117. In the organization of village relief the prescriptions of the provincial
famine code were. generally followed. The lists
were prepared by the village mukuddams or
headmen with the assistance of the patwaris, and checked by the revenue
inspectors and superior relief officers. The code makes the Commissioner
of the division responsible for directing the preparation of the lists when in his
opinion the scarcity is, or is likely to be, sufficiently great to require this
precaution. If the magnitude of the distress could have been foseseen, this
discretion would probably bave been exercised earlier than it was. Nor was it
rPcogniséd at once that for the propef management of this form of relief
the revenue inspectors and the superior staff in each district would require to
be largely increased. In no district were the lists ready before ]anuary :897.
At the end of January less than 7,000 persons in the provinces were in receipt of
gratuitous relief at their homes, of whom 4,428 were in the Saugor district and
1,842 in the Jabalpur district.. At the end of February the prqvincial total had
risen to 26,000, but of this the Jabalpur district accounted for 13,700, the Saugor
district for 6,000 and the Damoh district for 4,500. In cther districts
arrangements were more backward, and in them systematic village gratuitous
relief did not commence till March or later. The numbers rose fast* throughout

the hot weather months, and still faster during the

Organization of village relief,

. R‘;{;{h co e 3;:;;‘3 rains when relief works had to be contracted, and a
Moy S :Eg'g:g high death-rate .prevailed. In ‘the Mandla disttict
uly -+ . 152014 the numbers rose from 2,418 in July to 14,649 in
August . . . 234,539 . .
September. . . 294,064 August and 20,596 in September. In the Bilaspur

district the figures for successive months were—
April, 6,984 ; May, 19,097 ; June, 35,764 ; July, 53,061 ; August, 75,318 ; Sep-
tember, go,716, In the Mandla district 6 per cent. of the total population, and
in Bilaspur 8 per cent. was thus relieved in September. This wasa greater
extension of gratuitous home relief than is contemplated by the code, but was
]ustxﬁed partly by the difficulty of keeping a sufficient number of relief works
open in all localities during the heavy monsoon rains, and partly by the extent
to which the public health deteriorated at that period of the year. In the Bilaspur
district where this was the case in a marked degree, the-distress had been under-
estimated in the early months of 1897, and owing to an unfortunate misunder-
standing of certain orders on.the part of the local Public Works officers admission
to such relief works as wereopen was restricted to numerical limits, Owing
to insufficiency of staff the Public Works Department was also unable to prompt-
ly open the additional works asked for by the district officer, and gratuitous relief
in the homes of the people was slow in being organized. In April, May and June
distress increased more rapidly than the measure of relief which the local authorities
were able to provide, and wnen the situation was finally realised after the rains had
set in, the only possible expedient was in a great extension of village gratuitous
relief, In Mandla the conditions were hlgh!y exceptional and such as are not con-
_templated bythe code. The district is chiefly hill and forest, and very sparsely
inhabited, the population consisting chleﬂy of timid aboriginal races who largely
though not wholly depend duringthe dry months of theyear on the jungles for
their food, Until the rains set in these forest tribes managed to support them-
selves in this way, although their crops had failed, with little or no relief from the
district officers. With the setting in of the rains this means of livelihdod
ceased, and great distress and mortality ensued. It was then found necessary to
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.organise village relief on a large scale, as the only means of reaching the sufferers.
The special difficulties attending the organization of this form of relief in Mandla
are vividly described in a paper submitted by Mr. Sharp, Principal of the Jabalpur
College, who was employed for several months in the district as a relief officer.

118. The administration of poor-houses became of special importance in
the Central Provinces, both on account of the great
number of inmates and of the deplorable state
of health in which they ordinarily reached the poor-house. In June 1897 the
poor-house population in the provinces exceeded 31,000. With so much
wandering’ from district to district within the provinces and with such
a flood of immigrants from native states, many of the poor-houses assumed
larger dimensions and required more complete organization and larger paid
establishments than the code contemplates. Many suggestions on these points
have been made by medical officers to the Commission. The dietary prescribed
by the code for poor-houses was generally found insufficient, especially as
regards vegetables, and was increased by the medical superintendents at their
discretion. The poor-houses in fact in the Central Provinces were more of
the nature of hospitals than resting-places for beggars and wanderers, such as the
code contemplates, and the dietary had to be arranged accordingly. The code is
not clear as to the necessity for systematically drafting to their villages, to be
there relieved, all inmates whose settled residence is known and who are in a
fit state to travel. The local Administration found it necessary to issue instruc-
tions on this point. Where they were insufficienily attended to, the poor-house
population tended to grow, as in Bilaspur, to unmanageable dimensions. ‘

Poor-houses.

119. In the Central Provinces, as in other provinces, kitchens were found
to be very useful both as an appendage to the
large relief works, for the feeding of the children
of the workers and of starving wanderers resorting to the works, and also
as a form of village relief. As a form of willage relief their utility was
greatest in the” last months of the famine, when the children had greatly
deteriorated in condition. In the Jabalpur division in July and August they
are reported to have been of the greatest servicé in saving infant life. They
were attached to all police posts, and others were managed by school masters.
or village headmen. The arrangements prescribed.in the appendices to the
provincial code were found too elaborate for these small and temporary institu-
tions, and simpler regulations were substituted. A shed for cooking under and
another to shelter the children while waiting for the meal, a few brass or iron
cooking vessels, and a stock of rice and condiments, were all that was
required. The meal consisted of rice and pulse boiled together, with a little salt
and clarified butter (g47) or oil. From two to five ounces was the child’s ration
according to its age, Admission to the kitchen was by ticket given by the circle
officer, but without reference to the latter the superintendent of the kitchen
might grant a ticket when a child was thin and emaciated

120. Madras.—Relief operatlons in the Madras pre51dency commenced

Commencement of operations. 1N November 1896, by the opening of test works
The Deccan. in the four Deccan districts of Bellary, Kurnool,

Anantapur, and Cuddapah, These districts have a total area of 27,000
square .miles and a population of 3,700,000, The area of the tracts in which
the crop failure was so great as to necessitate relief measures was returned

Kitchens.
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at 8,495 square miles with a population of 1,200,004 in November, and at 14,743
square miles with a population of 2,000,000 in June 1897 wilen relief ’zv::
approa:lching the maximum. The test works appear to have b;:en conducted b
the _dlstrict board engineer in each district and to have consisted of roaz
repairs on, the ordinaty system at rates of wages approximating to the wages
admissible on relief works under the famine code. As these works shofed
that a demand for employment existed in any locality, the Collector obtained the
sanction of the Government to open a regular relief work. Several large relief
works, with kitchens attached for feeding non-working dependahts, were thus in |
operation at the end of November 1896 in the Bellary and Kurnool districts. In
the two other districts the attendance on the test works was smaller, and the
regular code system was introduced at a somewhat later date. ’

~ 121, In orders passed in the .end of November the Madras Government

p Reliel works placed uader the recorded that all relief works were to be placed
instructions m“dp.‘.’r,m;: *and ‘“under the control of the Public Works Depart-
Governmeat. " ment as contemplated by the famine code.” But the
department, as a department, was not really put in charge, nor does the code,
read as’a whole, appear to intend that it should be. In the orders issued the
Public Works Department was directed to depute an Executive Engiﬁeer to
each district, and to arrange for a staff of overseers sufficient to allow one
for the direct charge of each relief work that might be opened.” Tasks were
to be strictly enforced by the system laid down in an appendix to the code.
“ Weakness,” the Madras Government said in its, directions on the subject,.
“is the only cause directly attributable to the workers, which is a valid
excuse for not turning out the required task. When, however, it is shown
that a gang cannot, owing to weakness, turn out the allotted task, the case
should be met by reduction of the task and of the class of the gang. Short
work should not be excused under any circumstances. The minimum wage
should only be allowed in those cases where the default is not directly or indirectly
due to the workers themselves.” Whether these instructions were a departure
from the prescriptions of the famine code was open to discussion. It was urged
by the Board of Revenue, one of whose members occupied in accordance with
the provincial code the position of Famine Commissioner, that they did conflict
with the direction of the code that ¢ 2s a general rule the effect of fines must
not be to reduce the wage below the minimum wage." The Board represented
that from causes other than weakness the relief workers were frequently unable
to complete ihe prescribed tasks, and that the reduced wages which they
received under a system of unrestricted fining were insufficient to maintain them
in health. The Government’s view, on the other hand, was that its instructions did
not contemplate wholesale unrestricted fining, but only the enforcement of such
' discipline as was necessary to prevent the relief works from becoming ** demora-
lising, wasteful and chaotic.” It held that the regulations of the code, regarding
the classification of relief workers and the adaption of the task to their capacity,
enabled the Public Works officer in charge of a work, in communication with the
Collector, to place each gang in its proper class, and to giveita task which, all
things considered, was well within its power to execute. That being so, a gang had
ouly itself to blame if it failed to perform the task and found its wages reduced ; and
reduction of wages in such circumstances, even below the minimum wage, was in
accordance with the spirit of the code. “To provide for exceptional cases the Madras
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Government was willing to give the Collector authority to direct that on any
particular relief work wages should not be reduced for short work below the mini-
inum wage, but any exercise of this power was to be reported to the Government.
The effect of these orders was to bring a large proportion of the gangs on relief
works into the two lowest classes, in which, if the task was low, the wage for its
performance was also low. The standard tasks of the code for the two highest
classes A and B were, no doubt, often in excess of the capacity of the relief-
workers consisting largely, as they did, of women and children. It must be
remembered also that A and B gangs must generally have included for family
reasons a number of weakly people. For under the gang, system enforced
workers of different classes were not allowed in the same gang, as was done in
other provinces, and the very limited amount of gratuitous relief given, as will be
noticed below, must have swelled .the proportion of. weakly people among the
wotkers by adding many who in other provinces would have been in receipt of
doles as dependants on the works or as incapables in the villages. . Another cir-
cumstance which considerably told on the working capacity of the people was
the long distances which many of the workers travelled daily to and from
their homes. They rarely.resided on the works, nor was hutting accommodation
provided. Endeavour was made to provide work within fairl y easy walking dis-
tance of each village, but ina thinly populated country, and with limited estab-
lishments, this was only partially possible. If tasks were to be enforced at all,
they had thus to be very moderate, and under such conditions the strict enforce-
ment of the most moderate task was difficult. Revised task-tables began to be
prepared in each district, in which the principle of making allowances for distance
and physical weakness found some recognition. But the preparation of these
tables took time, and the simplest practicable expedient was to put the gangs
into the lowest classes and give them the smallest code task and the lowest code
wage. Meanwhile the sufficiency of the minimum wage for working people
beganto be questioned by the Sanitary Commissioner and the Famine Com-
missioner, and evidence was adduced to show that the condition of relief workers
in receipt of it deteriorated. Matters stood thus at the end of March, when the
Madras Government, after a visit paid by His Excellency the Governor to some
of the works, announced concessions which materially changed the condition of
the relief workers. It was decided that all relief workers, save the very weak,
‘should be placed in one or other of the two highest classes, and thus giventhe A
(the maximum) or the B wage on performance of such task as might be required.

The very weak alone were to receive the C wage, and the D (or minimum) wage
was abolished as insufficient for any class of workers. The task for each gang
was also to be closely adapted to its working capacity. It was to be further re-
duced if the workers were thought to be physically weak, though as regards
wages they were still to remain in the A or B class, and it was to be still
further reduced in proportion to the distance of the workers’ hones from the .
relief work. Fining was restricted to clear cases of malingering or insubordi-
nation, and even then was not to reduce the wage below the code minimum
wage without the special permission of the civil officer in charge of the sub-
division, or for a longer period than seven continuous days.

122. If the earlier orders of the local Government constitated a departure from
 Liberality of the concessions al- th¢ prescriptions of the famine code, in rigidly
fowed to workers ia March. exacting tasks which are said to have been tvo
high without the safe-guard of a minimum wage, the orders of March
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equally departed from them in discarding the authorised wage scale, and in
allowing reductions of the relief workers' tasks on grounds not contemplated
by the code. The practical effect of the March orders was to secure the
vast majority of the workers the A or B wage of the code in full, to allow
the tasks to dwindle down in many instances to a small amount of work, and by
virtually abolishing fining to make no provision for their due performance. There
can be little doubt that the position of the relief workers, up to the end of March,
was unsatisfactory, and that with the hot weather approaching the conditions under
which relief was given required revision, As regards the liberality of the March
concessions, they are stated to have been determined by the Madras Government
after considering the reports made by the Sanitary Commissioner on his inspections
of the population of the affected districts, and on ‘““the examination made by His
Excellency the Governor of the relief works in operation in the Deccan districts”.
It is probable that their full effect may not have been foreseen. ~From the Madras
Government’s order of the 18th June 1897, which directed that, as the monsoon
prospects were favourable, the distance allowance should be altogether discon-
tinued and full tasks enforced, it appears that discipline had suffered more than had
been intended. In the Famine Commissioner’s opinion the distance allowance,
though liberal, had not been '‘ excessive for the hot months,” and he urged that in
modification of the Government order of the 18th June, it should be continued on a
reduced scale during therainy season. The Madras Government, in directing the
discontinuance by the aforesaid order, had directed that huts should be provided
on the works '/ to meet the case of those who are really in need of relief and are
willing to live on the works.” The Famine Commissioner represented that the
dislike of the people to leave their homes was so strong that they would rather
starve in their villages. The Madras Government was so far influenced by the
representations of the Faminé Commissioner that, in modification of the June
order which had not been communicated to Collectors, it in. July allowed the
distance allowance, on a reduced scale, to continue. At the same time it
directed that tasks should be raised to a full day's work, and that works should
be closed whenever the attendance fell below 500. It withdrew the restrictions
placed by the March order upon fining for short work, and directed that weakly
gangs should receive the D instead of the C wage, and that other workers should
be classed as A, B and C workers instead of in A and ‘B only. It thus went
back to the prescribed classification and wage scale of the code, and restored to
the officers in charge of the works the power of effectively maintaining discipline.
These orders took effect in August, and partly in consequence of them and partly
.on account of the improvement in the season, the total numbers on relief works in
the Deccan fell. with the same rapidity as they had mounted up.

123. The following remarks regarding the ‘conduct of relief works are
taken from the final report of the famine and are

Criticlsm of the early operations. .
quoted sn extenso -

“ The works opened were conducted i Jn, accordance with the provisions of the code, It
was found that the code tasks were not worked up to, although unlimited fining was
resorted to. This showed that the .code task-table was generally pitched too high; and it
‘was accordingly modified by Executive Engineers, in consultation with Collectors, to suit
local requlrements.

“In three other ways the condltwns of employment were originally more severe
than was contemplated in the code. For the purpose of fixing suitable tasks, persons
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on relief works are divided into classes, the wage varying with the class: The classes
are—

A.—Able-bodied persons accustomed to labour of the kind required on ordinary
works.

B,—Able-badied persons accustomed to labour, but not to labour of the kind re-
quired on ordinary works,

C.—~Able-bodied persons not accustomed to labour.
D.—Persons not able-bodied, but fit for light employment on relief works."

or more briefly—
A.—Professional labourers.
B.—Labourers, but not professional.
C.—Able-bodiéd, but not labourers.
D.—Weakly.

“The majority of applicants for employment on State works were petty cultivators and
farm servants, accustomed to labour but not to labour of the kind required on ordinary
works. These should ordinarily have been clagsed as B, but they were, as a fact, classed as
C. This no doubt meanta lighter task, but it meant a Jower wage, In the second place,
wages were in the earlier stage of the famine, calculated on the price of ragi (Eleusine
coracana), a cheaper grain, but not the grain in ordinary use. Thirdly, the code rations
for each class are calculated in grain; for 2 time ‘grain’ was taken to mean unhusked
grain, f.e., grain in the state in which it is ordinarily to be found in the markets, It was
subsequently interpreted to mean husked grain, or flour. The original interpretation
resulted in a diminution of the ration by 10 per cent.

* Between excessive fining and the C wage calculated on a staple not in ordinary use,
and that, too, unhusked grain, the condition of some of the workers was found by the
Sanitary Commissioner to be deteriorating.

“On the 1gth, 20th, 213t and 22nd of February, His Excellency the Governor visited
relief works in Bellary and Anantapur, and, as a result of his inspection, and of the reports
of the Sanitary Commissioner, orders were issued that all persons seeking employment on
relief works should be placed as a rule in class A or class B, the very weak being placed in
class C. At the same it was directed that the standard tasks should be modified to suit
local conditions where thjs had not already been done, and power was given to local officers
to reduce excessive tasks where necessary; the orders authorising fining so as to reduce
the wage below the minimum were rescinded; while, in the tase of works, where hutting
bad not been provided, a deduction from the task, - proportionate to the distance of the
worker’s home, was sanctioned. These concessions were very necessary during the scorch-
ing heat of the summer, but, as the temperature abated, they were modified; the classi-
fication of the code was ordered to be strictly adhered to; and, generally, as the season
improved, severer conditions v.ere introduced in order to remove any inclination to linger
unnecessarily on works. Also where the wage bad hitherto been paid in cholum (Sorghum
wulgare), and it was found that this was being ousted by the cheapergrain, ragi (Eleusine
coracana), payments were made on a combined ration of the two grains or or ragi only.
In place of the rigid system of the code, which was reported unsuitable to the require-
ments of the district, piece-work at reduced rates was advocated by the Collector of
Ganjam. The proposal was coutrary to the general spirit of the Code and was therefore
negatived by the Famine Commissioner, but Government subsequently ordered that the
gystem might be introduced into the localities to which it might be found suited, The
task-work system had by that time been universally introduced, and, as its principles were
understood, it was considered undesirable to make a general change, especially as distress
was then severe and the piece-work system seemed mote suited for the earlier stages of
distress. ‘The latter, therefore, had but little trial,”
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We have not been able to satisfy ourselves that all ‘the assertions in the
above quotation from the final report .can be accepted as gemerally accurate.
Some of them seem to us to require amendment or modification.

124. The extent to which fining was resorted to in the first period of famine
Criticism of the early operations Telief in Madras cannot be accurately ascertained.
—-conid. That there was fining is undoubted, but that it was
excessive or unlimited to the éxtent suggested by the report is not clear from the
other evidence before us. Butthe strict orders for enforcement of task originally
issued, taken with the gang system which we have described, and the defects
of the code task table, must have led at first to much fining. To what extent the
task-table was in itself excessive is not clear, but it is evident that it wasnot on
a good intelligible basis, and practically unsuitable. It is said to have been made
up in the Revenue Board’s office without professional advice, and to have been
inserted in the code more as an example of form-than as a practical task:table.
With regard to the classification of the workers, the practice appears to have
varied in different districts, but the returns for the first months of the famine
show that in the province nearly three fourths of the labourers were placed in the
B class. With regard to the kind of grain adopted for the calculation of wages,
the practice appears to have followed the prescription of. the Madras famine code
which directs that the grain sélected shall be “ grain of medium quality and of
the description in ordinary use at the time of payment.” In particular taluks of
the Madras Deccan ragi is the grain in ordinary use by the poorer classes in
ordinary years, and if, as appears to have !)een the case, ragi was in such
localities adopted as the standard, this was strictly in accordance with the code.
- In the greater part of the Deccan, however, cholum is in ordinary years the
staple food of the people, though in exceptional years ragi may be imported and
may on account of its cheapness be more largely consumed. This appears to
have happened in 1896-97, and in such circumstances to take ragi as the
wage basis would be opposed to the intention of the code. To what extent
ragi was actually taken in place-of cholum in localities in which ragi is not the
ordinary food of the people in the early months of the famine is not clear, The
practice appears to have varied. In some places the wage was calculated on
cholum, in others on ragi, in others on a combination of the two. As ragiis a
grain which loses much in weight in being prepared for food, its exclusive adoption
as the wage basis would have an unduly lowering effect on the wage. But
we do not find that such exclusive adoption was at any time general in the-
Deccan districts, With regard to the third alleged departure from the code, the
code cohtemplates that when wages are calculated, as they were in Madras and
elsewhere, on the grain-equivalents system, * grain in the ‘statein which it is
ordinarily to be found in the market,” and not *‘flour,” isto be taken as the
basis of calculation. The original interpretation placed on the prescription of
the code in Madras was, therefore, correct, and the code was departed from in
the direction of greater liberality when * flour” was substituted for  grain.”
135. In the northern districts of. Ganjam and Vizagapatam .distress was
later in showing itself than in the Deccan. But for
m&mhm Northern Cis-  the extremely high prices which prevailed in these
districts in consequence of the drain of surplus grain
stocks to other parts of India, little relief would probably have been required.
The area affected was returned in July 1897, at the time of maximum pressure,
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at 10,400 square miles with a population of 3,600,000, nearly evenly divided
between the two districts. There was some distress also in the Godavari district
but the area in which relief operations were required was only 911 square miles with
a population of under 50,000. Relief works in Ganjam and Vizagapatam were
opened in February and March, but did not attract workers in any numbers till
April and May, and at no time did this form of relief assume the same import-
ance as in the Deccan. In these districts two peculiarities were encountered
which make relief works under the code system somewhat difficult to manage,
In Ganjam the Uriyas, who in the northern tracts are the predominant race, will
not allow their women to attend the relief works, though they are willing them-
‘selves to work. In Vizagapatam where the Telegus preponderate, this prejudice
does not exist, but the famine wage was so much below the normal wage rate of
the cistrict for men, that few men came on the works. On the other hand, the
code wages for women and children, with easy tasks and no fining, attracted
these classes in considerable numbers. It was thought by the Madras Govern-
ment that some system of payment by results was better suited to these districts
than task-work and the code wage, and a trial was directed to be given to the
method of payment by results in operation in the North-Western Provinces under
the name of the *intermediate system.” It was experimentally introduced in
Gznjam in the last stage of the famine, and was considered by the local officers
to be well suited to the conditions of the district, and to be preferred by the
people to the code system. ' In other provinces particular castes which will not
allow their women to attend relief works, have shown the same preference.

126, The administration of gratuitous relief in Madras presents some
interesting features.- The provincial code differs °
from other codes in that it restricts gratuitous
relief in the early stage of distress to cooked food in kitchens, and
prohibits the organization of village relief in the homes of the people by the
appointment of circle inspectors and the preparation of lists of the poor, until
such time as the Government may declare village relief to be necessary. These
prescriptions are chiefly based on the experience of the relief operations in the
Deccan in 1891-92, when a very considerable scarcity was successfully met by
means of relief works to which the weakly were freely admitted, and by kitchens.
It was recognised that in districts like Ganjam, where caste prejudices are
very strong against cooked food, home relief by means of grain or money doles
might be necessary. But kitchens were considered ordinarily sufficient and
preferable to village relief, in the absence of exceptional circumstancss and when
distress was not acute. In accordance with this view, in the early stage of the
late famine, gratuitous relief was confined to kitchens by order of the Madras Gov-
ernment, and a proposal of the Famine Commissioner to appcint circle inspectors
was negatived on the joth December 1896, and the ogpinion expressed that
gratuitous relief-would not be required in any portion of the distressed tracts for a
very long time to come. ‘* Such relief, when once started,” the Madras Govern-
ment informed the Famine Commissioner,  spreads rapidly and is expensive and
difficult to contrdl. It is needed only when the season continues bad for a long
time in order to save life, but it should not be started till then.” Accordingly,
during the first months of the scareity, the general procedure was to establish a
kitchen on each relief work, at which cooked food was given to the dependants of
the workers, and to other incapable grown-up persons of the neighbourhood. In

Gratuitons relief.
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special localities, where weavers or other urban classes rexuiring gratuitous relief
were numerous, central kitchens apart from the relief works were also opened. This
form of relief was unpopular, as apart from caste considerations, it appears that
with these classes social position is injured by entering, or allowing a child to enter,
a kitchen. At the end of March the daily average number of persons (chiefly
children) thus relieved was under 5,0coin the province, One of the arguments used
agaiust the sufficiency of the code famine wage was that the workers, owing to their
objections to kitchens and to the difficulty of bringing small children and infirm
persons daily to the works, had to support by it not only themselves but their
non-working children and other dependants. In January the Collector of Ganjam
represented that “caste Uriyas would never allow their children and infirm
dependants to be fed in famine kitchens and would much sooner permit them to
"~ die.” On this reference the Madras Government, following the precedent of the
relief measures of 1889 and 1891-92, authorised the Collector, in cases in which
he satisfied himself that caste reasons justified the refusal of cooked food, to give
a grain or money dole instead. From the Deccan districts instances were
reported of persons physically unable to attend kitchens who required relief,
and in February the appointment of circle inspectors was sanctioned for
Bellary and Kurnool. Finally the Government orders of the 3oth March 1897,
which granted concessions to relief workers, also revised the policy hitherto
pursued with regard to gratuitous relief. General permission was given to the
appointment of circle inspectors and the preparation of village relief lists. With
regard to the mode of relief the rule laid down was that it should take the form
of cooked food if a kitchen could be conveniently attended and legitimate caste
objections did not exist: otherwise grain doles might be given, or money doles
where grain doles were impracticable,

127. It took some time to organise village relief on these new lines. The
revenue inspectors in Madras, who roughly corres-
pond to the kanungos of Upper India, are compara-
tively few in number, and their * duties are such that they could not conven-
iently be relieved of them and appointed circle officers. The great areas of
the Madras districts also necessitated the formation of numerous circles, and
considerable difficulty in finding suitable circle officers was experienced. The
progress of the new system is seen in the rise of the numbers on gratuitous
relief. 1n April the daily average number of persons relieved in kitchens or by
doles of grain or money was 13,944, in May 50,631, in June 129,607, and
in July 215,495. After July, as the season improved, the numbers rapidly fell,
In August the daily average was 170,940, in September 86,579, and in October
a7,447. It was not found necessary to resort in any district to the prescriptions
in the code relating to poor-houses. There appears to have been little or no
wandering, though this was a notable feature of the great famine of 1876-77,
and is still regarded as an unmistakeble sign of severe distress.

Organization of village relief,

128. The relief ‘of weavers constituted a special feature of the Madras
relief operations. Weaving is an important industry
in the Madras Deccan, and in some taluks the
professional weavers, after eliminating castes which have other occupations
besides weaving, represent from 4 to 8 per cent. of the population. In the
Ganjam district also weaving communities are numerous. To relieve all
professional weavers through their trade would be an uyndertaking of very great

‘The relief of weavers.
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magunitude. But it was found in Madras that, from various causes, the numbers
requiring relief were relatively small. The Madras famine codeis fuller and
more precise in its prescriptions regarding the relief of weavers through their own
trade than the code of any other province. These prescriptions were in the
main adhered to. The principle on which they proceed is that materials should
be advanced to owners of looms, and that on the finished goods being taken over,
the owner should receive a sum sufficient to give him and his assistants wages
for the time spent in weaving, and to recoup him for miscellaneous expenses.
This necessitates careful inquiry into processes of manufacture and minute
calculations as to the number of persons employed and the time occufied in
"weaving each particular class of goods. It was found necessary to place special
officers, of the standmg of Deputy Collectors and Tahsildars, in charge of the
weaving operations in each district. Their inquiries and the experience gained
have resulted in revised task and wage tables and in minute regulations which
should prove of great use in future famines in Madras and elsewhere. The
relief given in Madras represented an average employment of 30,000 weavers for
6} months, at a gross outlay of 11} lakhs, or, approximately, 3 annas per head per
day. If the stock should realise half this sum, asis anticipated, the net cost
of this form of relief will not have been excessive.

129. In the Ganjam and Godavari districts and also in Karnool, the
relief of certain hill-tribes presented special difficulties
which are not met by the provisions of the famine
codes. In Ganjam and Godavari the hill-tribes are sufficiently civilised to
engage in rude agriculture and to work for wages as wood-cutters in the
forests. But it was extremely difficult to induce them to attend relief works
or to accept cooked food. Gratuitous relief by means of grain and money
doles, the importation and sale of grain at cheap rates in special cases and
advances of seed at the beginning of the rains, were found the most effective
expedients. In Kumnool a still less civilised and shyer race required relief. They
accepted employment-in {ashioning rude wooden implements, but refused light
forest work as they were averse to regular work under supervision. Kitchens were
tried with some success and grain doles distributed in the most necessitous cases.
The relief of jungle tribes is a subject which will be separately considered.

Relief of hill-tribes.

130. The indirect methods of relief prescribed by the Madras famine code
were fully and liberally applied by the Govern-
ment. The state forests were thrown open for the
removal of grass, and in May 1897 for grazing. The latter concession might have
been made with advantage at an earlier date as was proposed by the Famine
Commissioner. Land improvement loans and advances for fodder, seed and
cattle were given to the amount of 18} lakhs. Of a total land revenue
demand of 93 lakhs in the six aflected districts in 1896-97 the suia of 23%
lakhs was remitted and 10 lakhs suspended. The remissions on *wet” lands
in the ryofwari area were made in accordance with standing rules. For dry
lands they are, under the Madras system, a matter of grace, and are only
given when the crop failure has ‘been general and severe. In 1896-g7 they
were granted in proportion to the loss of crop on each ryot's holding accord-
ing to the scale adopted in the scarcity of 1891-92. In 1891-92 the wet and
dry remissions in the Bellary district amounted to 6} lakhs out of a demand of 16}
lakhs. In 1896-97 Rs. 7,18,000 was remitted. From the close approximation of

Indirect methods of relief.
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the remissions in 1891-92 and 1896-97, and from a ccmparison of the return
of rainfall, cultivation and outturn for these two years it would seem that the crop
failure in each year was about the same. The fact thatin June 1892 only 18,r00
persons were on relief in the Bellary district and 118,000 in June 1897 may be
due to increased pressure in the latter year through higher prices, to difference in
methods of famine administration, or partly to one and partly to the other cause.

131. Asthe Madras Government's orders of the 3oth March 1897 determined
_ the policy of relief from that date to the complete
.,E,ii“l'}’sogﬁfmﬂ‘:h :s‘i;’f""“’“"* establishment of the monsoon rains, their results
are of some interest. In March 1897 the average
daily number of persons in receipt of relief in the province was 81,000. It rose
successively to 157,000, 312,000, 507,000, and 773,000, in the months of
April, May, June, and July. In the third week of July it touched 830,000. Else-
where we shall show that the only parallel in the late famine’ to the numbers
on relief in July in the Kurnool and Bellary districts is found in the two Bundel-
kband districts of Banda and Jalaun, in which during May and Juoe 1897 23
per cent. of the population were on relief works and 10 per cent. on gratuitous
relief. It may be safely assumed from the long protracted and intense distress
which existed in Bundelkhand, and from the strict economy exercised by the
Government of the North-Western Provinces in its famine administration, that
the relief given in that region was not more than was imperatively -‘called for.
With regard to the Madras figures the considerations which have been urged
are that the population of the Deccan is poor and its soil unproductive, that
although the seasons immediately preceding ihe failure of the rains of 1895 had
been good, the districts had not recovered from the effects of the scarcity of
1891-92, that the prices of food-grains from- October 1896 were 200 per cent.
above the normal, and that the weakness of the monsoon of 1897 in July caused
the people to abandon hope and to flock in masses to relief. We shall return to
this subject when we deal with the comparative economy of rehei operations in
the several provinces.

132. Bombay.—Relief operations were commenced in November 1896 by
The measures adopted; it the opening of test works ‘under strict supervision
stage. in the several districts, and the two divisional
Commissioners were authorised to open such relief works in communication with
the Superintending Enginsers as might be required. In accordance with the
prescriptions of the Bombay famine code, it was directed that the works thus
opened should include small works, managed by the civil department, in the
neighbourhood of villages for the support of persons who could not leave their
{homes. Most of the works however consisted of metal collection along the chief
roads, under the direction of the Public Works Department. But it was perceived
that this would not afford sufficient employment, and steps were at once taken to
prepare larger projects on which labour could be concentrated, and to which the
! workers on the roads might be drafted. | On such large works hutting arrange-
| ments on a large scale were to be made, and residence enforced. . The district
programmes of famine relief works were deficient in large works of permanent
utility, but on investigation many useful works of the nature of tanks and im-
pounding reservoirs well suited for relief purposes were discovered, though some
time intervened before they could be put in hand. The small works which in accord-
ance with the code had been openedin the villages under civil management, did no
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meet with much approval from the local authorities. In Sholapur it is reported that
they were found * most wasteful and demoralising.” It was considered impos-
sible to open such works in every village, and the Bombay Government ruled that
one small work at most in a group of villages was sufficient for persons whom it was
inexpedient to draft to large works. These small works played a comparatively
insignificant part in the scheme of famine relief, and the general trend of official
opinion in the presidency was in favour of thes concentration of labour on large
works under the direction of the Public Works Department. It was generally
held that tasks and discipline were essential to prevent relief from being extended
to persons not in need of it and who used the works as a convenience. It is
difﬁgﬁult to say how far this theory of the dangerous attractiveness of the relief
works was ]ustlﬁed by facts. On the one hand the destruction of crops had been
quite as great as in the great famine of 1876-77, field emplovment had greatly
contracted, and prices had risen enormously, These were causes which made
the eagerness of the labouring and agricultural population to find employment
intelligible. On the other hand the generally good condition of the people who
flocked to the works was noted, and it was considered suspicious that among
them the able-bodied males were in a great minority, that the proportion
of children was very large, that the tasks performed were low, and that reductjon
of the wages earned to the minimum wage through fines did not appreciably
increase the industry of the workers. In November the relief work population
in the presidency was 40,000. In December the daily average rose to 123,000,
and in January to 261,000, of whom 76,000 were non-working children and other
dependants of the workers. Representations as to the difficulty of enforcing
tasks, the popularity of the works, and the ‘increasing number of non-working
dependants commenced to come in to the Government from the districts. Some
officers resorted to the * distance test,” and prohibited the admission of persons
to works within 10 miles of their villages. This was very properly disallowed by
the Bombay Government as being a  departure from the code and a restriction
to which exception had been expressly taken by the Famine Commission. But,
in disallowing it, the Government indicated its approval of the policy of concen-
trating relief labour on large works and drafting scattered workers to them, * Al-
_though it is desirable,” the Government said, “ to provide, when practicable, work
in each taluk, the workers must be required to go to a distance.if this course is
required for the purpose of getting more useful work done or of getting work done
under more efficient conditions.” From Nasik and other districts came com-.
* plaintsin January 1897 that the system of cash allowances to non-working children
was destructive of discipline. * The minimum wage and payment of non-working
children,” it was reported, * enable a family to earn enough by doing next to no
work.” In Nasik and Abmadnagar there was one non-working child to every two
workers. Up tothat time the Bombay Government had refused to authorise
kitchens for the relief of non-working children to be opened on relief works, on the
ground that it was more economical to adopt the alternative prescription of
the code, and grant cash allowances to the workers for their dependants. But
on the further information before it, the Government considered that there was
very little doubt that the system of cash allowances was leading to serious abuses,
and that women and children who were not in real need of relief were being
attracted to the works, while the men in many cases were idling at home. It
accordingly directed that kitchens should be generally established on relief works,
and that, except in cases in which there was shown to be difficulty in the
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distribution of cooked food to children and other non.working dependants, cash al-
lowances were to cease. In March the question was again examined by a strong
committee of famine relief officers. The conference wasunanimous that ‘there
was no difficulty in getting food cooked and distributed by people of
sufficiently high caste to avoid any offence to religious feeling. It was believed
that kitchens might induce many of the children and some of the parents to
leave the works, but that “there was no probability of any staying or being
kept away, owing to their objection to cooked food, until their health was
injured.” The Bombay Government accordingly adhered to its decision that
kitchens should take the place of cash allowances on all works on which they
could be established without incommensurate expense. An exception was made
in the case of small or scattered works, and in the caseof very young children

' unable to eat the food provided at the kitchens, The

, pebmu;hf :'k,?:ﬁlsnffui,d,ms' effect of these orders when brought into force in

Rﬁ:rgl:h %E% :"é"? April and May was to reduce consi.derably th.e
e " 2m037 .. shgoq Proportion of ‘non-worklr!g depen.dants. But their
numbers remained sufficiently high to show that

there was no serious prejudice against kitchen relief on the part of the majority
at least of the workers, and the local Government appears to be quite satisfied

as to the expediency of its action in the matter.

133. As the season progressed the concentration of labour on large
works, the enforcement of discipline, and the ex-
action of tasks, received increasing attention from
the public works and civil officers. The first measure was deemed necessary
not only on its merits, but also on account of the increasing difficulty
of finding engineers and overseers. In March residence in relief camps,
whenever these were provided, was made a condition of employment,
and it was ordered that “in no case should either workers or children
be pérmitted to travel daily to and from work so much as § or 6 miles.”
In the effort to enforce the task the fourfold classification of relief workers
prescribed by the code though nominally maintained, was in reality aban-
doned. There was a constant tendency towards gravitation from the higher
to the lower classes. The bulk of the workers by physique and aptitude
properly belonged to the A and B classes. But as many of them would not or
could not perform the tasks prescribed for these classes, they were either reduced
in class, or else on account of fines received less than the class wage.
' Nominally about half the workers were classed as B labourers and one-fourth
as C labourers, but this classification did not connote the wages actually paid.
In other respects the prescriptions of the provincial code with regard to the
conduct of relief works were. more closely adhered to in Bombay than in other
provinces.}/Piece-work was little used./ In Dharwar, where the relief works were
provided by the district board, a fixed daily wage of 2 annas for a man, 1} annas
for a woman, and 1 anna for a child was paid for a fair day’s work, and no
allowances for dependants or for Sundays were paid. As distress was not-severe
in Dharwar this scale of wages, which appears the same as that adopted in this
district in the relief operations of 1891-92, was found to give sufficient relief,
In the last months of the famine restricted piece-work was tried on two works
in Sholapur, a limit being placed on the maximum earnings of the workers. The
experiment appears to have been only moderately successful,

The relief works.
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134. The Bombay code contains no prescriptions regarding the contrac-
tion or concentration of relief works on the setting
quoncentration of relel wore>a® in of the rains, although the changed conditions in
which work has then to be carried on, and the greater
occupation open to the people in agriculiure, necessitate some modifications in
the system of relief. The Bombay Government took up the problem in good
time, and in May 1897 requested the two divisional Commissioners to select, in
communication with Superintending Engineers, the works which they proposed to
keep open for the longest periods, and on which substantial shelter for the workers
and the "establishments would be provided. The Government’s view was that a
portion of the people would need relief until the autumn harvest was assured and
prices had greatly fallen : but that the great majority would leave the works on
the setting in of the rains. It proposed therefore to reduce the number of works
open by closing those unsuitable for the rains, and by gradually closing other
works as the attendance became small, and drafting the remaining workers to
central works. It was, however, found impracticable to pursue this policy of
concentration so far as was originally contemplated. The rains were unfavourable,
prices rose instead of falling, and the workers showed great reluctance to proceed
to distant works. * Early in May,” wrote the Commissioner of the southern
division in July, “the large relief works in the Bijapur taluka were closed on
purpose to force relief-seekers to go to the Honvad-Athni road and Taushi Tank
(in the adjoining district of Belgaun). This course has—proved an utter failure.
The only results have been that it has been found necessary to open a civil agency
work at Bijapur, ............ and that the numbers in the Bijapur poor-house and on
village dole have increased to a very unsatisfactory extent. Many circumstances
are alleged on the part of the people in explanation of their unwillingness to go far
a field for work : most of these are connected with agricultural requirements
and the approach of the cultivating season.” He recommended the reopening
of more works in Bijapur and expressed his inability to consent to certain’
concentration proposals made by the Superintending Engineer, which he considered
could not be carried out “without either the sanction of a law rendering
compulsory drafting possible, or without previously allowing a state of things to
be reached from which people would be ready to flee in despair,” The Bombay
Government accepted the Commissioner’s views, subject to the caution that
more works than were necessary should not be opened, and that people should
not be provided with employment too close to their homes. In other distressed
districts the situation was generally less serious than in Bijapur, and more effect
was given to the concentration policy. In’the Poona district the further step
was taken by the Collector in July of restricting admission to a relief work to
persons furnished with tickets by the village officers certifying to their having no
means of subsistence. The Government approved the Collector’s instructions and
authorised their introduction into other districts in which the numbers in need of
relief were small.” Thisticket system contravenes the principle of self-acting tests
jn the form of an adequate task and low wage recommended by the Famine
Commission, and there is evidence that it did not work well and was open to many
abuses. | |
' 135. The peculiar conditions of the hill taluks of the Satara and Poona
- \ districts made effective relief by means of works
Rellef in the bill talaks. very difficult throughout the famine, and especially
so during the rainy season. The inhabitants of the scattered villages of the
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Ghats showed great reluctance, during even the fair weather season, to attend
the relief works opsned for their special benefit in the immediate neighbourhood of
‘the kills. They clung to their hl“ cultivation, and suchrelief as they would accept
took chiefly the form of advances for repairing the embankments of their fields
ﬁnd for seed and subsistence. Some work in repairing and setting up boundary
pillars in the forests was also provided. The heavy rainfall of the Ghats made
the maintenance of relief camps in or near the hills during the monsoon . almost
impossible, and it became apparent that the resources of the people were exhaust-
ed and that many of them were in very great distress. In June the - Bombay
Government agreed with the divisional Commissioner that persons needing relief
and able to work could not be compelled to go either to works or to a poor-
house and that the only expedient was “ to watch them until they were fit for
gratuitous relief and then put them on the dole. ¥ The Collector was instructed
“ to take all possible precautions against the grant of gratuitous relief to those
not entitled to it. Those who are engaged in agricultural operations may be
granted advances for subsistence, if they have any security to offer, and others
may be aided out of the charitable fund. Other able-bodied persons must be
warned that they can get relicf only on condition of their doing work for it, and
they will not be eligible for gratuitous relief as long as they are fit for work.” -
In September the condition of these hill taluks again came under considera-
tion, on a suggestion that it would be more economical to extend gratuitous
relief for the short remaining period of distress than to open relief works. The
Bombay Government overruled the suggestion. It is,” the ‘Government
said, “ a cardinal principle of the system of relief which has been adopted
that labour commensurate with the labourer's powers must be demanded from
people capdble of work, in return for the payment made to them. It has been
recognised that in the hill talukas it is not possible to carry on relief works at
this season. If residents in these talukas obstinately refuse to go to relief works
at a distance and thus fall into a reduced condition, it is necessary then to save
them from death by starvation by the grant of gratuitous relief. But this practice
"must not be carried further than is absolutely necessary. Economy is not the only
(consideration ; avoidance of demoralisation of the people is even more important.
Nor is it possible to distinguish between those who are needy, and those who are
not, unless a labour test is applied orunless relief is deferred until physical deterio-
ration is manifest. ” The opening of relief works at suitable places and the res-
!triction of gratuitous relief to those incapable of labour were therefore directed.
~ 136. To the policy of concentration and strictness which has been described
Results of the policy of concentra- it was no doubt due that, notwuhstandmg the very
tion and strictnesa. ‘unfavourable character of the rains of 1897 in parts
of the Deccan, there was not the enormous increase in the numbers on relief
Workers.  Dependats, works in July and August in the Bombay Presidency

me W L oA that marked those ‘months in Madras, Even in
g:‘f{:ﬁbu ;03::;9; -~ gﬁg St.aptember, when the price of jowari (the great
B er ‘avose . "% millet) had reached 14 Ibs. and 15 Ibs. the rupee

December 15429 .~ %203  the daily average number of workers and dependants
in the Bombay districts was below the April figures.

137. In the second great department of relief—the gratuitous relief in
' their homes of those incapable of work—the pres-
criptions of the code were followed, and, as has
been seen in the case of the hill taluks of Poona, the Government was not

Gratnitous relief.
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disposed even in exceptional circumstances to relax them. The Bombay code
is particularly full and explicit as to the organization of relief circles and
the preparation of lists of persons eligible for the grain dole, and differs from
the Madras code in preferring in all stages of scarcity or famine village relief
thus otganized to central kitchens. As early as November 18g6 the two
divisiona] Commissioners were given authority to appoint * relief mamlatdars "
ard “ circle inspectors ” in the districts, and the system soon got into working
order. It seems to have been generally applied with great caution, in accordance
with the local Government’s view that it was very liable to abuse, and that very
constant and close supervision was necessary. In January the daily average num-
ber of persons in receipt of the dole in the presidency was 9,118, in March 23,379,

une - 3930 and in May 33,485. In the rainy months the numbers

Bugust - - 65543  roseconsiderably, as with the closing and concentra-
t e " 'y . -

October o 7:,%-;42 tion of works Collectors were enjoined to see that all

persons physically unfit, or temporarily incapacitated by illness or privation for
| work were brought on the dole-registers. But relatively to the population of
| the affected areas, the proportion of persons on village relief was at no time ex-
icessive. In the hill taluks of the Poona district it probably reached 10 per cent. of
the population in September 1897. But this was quite exceptional. In Shola-
lpur and Bijapur the highest figure attained in any month was 2 per cent. In
accordance with the provisions of the code the dole was ordinarily given in grain
and not in cash. In Bijapur the experiment of substituting cocked food for the
dole by means of kitchens established in the larger villages was partially tried,
and was favourably viewed by the local officers.

138. For homeless wanderers and beggars, poor-houses were established in
the affected disiricts and managed in accordance
with the prescriptions of the code. The attendance
was large only in the Ahmadnagar district where the average daily number
exceeded 1,000 during the rains. But in each district throughout the period
of distress there was a more or less numerous poor-house population, and in this
respect the Bombay practice differed from that of Madras, where no poor-houses
were .established, and where presumably vagrants and mendicants obtained
food, without the condition of residence, at one or other of the numerous kitchens
open throughout the country.

Poor-houses,

139. In refusing to undertake special relief for the weaving classes at the
expense of the State, the Bombay practice also
differed from that of Madras. On the calculations
made by the Bombay Government as to the numbers of weavers likely to
require special relief, the probable outlay and the possible accumulations of
stock were very serious considerations. But it is not.unlikely, judging from
the Madras experience, that it might have been possible to keep the operations
within a much smaller compass, and at the same time to give relief to the
particular classes of weavers who stood most in need of it. We shall separately
discuss the question of special relief for weavers.

The weaving classes.

140. The prescriptions of the provincial famine code regarding the suspen-
Suspeasion and remission of lad  Sion and remission of land revenue in seasons of
revenue. distress, are considered by the Bombay Govern-
ment to have becn adhered to, although out of a total demand of 173 lakhs
on account of the affected districts, only Rs. 15,161 was remitted and Rs.
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[ 7,83,206 suspended. In Bijapur, a district in which the crops wholly failed, no
revenue was remitted and less than }th of the demand was suspended. The.
code affirms the principle that, in collecting the revenue, pressure is not to be
applied such as would cause an occupant to sell his plough-cattle or agricultural
implements, or prevent or retard the resumption of agriculture ; and the further
principle that occupants should not be driven to borrow from money-lenders in
order to pay arrears. In December 1896, in calling for information as to the
extent to which revenue suspensions woultd be required, the Bombay Government
reaffirmed the principle that, as far as possible, no one should be forced to borrow
in order to pay the assessment. A few weeks later it approved instructions
which are, in form at lease, not entirely consistent with this principle. Notices
preliminary to the forfeiture of occupancy wereto issue on all defaulters, except
such agriculturist occupiers as had not obtained a four-anna crop (23 per cent. of
an average crop) and were also not able, in the mamlatdars’ opinion, without
“ undue difficvlty” to pay the land revenue. The question as to what should be
held to be *  undue diffculty ” appears to have been left to the discretion of the
district authorities, It is explained that these instructions were necessitated by
the mischievous action of agitators inciting the people to withhold the revenue,
that they were in practice worked by the district revenue officers with such
moderation and clemency that in very few cases wasresort had to the processes
of distraint or forfeiture, and that the recovery of 94 per cent. of the demand in
this way is a striking proof of the general prosperity among the agricultural
classes. Theland revenue assessment of the Bombay Deccan is admittedly
light, and if it be the case that the demand has been paid in the late famine with
little increase of private mdebtedness, the fact satisfactorily illustrates the bene-’

‘ficial effects of a light assessment. But the evidence as to the amount of in-
\debtedness created by the famine is not clear. Nor in this connection can the
)very large sum of Rs. 53,00b,000 loaned out in the same period to occupiers
/by the Bombay Government for land improvements and seed and cattle be over-
klooked There is evidence that of the 37 lakhs borrowed for well sinking
and land clearance, a portion was: diverted by the borrowers to other purposes,
and that in the pressure of famine business a close check on theirr proceedings
was impracticable, That the advances so liberally made kept many cultivators
from the relief works and provided considerable employment is undoubted. So
far as the loans were actually spent on successful land improvement,’the advan-
tages of the policy, which is in accordance with the prescriptions of the famine
code, are manifest. But in some cases such has not been the result. Com-
petent witnesses have stated that large sums have been wasted in attempts to
sink wells in localities where there is no probability of finding water, and that in
other cases no dond fide effort to expend the loan on the purpose for which it was
given was made. These facts seem to point to the necessity for surrounding
the grant of such loans with greater precautions, and for placing technical
skill at the disposal of the borrowers for making trial borings for water.

141. The operations undertaken by the Forest Department with the object
_ Operstions-of-the Forest Depart-  Of supplying the distressed districts with grass,
ment. cut and compressed in the forests of more favoured
parts of the presidency, constituted an important departure from the preseriptions
of the local famine code, which are confined to measures for throwing open

\the forests for free grazing and the collection of edible products. Effect was
- given to these measures both in the distressed tracts and in adjoining districts,
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But in the distressed areas the drought affected equally the . forests, and the
|agriculturists refused to send their cattle to distant forests. The fodder opera-
‘tions of the Forest Department involvel a net money loss of Rs. 72,000 to
!the State, as the price at which most of the grass was disposed of failed to cover
the actual charges. But it is claimed that many valuable cattle have thereby been
kept alive, and that the results of the experiment will be of great use in future
droughts. In an extensive drought in the Deccan the only fodder that can be
imported in large quantities is compressed grass. "And as there are insuperable
difficulties in the way of sending cattle to distant pasturages in the Ghats, the
provision of fodder at 2 moderate cost within the distressed area is of ‘vital
importance to the agricultural population.

142. From the foredomg summary of the aiministration of the famine
Policy of strict adherence to the in the Bombay Deccan, it will be perceived that
code. the general policy of the Bombay Goyvernment has
been to construe strictly and enforce rigorously the conditions of relief pre-

scribed by its famine code, to deviate as little as possible from its prescrip-
" tions, to make the relief works in respect of work and wage and other matters
a stringent test of want, and even in exceptional circumstances like those
of the Ghat tracts to restrict gratuitous relief to persons ascertained to be.
physically incapable of complying with the labour test. Combined with this
vigilance towards the public purse, there was a promptitude of action in the
several departments of relief and a clear and definite line of conduct which contri-
buted greatly to the success claimed for its relief policy by the Government.
Comparing the famine of 1875-77 with that of 1895-97, the Bombay Government
bas remarked that although in 1836-97 the period of intense distress was longer,

® Rs. 14 against Ra. 33, the cost® per head of the population was

less than in 1876-77, and claims that
__the administration of relief has been conducted by it with economy. * No pre- .

vious failure of crops of equal magnitude,” it also states, * has left so kttle mark

" on the agricultural community.” As regards economy the claim is indisputable.
In the period of maximum pressure the numbers on relief did not exceed 8 per

cent. of the population .of the affected districts. In the Madras Deccan the ratio

“of 29 per cent. was reached. In Bijapur and Sholapur, the two worst districts in
the Bombay Deccan, 17 per cent. of the population for a time were on relief. In

the Madras district of Kurnool 41°2 per cent., and in Bellary 31°3 per cent. of the

population were relieved in July. In Bombay, as in Madras, it is said that no

death occurred which could be attributed *‘to the absence of opportunity of

relief.” But the rise in the death-rate during the famine period was more marked

in Bombay than in the Madras Dcccan, and was especially high in the hill

talukas, regardmg which there is evidence that the people underwent very great
privation.

143. The Punjab.~The Punjab famine code places upon divisional
Commencemeat of operations,  COMmissioners the responsibility for directing the

opening of test works to gauge the demand for
employment. In Gujrat, where agricultural conditions had been previously bad,

test works were oper.ed as early as August and immediately converted mto relief
works. Elsewhere test works were started in October and November. “ Strict
instructions,” it is stated, ' were given by Government that the test should be
made a genuine one.” The wages were limited to the famine code rates, and
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though the code is not clear on the point, no allowances were given to the work-
ers for the support of non-working children and other persons dependent on
them. In the opinion of the local Government the grant of such allowances
would have impaired the value of the test. The test works, it is considered, thus
strictly conducted, “ served the purpose intended, and in no case in which they
failed to draw, and the inference thus afforded as to the non-existence of famine
conditions was accepted, did the subsequent course of events furnish any indica-
tion of a mistake having been made. In other words, Government has no know-
ledge of any loss of life due to starvation or its attendant privations occurring in
any district in which relief works were not opened.” In November 1896 rélief
works under the code or task work system were in progress in Hissar, Kamal and
Gujrat. In the other six districts they were opsned as the necessity arose in
December and January, The first question that arose was as to the character of
~ the works on which famine labour should be employed. The district programmes
were found, in accordance with the directions of the local famine code that
small works should be utilised in the first stage of a scarcity to the utmost, to
consist chiefly of projects for constructing and repairing unmetalled roads, a
species of work which the local Government on good grounds held to- be of
little or no permanent utility., It was thought expedient to recast these pro-
grammes, and to concentrate famine labour from the first, as far as possible, on
works of importance and value, such as the Ghaggar Canals in Hissar, and the
Jhelum Canal in Gujrat. In the hot weather moanths, in inversion of the policy
prescribed by the code, small works were largely resorted to in the Hissar dis-
trict to supplement the large works in progress and rapidly approaching comple-
tion, and to provide employment nearer the homes of the people at a timz when
hot weather conditions were most severe and when the approach of the rains made
it desirable to keep the workers within immediate reach of their ficlds. These
small works consisted of the excavation or deepening of village tanks, on which
owing to the distance from the surface and the brackishness of well water in
Hissar, the people largely depend. In July 1897 as many as 247 tanks were in
progress in these districts, giving on an average one relief work for every four
villages. The measures taken to secure effective managem°nt of so many
scattered works will be subsequently noticed.

144. The provincial code provides in general terms that small works shall
be managed by the civil officers with the assistance
of the district board’s engineer and his subordinates,
and large works by the Department of Public Works. In the management
of relief works entrusted to them the public works officers are, in their
capacity of “ officers in charge,” made by the code subject to the control of
the civil authorities. ‘The separation of duties between the civil and pubhc
works officers is however somewhat indistinct.. The code follows other codes in
prescribing a fourfold classification of relief workers, their formation into large
work-parties or gangs of 50 or 60 persons as the unit of tasking, the securing to
each worker of a minimum or subsistence wage irrespective of task accomplished
except in case of proved contumacy ot willful idleness, and the payment of cash
allowances to him for his non-working children and other dependaats. All these
prescriptions of the code gave rise at one time or another to difficulties and
were the subject of instructions more or less modifying them. But subject to
such modifications the task-work system of the code was followed, and was not

Conduct of the relief worles.
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found to work badly. Piece work was only resorted to in two. places, for special
reasons and towards the end of the operations. The relief works first opened were,
- as already said, in the Gujrat district. At first they were managed by the civil
authorities with the assistance of the district board engineer and his subordinates,
As soon as the necessity for larger works was perceived, the Jhelum canal irriga-
tion project was taken in hand, and the plan adopted was to restrict the duties of
the public works officers to laying out the work and to other strictly professional
matters and to leave the entire organization and control of the relief workers
to the civil officers. By the middle of February the relief work population had
risen to the enormous number of 31,000 workers and 19,500 dependants, concen-
trated on three miles of work and consequently overcrowded and imperfectly
controlled. During February some improvements in organization were effected
by the civil officers, and a better outturn of work obtained from the workers.
Cooked food in kitchens for dependants was also substituted for cash allowances,
and this had an’immediate effect in reducing the number of children brought to
the works by the relief -workers. But the system of dual management was con-
demned by the Government as inherently defective, and in March thedirect manage~
ment of the work was transferred to the Public Works Department, subject only
to the general control of the civil authorities. By the change thus effected tasks
were raised and the wages reduced, and the numbers on the works fell by the toth
of April to 9,423 workers and 1,580 dependants. Asin the opinion of the local
Government- this reduced amount of relief was sufficient for the degree of scarcity
existing in the district, the relief previously given must have been excessive.

In the Hissar district the delay which took place in the Gujrat district in
placing large relief works under the direction of the Public Works Department
did not occur, and the Ghaggar canal works were from the first efficiently
managed. To assist the engineer officers in receiving, classifying and paying
the workers, subordinate revenue officers were placed at their disposal and
put entirely under their orders. This plan worked well, as it did also in the
North-Western Provinces. In other districts the same policy was followed with
regard to all large works. Small works continued to be managed by the civil
authorities with such professional assistance as they could obtain from the
district board establishments.

145. The fourfold classification of workers prescribed by the code proved, as
in other provinces, too elaborate, and was aban=
doned for one of practically two classes, B and
D, and .working children, On some of the larger works class A was also
retained for gangs which after some experience proved capable of doing an
A task. Oua such works performance of the full or A task gave the working
unit {ordinarily a family party of 3 or 4 diggers with the proper complement
of carriers) the maximum or A wage of the code, while failure to perform
. it reduced the wage for the day to the minimum wage. It was claimed for this
rule that it eould be readily enforced by measurements which the workers
themselves could understand and check, and that it made the penalty for indolence
sufficiently great to act as a real stimulus. On the small scattered tank works in
Hissar nothing higher than the B wage was allowed. In the calculation of the
wage different methods were employed in different districts. In some the calcu-
lation was made by pricing each food item of the code ration. In others the
altornative method of # grain-equivalents” allowed by the code, by which the

- Wages of relief workers,



CH. IV.] DEVIATIONS FROM PRESCRIPTIONS OF THE FAMINE CODES. 93

rl

wage is stated in terms of grain alone and converted into cash by a price-table,
was adopted. The second method was preferred on account of its simplicity, but
was thought to result in a higher cash wage than the first. This was certainly
the case when  flour” and not ** unground grain ” was taken, as was done on
some works, as the basis of the “grain equivalents” wage. The practice with
regard to the Sunday wage was equally diverse. On most of the large works
work was stopped on Sundays, and the workers received the minimum code wage
for the day. This was in accordance with the prescriptions of the code. Baut
on the Ghaggar canal works in Hissar no Sunday allowances were given, and the
workers might work or not on Sundays as they pleased. On the small tank
works in the same district Sunday allowances were withheld, as it was thought
undesirable to make such works too attractive.

146. There was also divergence of practice in relieving the non-working
_ children and infirm dependants of the*workers.
The pelief of dependants. The code provides that the former may be relieved
either by cooked food in kitchens or by cash allowances given to the parents;
and that the minimum wage shall be paid to adult dependants. At first cash
allowances were granted both for children and adult dependants, This plan
‘was soon reported by many officers to give rise to abuses. On the Jhelum
canal works the dependants numbered 40 per cent. and on the Ghaggar canal
24 per cent. of the workers. The altemat:ve system of kitchens was accordingly
directed by the local Government to ’be adopted. - The reduction thereby effect~
ed on the Jhelum canal works in the number of dependants has already been
noticed. In Hissar where distress was greater, the relief work kitchens were
largely resorted to, though they were undoubtedly unpopular and operated to
keep down the numbers of dependants, On the results of these experiments the
local Government is in favour of kitchens for the relief of non-working children
and other dependants in future famines, whenever they can be established without
excessive cost. On the small tank works in Hissar the dependants were not
relieved, for the same reasons that the Sunday wage was there withheld.

147. In view of the importance which was attached to the dependants
Numbers of weckess aad depep- QUEStion in the Punjab, the following figures show.
dants, ing the number of workers and dependants at
different periods of relief operations in the several districts, are of some
interest. The ratio bome by the total number of workers and dependants to
the population of each affected tract 1s also given, as it shows the extent to
which the relief works were resorted to :—
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From these figures it will be seen that the “ dependants” question was of
importance chiefly in the Hissar, Gujrat and Karnal districts. In Gujrat it lost
its importance after the introduction of kitchens, and the relief population dis-
appeared as quickly asit had collected. In Hissar the extensive substitution of
small works on which no relicf was given to dependants for large works in May
and June accounts to some extent for the decrease in dependants in the latter
month. The ratio borne by the numbers of persons on relief works to the total
population in any month, as compared with the corresponding figures for other
provinces, is very small, except in the case of Hissar and Gujrat. In view of the
severe distress existing in Hissar it i3 not surprising that over 10 per cent. of the
population attended the works in May and June.

148. No important departures were made from the prescriptions of the local
Village gratuitous relieL, famine code regarding the organization of relief

circles, and the appointment of circle inspectors
for superintending the distribution of gratuitous relief to the incapable poor in
their homes. It was, however, found necessary to give such relief only in the
four districts of Hissar, Roktak, Karnal and Umballa, and even in these the
numbers so relieved were few compared with the similar figures of other
provinces. lIn .Hissar 8 400 persons or 1°§5 per cent. of the population were
in receipt of gratuitous state relief at the time of maximum pressure. In
the three other districts the ratio was very much less. The explanation of these
low figures appears to be that in the rural areas private and village charity con-
tinued to act, and that in the towns a good deal of help was given to the poorer
classes by charitable associations and the Indian Charitable Relief Fund,
through the medium of cheap grain shops, and by giving them employment in
spinning, weaving, and other occupations.

149. The code authorises the establishment of poor-houses for beggars and
wanderers at the head-quarters of each sub-division
of a district, and of soup kitchens in populous
centres. In accordance with these prescriptions poor-houses were experimens
tally opened in several districts, but in Hissar alone were found to be required.
Even in Hissar the inmates were for the most part wanderers from the
adjoining. native states, and the maximum number on any one day did not
exceed 8co. In the management of the Hissar poor-houses the chief de-
partures from the prescriptions of the code were in respect of the diet scale.
The code ration was found to be “not sufficient in quantity or variety to
maintain people who had been suffering from hunger or both.” Under the advice
of the district medical officer the flour ration for a man, woman and child wag
raised respectively from 16, 14, and 12 ounces to 22, 20 and 14 ounces. The
pulse ration for adults was raised from 2 to 4 ounces, and a vegetable ration was
added of 8 ounces for adults and 4} ounces for children. In other provinces
similar departures from the poor-house dietary of the famine codes have been
found necessary, wherever the general health of the inmates was bad, Inditect
relief was given to the people by the suspension of Rs. 22,00,000 and the remis-
sion of Rs. 74,000 of land revenue. In Hissar 5o per cent. of the land revenue
was suspended, and in Rohtak 35 per cent. The relief thus granted in the
province is stated by the local Government to have exceeded the amount
granted in any previous famine. Rs. 3,22,149 was advanced under the Land.
Improvement Loans Act and Rs. 11,54.490 for seed and cattle under the

Poor-houses and indirect relief.
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Agriculturists’ Loans Act. All these measures are in strict conformity with
the prescnptlons of the fammé code,

150. The high water-mark of distress in the Punjab was reached in the month
of June 1897, at the end of which month the
total number of persons on relief of every kind was
close on 100,000. From that date the numbers rapidly declined, and in October

relief operations were entirely dis-

Close of the operations.

— ]u.ne. July. | August.| September. | COntinued. No special measures

: were taken on the setting in of the

Hissar w | 78015 | 20855 | 15863 | 3554 rains to reduce the numbers on
Other districts .. | 31,018 | 5,747 ] 2184 | s084 the works and to induce the people
—} to return to their ordinary occu-

Totel .| 99.133 | 35.563 | 18047 | 5638 pations, such as were adopted

in Bombay and elsewhere. The

famine, it is said, was allowed to die
a natural death, In Hissar the tank work was automatically brought to a close
by the heavy rainfall, and only a few large works remained open. Latein August
the wages on these works w:re reduced somewhat below the code rate of wage ;
but this step was not taken until the crop prospects were assured.

151. In describing the relief operations undertaken in the Punjab, the local

The degree of distress existing ‘Jovernment has remarked t].1at “if famine be the
in the Punjab. term applicable to the conditions under which people
in considerable numbers accept employment at relicf works rates of wages, then
there was famine in nine districts : but severe famine such as visited the worst
parts of the North-Western Provinces and the Central Provinces was present
perhaps in the Hissar district alone.” This accurately describes the conditions
of distress which were met with in the Punjab. In a province less prosperous
and among a people less self-reliant and stout hearted, the extent of crop failure
and the dearness of food which were experienced throughout the Punjab
wou'd undoubtedly have called for much larger measures of relief. As it, was,
the relief given appears to have been sufficient. In Hissar alone did the
numbers relieved and the expenditure approach the standards of other provinces.
Out of a total direct expenditure of Rs. 22.34,000, Rs. 13,27,000 was expended
in Hissar, The ratio of 14 per cent, to the total population attained by the
numbers on relicf in Hissar at the height of the famine, is low compared with the
corresponding figures of other provinces, The average cost of the relief given,
;5th of a rupee per head per day, is also moderate, It will be elsewhere shown
that, judged by the mortality statistics of the period of distress, the rehef given

was adequate to save life.

152. Berar,—Beraris aninstance of a province which, on account of its sup-
posed immunity froma famine, was without a pro-
gramme of relicf works and without a famine code of
its own. The latter defect was to some extent remedied by the application to the
province of the Bombay code, though its provisions were not in all respects suit-
abletolocal conditions. The want of a prepared programme of works was perhaps
less serious than it at first sight seemed, as between the pronounced failure of the
autumnal rains and of the cropsin Scptember and the time when the demand
for State employment became large there was a sufficient-interval to. permit .of

Commencement of operations,
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the preparation of projects for roads and other works. The first step taken was
to expand the ordinary works of the district boards and municipal committees,
and a good deal of employment was given on these in November and December.
The district officers were also authorised to open test works as they deemed
necessary, adhering strictly to the provisions of the Bombay famine code .as
regards tasks and wages. In the hilly tract known as the Melghat, a sub.
division of the Ellichpur district, the Forest Department was entrusted with the
management of relief of all kinds, and devised without reference to the code
such measures as seemed most suitable to the circumstances of the aborigines.
Regular relief works were opened in the Melghat in January 1897 and else-
where towards the end of February. In March the total number of workers and
dependants in the province was returned at 17,000. The number rose to 34,500
in April and 38,500 in May. From this point they fell to 32,000 in June, 29,000
in July and 9,000 in August. The total expenditure on relief works was
Rs. 4,75,000. In the Melghat the relief workers represented in tlie months of
maximum relief about 10 per cent. of the ordinary population (47,000 ) of the
tract, but many of these were immigrants. In other districts not more than 2
per cent. of the population at any time were on the works. Compared with the.
corresponding figures for other provinces in which relief operations were under-
taken, these figures show that in Berar relief through works was on a very
moderate scale, :

153: In the management of relief works in Berar there were many deviations
Conduct of relief wotks: from the code which was supposed to be in forcg.
At first an attempt was made to follow the Bombay
classification and rates of wages. But the classification was found too elaborate
and the rates of wages and dependants’ allowances were thought to be too bigh
for small works, which were in the neighbourhood of the workers’ homes and not
very strictly managed. On the first works opened no Sunday wage was paid,
and relief to dependants' was confined to small children. Next, while the
Bombay wage rate for male adults was retained, women and working children
were paid according to the wage table in use inthe North-Western Provinces and
Oudh, which was itself a departure from the code of those provinces. This in
effect gave all women workers the D or minimum wage of the code. The
object of this change was to reduce the wages of the women and children, as
it was thought that for these classes the Bombay rates of wage were too high
and attracted persons who were not in actual want. The practice as regards the
payment of allowances for dependants seems to have varied on different works,
bat in some cases whatever was given was given from the Charitable Relief Fund.
Later cn, when the rains had set in, the men’s wages also were reduced to the
North-Western Provinces scale. On some metal-collection works managed by the
Fublic Works Department piece-work was substituted in March for task work, the
rates being so fixed as to allow the women workers, who constituted the majority
of the gangs, to eatn up to the B wage. On.a few works opened in the rains the
North-Western Provinces intermediate system, or payment by results, without
Sunday wages or allowances for dependants, was experimentally introduced. The
rate per 100 cubic feet of earth-work fixed under this system by the North-
Western Provinces rules was accepted without regard to the fact that food
was at that time considerably cheaper in Upper India than in Berar, and it
paturally proved insufficient for the support of the workers, and the works
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on which the rate was not raised were deserted. On some works the rate was
considerably raised, and the system was considered by the public works offi-
cers to have then given satisfactory results. But it was disliked by the people
who had become accustomed to the less rigorous task-work system, and was
not long in force. In the Buldana district the Godavari Valley Railway offered
work through the agency of contractors, and efforts were made by the district
~ authorities of Buldana and Basim to induce the people to go to the railway.

But the contractors were under no obligation to regulate wages by the price of
food, and they seem to have offered insufficient rates, Atall events the railway
work failed tokeep the labour it at first attracted, and in the distressed districts
Government relief works had again to be opened. This is one more illustration
of the failure of public works under the ordinary contract system to meet the
special labour requirements of a distressed population.

154. In the Melghat the conditions were peculiar, and the relief works were
conducted entirely outside the prescnpnons of the
code. The want of water ou the works and the
danger of epidemic disease in the valleys, where the works were chiefly located,
made it unadvisable to allow non-workers to come to the camps, and they were
encouraged to remain in their villages. The wages of the workers on this actount
were calculated at a somewhat higher rate than the code allowed, and the workers
were allowed to go away on Sundays to take their savings or the equivalent jn food
to their family in their villages. It was deemed inexpedient to strictly .enforce
tasks on the shy and distrustful aborigines; and the forest-officers in charge of
the works were satisfied if a fair amount of work was performed and refrained from
exacting fines. A very considerable amount of useful road-making was in point“
" of fact executed at a very moderate cost. The success attained in the Melghat
relief works is an interesting instance of the necessity for departing from the
ordinary. labour prescriptions of the famine codes when relief has to be given to
forest tribes unaccustomed to regular work.

Relief works in the Melghat,

155. Gratuitous relief in the Berars was mainly given in the form of poor-
houses and relief centres. Except as regards the
Melghat ‘tract, there is little detailed information on
record as to how these institutions were managed. At the district head-quarters
the organization of the poor-houses seems to have been generally on the lines of
the Bombay code, and residence within the poor-houses as a condition of relief
was more or less strictly enforced.. But the poor-houses or relief centres
opened in villages were more of the nature of kitchens at which food was pro;
vided without such condition to the needy. In all 25 such institutions were
maintained in the province by official agency. But these were very largely sup-
plemented by private charity, which seems to have been exceptionally active in
Berar, and by the. Charitable Relief Fund raised in the province and aug-
mented by grants from the Mansion House Fund. Gratuitous relief in the
homes of the people was on a small scale, and the systematic village
inspection enjoined by the famine codes does ‘not appear to have ‘been or-
ganized.

156. In the Melghat gratuitous relief took the form of relief centres, where
destitute wanderers were housed and provided with
uncooked food, which - they cooked for themselves,
and given such light occupation as they were capable of. Aninteresting

Gratuitous relief,

Gratuitous relief in the Melghat,
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account of the management of these institutions was given to us by the Rever-
end Mr. A. B. Windsor, Superintendent of the Korku and Central India
Hill Mission, who was in charge of a large Government relief centre,

157. Wlth rega.rd to revenue suspensions and remissions the liberal policy of
the ‘famine codes appears to have been fully im.
pressed on the Deputy Commissioners of districts.
But the Commissioner reports that the cultivators preferred to discharge their
dues, and that the land-revenue assessments are so light and the circumstances
of the Berar raiyat so good that the revenue came in automatically without any
coercion. We have no reason to think that the facts are other than as stated by
him. ~The sum of Rs. 1,25,000 was advanced to agriculturists under the Land
Improvement Loans and Agriculturists’ Loans Acts. It would seem that some
misunderstanding occurred as to the possible application to Berar of the special
 famine advances " rules issued in the North-Western Provinces, which materi-
ally restricted the amounts advanced under the Land Improvement Loans Act.
The special rules in question were meant to induce large land-owners in Upper
India to undertake local works not of the nature of *land improvements ” in
their villages for the purpose of keeping their tenantry together. They provided
for the State and the landowner sharing the cost of such works, and bound
the latter to observe certain® conditions as to the class of labour to be employed
by him and the rates of wages to be paid. These rules are not suited to the
circumstances of a ryotwari province where large estates are unknown, and
even in Upper India they did not supersede the ordinary rules for loans under
the Land Improvements Act. This was not understood at the time in the
Berars, and a fruitless effort was made to apply the special rules of the North-
Western Provinces to the province, We agree with the Commissioner that
more money might have been beneficially advanced under the ordinary rules of
‘the Act to occupiers of land. Such advances would, as im Bombay, have enabled
this class to have employed labour on useful agricultural improvements and
would have tended to solve the difficully noticed by the Commissioner of induc-
ing the village labourer of Berar to attend the State relief works.

Indirect relief. -

158. Burma.—Dis ress in Upper Burma really dates from the short and
untimely rains of 1895-96 throughout the whole
region. The early crops of 1896 were very short,
and in the spring months of the year test-works were opened in several districts
to ascertain the demand for labour. The people were, however, unwilling to work
at famine wages which are considerably lower than the ordinary labour wages
in those parts, and they got through the hot weather of 1896 by extensive
emigration to"Lower Burma and by various other expedients. When the rains
failed in August and September 1895, test-works were promptly opened by the
civil officers in the most affected districts—Meiktila, Myingyan, and Yamethin—
and these were followed early in October by the opening of one small relief
work in each district under the Public Works Department. The Burma
famine code is not precise as to the method of managing test-works, but
the practice appears to have been for the civil officer to fix a wage approxi-
mating to the famine relief wage of the code, which, as already said, is consi-
derably below the ordinary market rate for labour. At a later date test-works
were opened in the Magwe and Minbu districts, but as they did not attract many
labourers, regular. measures of relief were there deemed not to be required.

Commencement of operations.
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159. Wlth the opening of the small relief works the provisions of the famine
code were formally applied by the local Govern-
ment to the ‘whole of the Meiktila 'and parts of
the Yamethin and Myingyan districts, comprising an area. of 35,331 square miles
and a normal population of 528,000. But cver one-third of this population
temporarily emigrated to Lower Burma where they found remunerative work.
On the subject of emigration the code merely says that it shall not be .interfered
with by Government officers.  On this occasion under the orders of the Govern-
ment it was encouraged from the first in every possible way. Large sums were
thus earned in Lower Burma, which were remitied home or brought back by
the returning emigrants and did much to lessen the distress. It is the opinion
of the local Government that in all future famines the encouragement of emigra-
tion should be a main feature of its reiief policy.

160. In the matter of relief works the first departure from the prescriptions
of the famine code, which direct that in the first
stage of a famine small wogks should be utilized
to the utmost, was to close the small relief works and to concentrate the famine
labour of the three districts on to a single large relief work—the earth-work of
the Meiktila-Myingyan Railway. The local Government said that the people
would need relief for some months and that large numbers of relief workers would
have to be provided for. At the same time it was held that there were serious
objections to opening works of the kind carried out in 1891-92. Such works
consisted of roads which are not required, and of irrigation works-~for the most
part the digging of small tanks which in many cases are of little value. The
difficulty of managing small works was also recognised, and it was considered
that they attracted a number of workers who were not really in need of relief. It
was not found necessary to open any other work besides the Meiktila-Myingyan
Railway until the very end of the famine. This work was carried on simultane-
ously in the Meiktila and Myingyan districts, four large relief camps being estab-
lished at distances from each other.. In these camps 28,000 workers were frequently
employed. They were under competent medical supervision, and much attention
was paid to the hutting of the workers. The famine code directs that the workers
should hut themselves, being given materials and leisure for ¢he . purpose. The
" materials had, however, to be procured from a distance and were expensive, and it
was found to be more economical for the Department of Public Works to under-
take the construction of the huts. Residence in the camps was not made a con-
dition of employment as in Bombay, and workers whose villages happened to be two
or three miles off the work could return to their homes at night. But the great
majority of the workers came from long distances, as much as 50 or 8o miles, and
had to reside. The reluctance of the Burmese to move away fromthe vicinity of,
their homes is said,  though very great, to give way to the pressure of necessity. *
This is seenin the great migration which regularly takes place from Upper to
Lower Burma for therice harvest, There wasfound to be no difficulty in the
famine in drafting the people long distances to the railway. They came not as
stray individuals but in village groups under a self-chosen headman, and in the
. organization of the works these natural groups were dealt with as working units.

Extensive emigration.

The relief works,

161. The Burma famine code, like other codes, does not clearly specify
Management of the Public Worls the respective duties of the Civil and the Public
Departmeat, Works officers in the. management of relief works,
though it directs that as far as practicable such works shall be professionally
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managed. It was decided to leave the entire control of the Meiktila-
Myingyan Railway relief works to the Executive Engineer of the specially
formed Famine Division and his subordinates, the civil officers exercising sufficient
general supervision to assure themselves that the works were fulfilling their object.
The works were extremely well and methodmally organized and managed by the
Public Works officers, and the regulations made from time to time by them
regarding the composition, tasking and payment of the gangs, the sanitary arrange. .
ments of the camp, and the like, were admirable of their kind. In these regulations
many departures were made from the principles of the local code. The fourfold
classification of workers was abandoned astoo elaborate. Practically the great
majority of the workers were classed as B (or "able-bodied, but non-professional
labourers). For the small minority of weakly persons who could not perform
regular tasks a second (the D) class was maintaired. Wages were calculated on
the alternative method of “ grain equivalents,” allowed by the famine code, and
in accordance with d peculiarity of the Burma code the B class workers in addi-
tion to the famine wage earned a small margin, which amounted to 6 pies a day
for a man, 5 pies for a woman, and two pies for a child. The average wage was
thus higher than on the relief works in India, but the Burma standard of living
is higher than the Indian. If a good wage was paid, a good task was eriforced, as
is shown by the fact that the work done is valued at 75 per cent. of what it would
have cost if executed by contract in an ordinary year. For each gang a daily
task was fixed with strict regard to the number of men, women and child units
éomposing it, and to the comparative hardness of the soil. If it was not done,
the earnings of the gang were proportionally reduced, unless it was apparent that
the short work was due -to weakness. In payments the gang was treated as a
unit, the wages of the individual workers being distributed by the headman.

162. After some experience it was decided to abolish the separate Sunday
Sunday rest and allowances to W2E€ prescribed by the code, and while retaining
depeadants. Sunday as a rest day, to make a small addition to the
wages of the working days. It was also decided to fix the daily wage in quarter-
annas (or pice), this being the smallest coin actually used by the pecple.
Another departure from the code was made in slightly raising the cash al-
lowances paid to Workers for their non-working children and other dependants.
The allowance of one pice for a non-working child in particular was raised
to two pice, as the former amount was found to be insufficient. * Owing to
so many of the able-bodied men having emigrated, there was an abnormally
large proportion of women and children on the works. The earnings of a
family were thus appreciably reduced, families containing a large proportion of
non workers did not earn enough for their support, and the children were percep-
tibly under-fed. With the increase jn the allowances the condition of the children
at once improved. It may be noticed that 17'16 per cent. of the average camp
population on the railvay works were pon-working children, and 0'33 per cent.
adult dependants, Of the workers the men were only 1 in every 4.

163. In August towards the close of the famine, when the railway work was

nearly exhausted, piece-work was experimentally
_ * tried on a new work opened on the projected Man-
dalay Canal. The relief workers were paid entirely by results, no allowance
being made for dependants. The advent of the rains and other adverse cons
ditions prevented the work from filling, and no inferences of value can be drawn

Pieco-work.
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. from the experiment. One officer reports that the substitution of piece-work for

task-work was universally condemned by the better classes and by the workers
"themselves”. The task-work system, as adopted on, railway works, unques-
tionahly yielded very satisfactory results from the point of view both of effi-
ciency and of economy.

164. The Burma code makes no provision for the opening_of poor-houses or
Gratuitons selief and other mea- Kitchens, and they were not found necessary. The.e
sures. : were no homeless wanderers in the distressed tracts,
and kitchens as a substitute for cash allowances for dependants on the work
or for gratuitous cash doles in the homes of the people are unsuited to the
conditions of Burma, Whereas in India cooked focd is regarded with dislike and
saspicion by the people, in Burma it would be very popular and would attract
crowds. . Gratuitous cash or grain relief in the homes of the people for persons
incapable of work is authorised by the Burma code, and was given in accordance
with its prescriptions. The village headman as thé “Local Officer” of the
code prepared the lists, and the township officer, as “ Circle Inspector,”
checked them and supervieed the distribution of relief. This relief appears to
have been under strict control, as less than 1 per cent. of the population were
so relieved when the numbers were highest. It was not given in any village until
-it was clear that the village was unable any longer to support its poor, and then
only to those actually in want and unable to work. Thus restricted it is con-
sidered by the civil officers to have been most necessary and useful. 1Indirect
relief was given by remission of the fkatAameda or house-tax to the amount of 12}
lakhs of rupees. This is a relief measure not specified by the code, but one of
obvious necessity. Rs. 1,82,000 was also advanced for purchase of seed. 1t will |
be seen that in this famine the great bulk of the relief was given by means of
one large public work, and that the task-work prescriptions of the code, after
being modified and expanded in details, proved sufficient and satisfactory.
The famine operaiions of Burma may be rcgarded as an example of excellent
administrazion under the most favourable conditions. There was a large public
work admirably suited as a relief work, the people are used to traveiling, and
their hahits and social conditions cause much less difficulty than in India
The distressed area was limited, and was bounded on the south by.a country
that was throughout the famine one of the principal granaries of India. There
~ was no anxiety about the food supply. All that was wanted was émployment for
thoseé who had been deprived of their necessary field employment and had ne
means to purchase food at the high price that obtained.

PART II

PARTICULAR DEVIATIONS FROM THE PRESCRIPTIONS OF THE CODES
IN REGARD TO THE SELECTION, ORGANIZATION AND MANAGEMENT
OF RELIEF WORKS. '

165. Relief works, in all but very exceptional tracts, must be the principal
Qmu,,.wb.mmmm measure of relief, andit is, we think,.the particular
sectian, measure in which the greatest latitude must be al-
Jowed for adaptmg the form to the variations in local conditions and in the degree
of distress prevalent. The existing codes hardly recognize any intermediate
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stage between the conditions of districts in which no relief works are
thought necessary, and of others in which the poorer classes are assumed to have
absolutely no resources of their own, to require numerous relief works for their
support, to be so destitute that every one coming to relief works requires a day's
wage for the day he joined, and a .minimum wage for himself and all his
dependants that must not be reduced even for a day except in cases of un-
doubted and active contumacy, and then only under elaborate precautions,
That there is a phase of distress in which all these provisioné are necessary
cannot be doubted, but it is equally true that there are other lighter phases of
distress in which the assistance offered by comparatively few well organized
reiief works, on which payments are regulated more or less strictly by the outturn
of work done ‘and the industry of the workers, is sufficient if guarded by
special arrangements for the weakly on the works and for those incapable of
leaving their villages.

In the preceding section we have described separately, province by province,
all the measures adopted for the relief of distress, and have noted those
which were deviations from the codes. In this we propose to consider in suc-
cession the more important points in the management of relief works, and to
show urder each in greater detail how the procedure or system actually followed
in each province differed from the prescriptions of the local code, and from the
practice in other provinces, and the reasons which may be put forward in
explanation of these deviations and differences. Although our final recommenda-
tions will be reserved for chapter VI of this report, it will often be convenient in
following this comparative method to suspend the narrative of actual practice for
the sake of explaining here in greater detail or with greater clearness the recoms
mendations which we have made in that chapter.

-

The points which we thus propose to consider are :—
(2) The selection of relief works.
(4) The code system of task-work.
(¢) The systerﬁ of pag'ment by results.
(4) Tie treatment of dependants.

(¢) The relations of Civil and Public Works officers in connection with
. the management of relief works.

(@) Selection of relief works; residence and distance tests.
166. The following sections of the North-Western Provinces code relate to

Relief works in the North-West. the selection of relief works to be opened during

em Provinces. the course of a famine. The corresponding sections
of other codes are noted in the margin:—

Section 34. In deciding upon the character and number of works to be opened at pnoa, gec

any one time regard shall be had to their prospective utility, and to the possibility of P‘"‘l"’-
their completion within or soon after the period of m.armty.

Section 63. Relief works will be divided into two classes—!small’ and flarge,” Bengul,
It should be borne in mind that while in the later stage of a famine * la.rge works’ will be %mgm P
the backbone of the system of relief, *small works’ should be utilized in the early days of sestion 48.

a scarcity. _

Scction 55 of the Bengal code has, however, been amplified by the addition
of two sub-sections of which one points out the advantages of tanks over roads as
relicf works and the other directs that - “relief works should be sufficiently
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numerous to supply labour tolerably near to the homes of those who require it”
and that “ there should be approximately one work for each 16 square miles of
the affected tract,” subject to the proviso that * there should not be many works
open in the same tract with only a few people on each.”

The principle laid down in section 63 of the North-Western Provinces code
was not followed in those provinces and the departure from it has been thus
explained in the Resolution on the administration of famine relief during 1896-97—

# While utilizing small works at all seasons to meet urgent demands for relief, we found
it advantageous to employ them chiefly when the advance of the hot weather, and the
scarcity of water or the outbreak of cholera had, in many localities, rendered it difficult or
dangerous to keep large crowds of workpeople assembled at one place, But from the
time famine declared”itself till the works were finaily closed, large works as a rule
formed the backbone of the system wherever there were large numbers seeking employ-
ment, and no natueral obstacles, such as dearth of drinking water, interprsed to render such
works impracticable. It is far easier to provide on large works thanon small works
that unceasing supervision of European officers which is essentially necessary to preserve
proper organization.”

As regards the North-Western Provinces and Oudh we have ascertained that
for the week ending 27th February 1897 when the numbers were at a maximum,
the number of relief works opén in the districts officially recognized as distressed
amounted to 228, the average number attending each being 5,417. The area
of the affected taluks was approximately 33,843 square miles with a population
of about 375 per square mile, so that the area served by a single charge averaged
148 square miles, or over nine times as large as prescribed in Bengal. If it be
assumed that the affected area was mapped out into regular hexagons, each 148
square miles in 4rea with a relief work in its centre, the maximum distance of
any village from a relief work would have been 7°5 miles, the length of the semi-
diagonal or side of ‘the hexagon, while the distance between work and work
would have been 13 miles. Of course such a regular and ideal distribution was
impossible, but the figures indicate that the distances of the works from the
furthest villages served by them could seldom have exceeded 10 miles.

167. In the Central Provinces also the principle of section 48 of the
Relief works in the Cestrmt Provincial eode was departed from, the relief works
Provincen. consisting throughout the famine almost entirely
of large works, the maximum attendance on small works carried out by the
civil authorities being 68,202 against 415,474 units on the works under the
Public Works Department. There were altogether 103 charges under civil officers
and 178 under the Public Works Department. 7The maximum daily attendance
on the latter amounted to about 570,000 including dependants, giving an average
of 3,200. per charge. As all the charges were not open simultaneously the
actual average would have been somewhat higher than this, The area of the
affected tracts has been estimated at 55,174 square miles, so that there was a
Public Works charge for every 310 square miles, the population being about
126 per square mile. This area is a little more than double that served by the
North-Western Provinces charges, and the distance from a work of the remotest
village served by it may be taken as averaging about 135 miles.

168. In Bengal the prescriptions of sections 53 and 85 of the provincial
code were very closely adhered to. In Behar
there were 441 works in progress in the middle
of June, or, taking the area of the five affected districts at 12,836 square

f

Relief works in Bengal,
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miles, there was a work for every 29 square miles, which on an ideal and
equal distribution would be represented by a hexagon with a side of 34 mllea,.
the average distance from work to work being 6 mlles only. The population is,
however, at the rate of 715 per square mile. In Darbhanga the average area
to each work was 16 square miles which is the code proportion. The average
number on each work in Behar when the attendance was at a maximum was about
800 including dependants, At the commencement of operations all works were
carried out under the control of the civil officers, assisted by the district board
engineers, but later on some of the works in the four districts —Saran, Cham-
paran, Muzaffarpur and Darbhanga—were placed under the management of the
Public-Works Department, and in the three last districts large canal and railway

~works were started. But even in these districts the proportion of relief workers
employed ‘on works under civil agency to those on works under the Public
Works Department was as § to 2, and elsewhere throughout the province there
were no works under the Public Works Department. Out of 1,531 works under-
taken throughout the province no less than 1,416 were on tanks and reservoirs
or earthwork on'roads. It may therefore be said generally that from first to last
small works formed the backbone of the system of relief, and about half of these
may be classed as village works. '

169. The codes of other provinces do not lay stress on the importance

of small works as the backbone of the system of
relief at the early stage of operations, but the sys-

tem actually adopted in each may be noted. The policy adopted in the

Punjab wasthat of commencing operations as soon as possible upon large and

important public works, for which there was ample provision in the provincial -
.programmes. The Deputy Commissioner of Hissar states that relief works

began on the gth November, and applicants were at first engaged only in digging

tanks. = By the end of the month, however, large public works were opened, and

as each was started, all work on tanks within 2 radius of 25 miles was stopped.

In the month of April tank works were reopened, and by the end of May out ~
of 165 works open, 152 were village tanks, which were opened as the larger
‘works approached completion. The monsoon brokey on the 12th July, from .
which date the attendance (60,000) on relief works gradually decreased until
the a5th September when all works were closed, but the number of taaks in
progress at the end ‘of - August was six only, the labourers having all gone off to
field work. Throughout the Punjab large works formed the backbone of the sys-
tem of relief from the commencement, but in the Hissar district, which was the most
seriously affected, small village works were found invaluable towards the close
of operations. ' '

Relief works in the Punjab.

170, As to Bombay we have evidence that in the central division comprising
the Sholapur, Ahmadnagar, Poona, Nasik and
| Khandesh districts there were at the time of maxi-
‘mum attendance 116 works for an affected area of 325,786 square miles, or
.one work to every 222 square miles. At a later stage as road works were closed
;and drafts were made to the larger works, thearea served by each work must have
_been greater. “The numbers on each work at theend of May averaged 3,310. The
population is about 170 per square mile. Except in part of the Kbandesh
district, the area of which is excluded in the figures 2hove, the number of small
‘works under civil agency was inconsiderable, There were no tanks or other

Relief works in Bombay.



CH. IV. ] DEVIATIONS FROM PRESCRIPTIONS OF THE FAMINE CODES. 10§

'village works under the Public Works Department, and at the commencement . of
|operations the works consisted almost entirely of road work, principally the
| collection of metalling required for the next five or ten years. Eventually pro-
jects were framed and started for large irrigation and railway works, to which
labour was drafted from considerable distances as operations on the roads were
contracted. It was considered that these works would not only be more useful
than the road works, but also prefera.ble for relief purposes, as it was thought
that the road works were too popular, owing to their nearness to the villages,
Nothing has been more noticeable in Bombay than _this apprehension on .the part
of all officers, whether in the Civil or Public Works Department, that the works
fwere attracting many who were in no absolute need of relief. By almost all officers
it was considered undesirable that the works should be near the vxllages
and in some cases it appears to have been the practice to insist on a distance test,
and to actually refuse to admit to the works those who had come framn distances
of less than 10 miles, or at least to take the first opportunity of drafting them to
{more distant works. Although conditions of this kind were not' approved by .
“the local Government, it agreed to a rule ‘that on".all works on which proper
hutting arrangements had been provided residence should be mrade a condition
of relief. Compulsory residence is nearly 2kin to a distance test, for if a man is
not allowed to return to his village at night his’position differs little from that
of those whose homes are 1o miles or more away. This "rule cannot be
regarded as a departure from the prescriptions of the Bombay code, though
not directly enjoined by it. For elaborate i mstructlons are given in section 88 and
in an appendix for the constitution and management of camps for large relieg
works, and a general obligation of residence is implied 4n section 93, in which the
officer in charge is empowered to grant tickets of leave to relief workers desiring
to visit their homes,” but is cautioned to guard aga.inst any abuse of this
privilege, which might tend to cause a falling’ off in  condition. It thus
appears that in Bombay large pubhc works were relied on not only as the
backbone but as almost the entire framework of the system of relief works.
/"The distance of such works from the homes - of the labourgrs, which in other
provinces was regarded as the great objection to them, was here lookeduponasa
positive advantage, while the cost of huttmg, which is a second objection, was
accepted as a smaller disadvantage than-the laxity of discipline and control caused
by the workers returning to their villages at mght and as a useful check on
excesswe popularity.

17t. In Madras also the number of small or vxlla.ge ‘works was incon-
_siderable. The relief works congisted mainly of
" road works - with a few irrigation - w orks, the
proportion being nearly 4 to 1. But the policy followed was the
opposite of that favoured in Bombay. So far from a distance test bemg regarded
as desirable it was considered the first essential of a relief work that it should be
as close as possible to the homes of the workers, and the concentration of large -
bodies of labour even on works of undoubted utility was not encouraged if it
involved the labourers leaving their homes. Residence on the works was thus
almost unknown. The Chief Engineer mentioned .in his evidence before us the
casé of anirrigation project consisting of a channel 26 miles long and estlmsied to

Relief works in Madras.

cost Rs. 3,00,000, upon two miles of which only were relief labourers em oyed.-
He was of opinion that a fuller programme of useful irrigation works could be
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prepared if the obligation of showing that they would be financially remunerative
were relaxed. - The possibility of including such works in the programme must
however depend greatly upon the views held in regard to the permissible distance
of a relief work from the villages. The affected area in the four Deccan districts
has been reported .as 14,803 square miles; and for this area 140 works were open
at the end of June, with an average attendance of about 3, soo workers. There
was thus one work for every 106 square miles, as compared with 148 square miles
in the North-Western Provinces, where the population is mnuch denser.

172. In Burma relief works consisted entirely of works of public utility. . Of
the total expenditure incurred 95 per cent. was onthe
Meiktila-Myingyan Railway, and the labourers were
drafted. from long distances to this work. The other works upon which labour was
employed were also useful works, such as roads or irrigation tanks. The Burma
officers are all opposed to small works, and the Lieutenant-Governor fully accepts
the view that large public works should form the backbone of ‘future famine
relief programmes. - g _

173. In considering the average area served by a work some regard must
‘ .. necessarily be had to the density of population and
q}lA ?‘éﬁ”ﬂmxﬂ the size o{‘the work, and the -fol)l’qwiggp table sum-
T _ marizes the information that has been given above
on these points:— : '

Relief works in Borma.

Average area | * Density of Average Maximum Mnxlmtum. :

Frovi served byench.| population population sttendance %ferc:nualf-

rovince. work in sq per 3q. served by on each txmpnn

miles, mile. each work, work, works.

North-Western Provincss and Oudh 148 375 55,250 a7 10
Contral Provinces . . . . 30 126 39.0fio " 3200 ga
Bengal (Behar Districts). . . 29 TS 73S o 3
Rombay (Centeal Division} ., . *aa 170 - 37749 e Vs
Madras (Deccan Districts) . « 106 136 14,416 2,500 173

The figures in the last column must not be taken as showing accurately the
maximum percentage of the population of the affécted areas relieved on the works,
which has been separately considered in the following chapter of this report. They
represent it, however, very closely, except in the case of the Madras' Deccan, in
which the maximum percentage was much greater. -The reason of the difference
is that in the table above the figures for the Madras,Deccan have been taken for
the week ending 24th June, the number of works open‘On'that date being known.

" At the end of July the numbers on works were much greater, and the proportion
to the population -affected rose to '24'4 per cent., but there was possibly an
increase also in the number of works. o o

174. ‘Having now stated the genéral practice in each province in the selection

- o  of relief works, it remains to state the general con-
.m?ﬂ‘m{.‘h:hﬂ? gieuoc:e:nedmi': siderations affecting the question. Thé directions
thp caclir 610418 of Bearcity. contained in section 63, North-Western Provinces
coﬂe,- and in sections 53 and 48 of th® coc_lcfs for Bengal and the Central
Provinces are taken wverbatim from paragraph 5 of the Government of
India Resolution No. 8%, dated 24th August 1893, but i tl.uis ‘?aragraph.rest,s upon
paragréph at of the Resolution of the gth June |'883, whlc{l it quotes, it does net
very correctly represent the purport of it. There is no allusion in this paragraph
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21 to small works, but it is stated that ¢ the Government of India considers that
in the first stage of a scarcity sufficient relief can be given by the extension of
. the ordinary system of public works, especially those of a local or municipal
character,” All that seems to have been then intended was that until ' distress
has declared itself in an unmistakable manner” large new public works, whose
main raison d'etre was the affording of employment for the distressed, should
not be recklessly undertaken. The use of the term * small works " in the
resolution of August 1893 seems to have led to a misapprehension, as in some of
the codes the term is defined to mean works specially intended for the relief of
the agricultural population in the vicinity of their villages. There is nothmg,
at least, in paragraph 21 of the resolution of June 1883 to indicate that works
of this class should be. started at the first note of alarm. It is shown in
paragraph 406 ‘of the sixth chapter of this report that the policy recommended by
the Famine Co'rm_riiss_ioners and accepted by the Government of India is that
large and useful public works should form the backbone of the system of relief,
not merely at the later stage of a famine, but from the moment that distress has
declared itself in an unmistakeable manner, All that paragraph 21of the reso-
lution of 1883 can be held to declare is that until this has happened the expan-
sion of works of a distinctly public character, whether Imperial, Provincial, Local
or Municipal, on the sanctioned administrative programme, should suffice to meet
the demand for employment, and not that a programme of small or village works
is to be embarked on and persevered in throughout all the earlier stages of famine,
or until so nearly exhausted that the opening of large . pubhc works becomes a
necessity. We do not wish to deny that there are tracts in many provinces where

it may be advisible to begin with small works at the test work stage, and to

‘maintain them for some time later. Where the-poorer classes are very wantingin
energy, and unaccustomed to leave their homes, or where they are peculiarly shy,
obstinate, or apathetic in temper, it is probable that till to some exteat broken
in to relief work they will be dangerously slow in resorting to large werksata
. distance from their homes. Again it often happens that in the earlier stage of dis-
tress the mass of the really able-bodicd labourers can still find private employ-
ment near their homes, or at a distance, at wages sufficient to support themselves
but not their families. In thig.case it is only their women and children, and the
most ineflicieat of the labouring men, who will resort to relief works, and it might
not be sale to insist on their going to a distance, nor would they form gangs well
suited to earn a living on large public works. All we wish to assert is that the
‘right policy is to use large works as soon as it is believed that they will be
efficient measures of relief. We believe that experience shows that in most parts
of India they can be made effective at a very early stage, if not at the very com-
mencement ‘of operations,

175. In the Narth-Western Provinces the policy of small works throughout
Siall works Insuficiont foc ve. the eatlier stages has been declared to be bad
Lief parposes. econoimy and insufficient for coping with real dis-
tress, and in the Central Provinces, the Punjab and Bombay it has been
rejected in practice. It has, however, been strenuously defended by the
Government of Pengal as the only one applicable to .that province: ‘But
it is admitted that if at the commencement of operations the programme
of public works afterwards adopted had been available, an earlier and

more extensive resort to large works would have beea possible even in Behar, and
. - ‘ \.
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also that in future large works should be o pened from the first wherever practicable.
If this is clearly understood, the contention of the Bengal Government that in that
province reliance must in the main be placed onsmall works may, we think, be
accepted. And Bengal has given satisfactory proof that with a low wage and with
a high and strict task a distance test of any kind is unuecessary. The figures
given above show that not only throughout Bengal, but also in the Patna division,
the maximum proportion of the population on relief works did not exceed 4 per
cent., though there was a work for every 29 square miles in Behar, Even in
Darbhanga where the code proportion of a work for every 16 square miles was
observed, the maximum number of persons on the works was less than 6§ per cent.
of the population of the affected portion -of the district. In this district the
Blackwood system was almost universal, and- payment was strictly according to
results. But however efficient may have been the labour test in Bengal, the charges
appear to us to have been too small. Where village works must be resorted to we
prefer the village circuit system adopted in south Alla.habad, under which a charge
comprised four or five adjacent small worksin a group of villages at one portion only
of the circuit, though labourers were admitted from all villages in the circuit. When
these were completed, the works in another - -group of wllages were undertaken,
and so on throughout the circuit, the average numbers in a chargP being about
~§,000. This system facilitates discipline and supervision, requires a smaller
establishment, and introduces for all villages in turn a certain distance test of .
some value in restricting the attendance to those really in want, though too mild
to be really prohibitive or even oppressive,

176. The question of small warks has not arisen in Madras where, as already
Proximity of the works to the Stat€d, the programme has consisted almost exclus-
homes of the labonrersin Madras. jvely of public works, principally -rcads. But the
question of small distances must be considered here. It has been shown that
the average area served by each work in the Madras Deccan has been at most
106 miles against 29 in Bebar and 148 in the North-Western Provinces, But
this must be considered also with reference to density of populat:on, which for
the tracts affected is 715 per square mile for Behar, 375 for the North-Western
Provinces and 136 only for the Deccan.. After allowing for the ‘fact that
the 'villages in. the Deccan are generally far apart, surrounded by large areas
of poor arable land interspersed with much unculturable waste, it is evident that
the average area really served by each work was as compared with Bengal and
the North-Western Provinces smaller than the figures indicate. We are not however
prepared to assert that these areas were too small. Some of us are disposed to
hold that at times in the Madras D=ccan an unnecessary propottion of the popu-
lation was attracted to the works, but if this was the case it may have been
caused by a high wage and a task not strictly enforced, rather than by an undue.
proximity of the works to the homes of the labourers.

177. As to Bombay the average area served by each work was, as will have
* been seen, far larger than in Madras. There were
occasions when it was .found necessary to reduce
some of these areas by opening works nearer the homes of the people. . We con-
sider that the long distance test advocated by so many Bombay officers is un-
necessary as a test of distress, and may seriously affect the clficiency of relief
operations when distress is at all severe. Bengal pas shown that with an effective
labour test the dislance test may be altogether dlspens d with, but this will

The distaace test in Bombay.
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generally involve largsr establishments and the foregoing of many useful
works, for which in Bombay at any rate there appears to be still considerabla
.scope. - It is wrong indeed to argue that because a great many laboarers
evmce no strong objection to attendmg works at a distance, it may be
assumed that all who are really in need of relief will think little of leaving
Itheir villages, but it is equally unreasonable to aver that because a cen-
siderable number of the population will rather die than leave their villages,
therefore all work mnst be given to all close to their own homes. Works should
not be started at a distance from villages for the sake of instituting a distance
test, but because the work will be in itself more useful than work nearer the vil-
lages, or will relieve the pressure on such village works as may have to be opened
for the relief of those who cannot leave their homes. Where large works are
started, with a view to attracting labourers from a considerable distance, hutting
or suitable accommodation must be provided, and the money will be well spent
if the works will thereby serve a larger area, but the Bombay plan of making
residence in a relief camp compulsory, however near the village, is one which in
our opinion it is difficult to justify as either necessary or desirable,

178. The policy in this matter of large and small or public and village works
General policy as to large aad which we—are dlsposed generally to recommend is
small works. that which was followed in Hissar. Where larger’
and useful public works are available they should be opened as soon as possible
after distress has declared itself in an unmistakable manner, and no small works
_should be maintained within a reasonable distance. This distance must vary in
different districts according to the capacity of the works started .for employing
labour, the density and character of the population, and many other considerations,
"but if, for example, it be at first fixed at 20 miles it may be gradually reduced
by opening small works first in the more distant villages. The large works will
attract all wanderers, and the village labourers who will be the first to feel
the pinch of distress, Agricultural works undertaken by the village land-
owners, with or without advances from Government wholly or partially recover-
able, will be useful at this stage in providing employment for the small cultivators
and others who tamnot easily leave the village. As the hot season which pre-
cedes the rains comes on, operations on the large public works may with advan-
tage be contracted, especi%\lly on those which cannot be kept open during the
rains, and village works may be gradually opened. The advantages of this policy
are obvious, but it will not always be practicable or even the best. It may be
that no public works can be proposed which are at all suitable for relief works,
or it may be that an extended scheme of private or village works may be more
beneficial to the community than any public works that can be suggested. It
seems probable, for instance, that in the Central Provinces a good deal of village
tank work might have been done in the plateau districts which would have been
more useful and more efficient for relief than some of the road work, and in deal-
ing with some of the hill tribes there are special reasons for preferring village
works. One witness was of opinion that in south Allahabad the tank work has
been of greater benefit to the village communities than all the money spent on
roads, whereas we have had evidence that in the Agra district tank work is not
required. Insuch a district as Hissar tank work is undoubted!y more beneficial
than embanking roads in a sand-swept desert, and if no irrigation scheme had
been available in that district, operations would have been almost of necessity
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confined to tank work. If the programmes of both village and public works have
been made as full and complete as possible, the local officers should seldom
have much difficulty in deciding on the most suitable plan of operations. Large
works should not be opened for the mere sake of securing a distance test, nor
should small works be preferred under the idea that work for all must be brought
to their doors. When large works are practicable the people should be induced
to go to them by the prospect of being able to earn more than on village works.
The nearer the work to the villages the greater should be the restriction in pos~
sible earnings, and the more rigorous should be the labour test, payment being
made as far as possible according to results and the maximum wage being
limited, so long as the people show no signs of deterioration of condition, to

“something less than the full ration wage. With these precautions the risk. of
many coming to the works not really in need of relief will be reduced toa’

. minimum., We may here observe that as long as the labour test is efficient we
do not hold the view urged by some witnesses that the fact that many will attend
works when close to their village, who will not follow  them to a d:stance, neces- '
sarily proves that such persons were not in need of relief, and we invite attentnon
to the remarks on this. subject in paragraph 458 of chapter VI of this report.
There is, however, a real danger of works being too popular when very. near
to villages, against which the most effective precaution is an efficient:labour test,
and as long as this is maintained there is little risk of many coming to the
works who are not in need of relief, though it will always be dlﬂicult to prevent
.a few cases of the kind.

179. We have elsewhere alluded to the practice followed in the North-Western
" gtiumt:q::;’ the agency :ﬂ vit | P.rovinces pf utili.zing the agency of landowners_..and
village works. village headmen in the construction, of petty agricul-
tural or village works which would afford employment to distressed persons of the
cultivator class and their families under conditions less gepellent to persons of this
class than attendance at ordinary works. In some cases the whole cost of these -
operations was borne by Government, in others advances, partially or wholly
recoverable from thelandowners or headmen, were made. A note on this import-
ant question by our colleague Mr. Bose is included among the appendices to our
report, From the evidence laid before us we conclude. that works of this class
are useful, but that there is a real difficulty in excludmg from them people who
should be requu'ed to go to ordinary relief works. In reply to our question
whether the duty of selecting the proper persons or families to be employed on
these supplementary village works could not be imposed on the civil inspecting
agency the witnesses answered generally to the effect that the duty of making
such aselection would be an onerous addxtxon to the ordmary work, and that it
was also doubtful whether the agency could make the landlords conform to
the selection when the work was to be carvied out by loan, and they were not
~inclined of their own free will to conform. Some - witnesses, however, said that *
the system might, in - their opinion, be tried, and Sir A. MacDonnell, in an
interview with the Commission at Lucknow, concurred that it might be suggested
for experiment. There is no doubt a great reluctance on the part of the small
landholders and tenants of certain districts or certain castes to attend ordinary
relief works or to allow their women to attend, which in some cases seems to have
been strong enough to lead to an increase in mortality. In Balaghat and Bhan-
dara, for instance, the Deputy Commissioner noticed that while the labouring
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classes attended the works the tenants would not, at least unless they could
go and return in the same day, and that in consequence people of this class were
in many villages found to be living at their homes in a terribly reduced condition.

| (8) Zhe code system of task-work.

180. The code system of task-work cdmprises
four distinct heads ;-
(1) Classification of labourers.

(2) The daily wage.

Code systém of task-work.

(3) The task.

(4) The penalties for short work,

The prescriptions of the codes of all provinces under the first and second

of these heads differ very slightly, and are explained at length in chapter VI
 of our report. Under the third the codes of three provinces (the North-Western
Provinces, Bengal, and the Punjab), which in this respect follow the prescriptions
of the resolution of the Government of India of August 1893, exact a higher task
from two classes of labourers than the other codes do. The following table
shows the peneral system of classification and the task and male adult wage

attached to each class :—

| Tuee Wage - [P
e ' |Percentage]
Class. :lg of ful?g REMirkE.
Thethree| Other | ounces. wage.
Provinces.| Provinces.
(Class A.) Professional labourers 100 T00 - 42 100 | The figures 87'S under
) task against class B
{Class B.} Labourers but not 875 75 a8 905 [ represent the mean bet-
professional. ween 85 and go per cent.
. ' The codes in question
{Class C.) Ablebodied, nmot| 75 50 32 762 | allow the B task 1o vary
labourers. _ ) . . between those figures.
. (Class D.) Weakly ' o] Not defin- |Not defin- 28 666
-ed. ed.

The differences under the fourth head are also slight. To show the general
system of the codes in respect to this subject of penalties for short work we may
quote as an example the provisions regarding it of the North-Western Provinces
code. Section 70 of the North-Western Provinces code is as follows :—

70. The system of payment by results, or by the * task ” allotted to a particular class
of relief workers, shall be invariably followed. A task is tbe maximum amount of work
allotted to a particular class of relief -workers, and though short work will entail short .
payment no relief worker is expected or permitted to perform more than his task,

This must be read, however, with sections 92 and 93, which are as fol-

lows_ H

93. A relief worker must never earn less than the minimam wage, except temporarily
in cases of contumacy; and contumacious characters will either be fined below the mini-
mum or sent to the poorhouse.

93. Fines may be imposed for short work, provided that the daily payment does not
fall below the minimnm wage, except as provided in section g4.

It must be unda‘sto&d that fines are not meant to meet short work due to weakness

tather than wilfulness.
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The minimum wageis defined in section 103 as the amount of money suffi-
cient at current rates to purchase (4) the minimum ration or (4) the grain_equi-
valent of the minimum ration. The minimam ration is given in section 102,
and the correspondmu grain equwalent is 28 ounces for a male and 26 ounces
forafemale so that the minimum wage corresponds with the wage for class
D. The North-Western Provinces code and the other codes containing similar
provisions therefore clearly contemplated that workers in classes A, B and C
should be fined in proportion to the deficiency of work outturned, but subject
to the condition that the daily wage should never be below that of class D,
except in cases of contumacy. Or it may be said that labourers in the three first
classes were to be paid by results, or by the quantity of work outturned, subject
to a maximum wage not exceeding that prescribed for their class, and a minimum
not less than that prescribed for class D, except in cases of contumacy. |

181. The most important deviations from the prescriptions of the famine
North-Western Provinces rules COdes in the code system of task-work were those
of December 1896." initiated by the Government of the North-Western
Provinces and Oudh on the strength of the experience that had been gained on
the relief works opened during the Bundelkhand famine of 1896. The authority
for most of these deviations will be found in resolution No. 18-P. W., dated
sth-December 1896, and in the rules referred to therein asissued for the guidance
of officers employed on relief works conducted under the provisions of the famine
code and carried out by the Department of Public Works. These rules were
subsequently adopted with some unimportant modifications in Bengal and the
Central Provinces. It will therefore be convenient to consider, in the first place,
" the system established by these rules jn modification of the system of task-work

set forth in the chapters of the provincial codes relating to famine relief works.

182. In the modified task-work system initiated in the North-Western Prov-
Task-work classification initinted inces ‘the classification of the code was aban-

in the North-Western Provinces. 4 o4 altogether, and adult labourers were divided
into three classes, as follows :—

Class A.—Special, comprising mates of gangs and other persons in respon-
sible posts. .

Class B.—Able-bodied diggers and men in specla.l gangs.
Class D.~—Other workers, mostly carriers.

Class A included men only. Class B would include women able to dig, but
practically consisted entirely of males. Class D consisted mainly of women, but
included all weak and feeble men unable to dig or without any special qualification,
Children formed another class as regards wages, subdivided into Jarge and small,
the former including all working children between 12 and |6 and the Iatter those

under 12.

183. The table given in paragraph 100 of this chapter shows the wages fixed
Task-work wages initisted in Dy the resolution. of .December 5th for the three
the North-Western Provinces, classes described in the preceding paragraph. It
will be seen that they were nominally thosé prescnbed for corresponding classes
in"the codes except that the wage of a worker in class A was definéd as “six
pies more than that of a digger,” and that a woman digger was allowed only 32
ounces of grain instead of 34 ounces prescribed in the code for a female in class -
B. The great majority of the labourers (almost all the women, and all men who
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could not dig and had no other special qualiﬁcations) were in class D, and could
earn no more than the wage of this class, or the minimum wage of the code,
1.¢., 28 ounces for 2 man and 26 for 2 woman. The wages for working children
were fixed at 20 ounces of grain for big children (between 12 and 16 years) and
12 ounces for small children (7 to 12). These. were the nominal grain wages,
but the wage actually paid was seldom sufficient to purchase these weiglts of
grain owing partly io the operation of the pice rule which is explained in para-
graph 457 of our report, and partly to the difference between the grain rate
used as a basis for the calculation of wages and the actual market rate, to
which reference has been made in paragraph 100. Take, for instance, the
grain wages of males of the B and D classes. Under the rules these will be 38
and 28 ounces, and with a grain rate of 20 Ibs to the rupee, which was that
most commonly in force in the more distressed districts, the corresponding wage
would be 1°g and 1°4 annas, but under the pice rule the actual wage would be
1'75 and 1'25 annas, and when the actual price of grain was only 17 lbs to the
' rupee these wages would purchase only 20% and 2i} ounces respectively.
Similarly under the rules small working children are allowed 12 ounces of grain,
but with a grain rate of 20 Ibs. to the rupee and the pice rule the wage would
suffice for the purchase of 10 ounces only, and if the actual market rate were 17
Ibs, to the rupee the wage paid would purchase only 8} ounces or 29 per cent.
Iess than contemplaied in the rules. -

184. Under the North-Western Provinces modified system the only persons
System of taskiog uader the who are really tasked are the diggers, or members of
modified system. : class B. It is found that in practice, owing to the
small proportion of men and the short lead on most works, the number of carriers
is greatly in excess of requirements, that they must be taken as they éome, and
simply distributed amony the diggers as effectively as may be possible, and
without any attempt to fix a carrier’s task. The carriers, who received only a D
wage, were thus often but very lightly tasked, but no records' are available
showing to what extent this was the case.

185. If the task performed was short of that set to the gang the mate
and diggers were usually fined one pice each. If
very short they were fined two pice each, and the
carriers were also fined one pice all round.. Under sections 92 and 93 of the code
already quoted, the carriers were not liable to fine, the D wage being the minimum
wage, but the practice of fining one pice below the minimum wage was so com-
mon in the North-Western Provinces that the minimum wage- appears to have
been understood by all witnesses as a wage one pice below the D wage, corres-
ponding as nearly as may be to the wage that will purchase the penal ration
prescribed in section 103 ‘of the code. "It will thus be seen that not only were
all able-bodied labourers other than mates, diggers, or workers in special gangs
placed in the D class, but they were liable to be fined at least one pice below
the wage of that class, whichis the code minimum for relief workers except in
cases of contumacy. In cases of very short tasks tne wage appears to have been
even further reduced in some districts to two pice below the D wage.-

186. In Bengal and the Central Provinces, the North-Western Provinces

Variations in modified task-work . rules gppended to circular No. 18-P. W., dated

system in Bengal and the Cenznal o) December 1896, were, as already stated, adopted

in both these provinces with but little modification. As far as Bengal is

Penalties for short worlk.
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concerred, the principal difference in the modified system of task-work was that
the proportion of carriers to diggers was carefully regulated so as to give
the former a full task. . This can be done more readily in Bengal than in the
North-Western Provinces, partly because ‘the proportion of diggers is higher,
and partly because there is so much tank work upon which long leads can be
given. In Bengal it sometimes occurred that diggers were required to carry,
and able-bodied male carriers were enrolled in class B, The ordinary carriers,
however, while receiving only the D) or minimum wage, were usually given very
much fuller tasks tnan in the North-Western Provinces, and for short tasks were
liable to what is called the penal wage, which may be one or even two pice
below the D wage. In the Central Provinces there was a larger proportion of
class B labourers as a great deal of the work is road-metalling work, and men
and women who could perform a B task fell into that class. On earthwork,
however, the classification was the same as in the North-Westem Provinces and
practically all women went into the D class. In both provinces the pice rule of
the North-Western Provinces obtained, but the wage basis rate was fixed by the
Collector or Deputy Commissioner and appears to have approximated more
closely to the market rate than in the North-Western Provinces, though not as
closely as contemplated in the coces.

187. The North-Western Provinces rules of 5th December 1896 were not
adopted in other provinces, and the code system of
. task-work was more closely adhered to. In Bombay

the code classification was in the first instance strictly followed, but by degrees
the C class was practically elininated, and the wage came to be determined

rather by the task achieved than in accordance with any & griors classification.

In most districts fines for short work were imposed that would reduce the wage
to the D or minimum limit, or below it, but as a rule the wage never fell short

of the D wage by more than one pice. The wage basis was altered from time
to time by the officer in charge of the works, in accordance with intimation of
the market rates received from the tahsildar. The method of grain equivalents
was adopted, and the wage basis closely followed the market rate. Wages were

paid weekly, the amount for the week being calculated to the nearest pie and paid
to the nearest pice.

Task-work in Bombay,

188. In the Punjab relief workers were originally classed and tasked in
strict conformity with the provincial code, but even-
tually class C was eliminated, and class A only
reta'ned in favour of the best workers on some of the larger works. The carriers
were not however put into a separate class from the diggers as in the North-
Western Provinces. All able-bodied workers, whether diggers or carriers, were
placed in class A or B, and class D, as the codes intended, consisted entirely of
weakly persons, able to perform only a very light task. On most works those
thus placed in class A or B were fired down to the D or minimum wage if
they failed, even by very little, to perform the full task assigned to them.
“I'here was o intermediate payment for short tasks—if full task was accom-
plished the A or B wage was given, but if it was short ‘then only the D wage.
This system which was a deviation from the code seems from the evidence to
have worked well in the Punjab, It has the advantages of simplicity, and of
gi ving the gangs a substantial motive for accomplishing their tasks. The incon-
venie nce of pic payments was felt here too, and in some districts the system was

. Task-work in the Punjab,
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adopted of calculating the A male wage to the nearest pice, and making the A
female and B male wage 1 pice lower, and so on throughout the scale. This-
was a deviation from the code, and the wages as thus determined would agree
throughout exactly with code rates only when the wage basis was 8 seers to the
rupee. In some districts of the Delhi division 'wages were somewhat reduced on
the ground that the cost of the * other items ” of the ration was less than three-
fourths the cost of the grain item, the proportion assumed in the grain equivalent
rule; the assumption that the ratio was one-half only was adopted in the calcula-
tions.

189. In Madras no professed alterations were made in the system of task-
Task-workin Madras. Classi- work prescribed by the provincial  code, but in
Geation and wages, _ practice what were virtually important deviations
were freely permitted. At first in accordance with the code separate gangs were
made up under each class A, B, C, and D, and workers of different” classes- were
not allowed in the same gang as was the practice in other provinces. In the
begirning of the famine the policy was to fire the gangs freely if the'task was
not performed, or to reduce whole gangs to a lower ciass if fining was ineffectual.
Later on this severe system was fullowed by a strong reaction, and the D class
and wage were abolished altogether, the weakly being put into class C, and all
the able-bodied into the A or B class, The prescriptivns of the code appear
to have been relaxed even further than this in places, for the evidence seems to
show that at this time in the three principal districts, Bellary, Kurnool and
Cuddapah, all labourers. whether able-bodied or weakly were put into class B,
with the exception of a very few who received the wage of class A, the numbers
shown in class C or class D being generally the recipients of the rest-day wage.
In this way the carriers, including male children over 12 years of age, all
-received the B wage, the result being that in the case of males they received as
much as the able-bodied diggers (38 ounces in grain), while the women and
female children over 13 received two ounces less only.

~

190." As regards the enforcement of the task the provisions of the Madras
" code seem to be conflicting, It is true that section
106 directed that no deduction of pay should be
made when the officer in charge of the work was satisfied that the failure to
work was due to weakness, or was not due to any neglect on the part of
the labourers, and that as a general rule the effect of fines must not be to reduce
the wages below the minimum or D wage ; but in paragraph 28 of appendix VI of
the code a very strict system of payment by results islaid down, without any
qualifications, under which for, every deficiency of 10 per cent. on the full task,
10 per cent. of the wage was tobe deducted, the-wage for less than 10 per cent.
of the task being mofhing. At first the Government ordered tasks to be strictly
enforced according to the provisions of the appendix., But the Famine Commis-
sioner objected, and the Sanitary Commissioner was of opinion that the gangs
were deteriorating in_ condition. Moreover the tasks prescribed in the code
were found excessive and had been,framed on a not very intelligible basis,
They were consequently reduced, and under the- subsequént orders of the local
Government, issued when the hot weather had set in, further reductions were-per-v
mitted in the task in'consideration of the distances from which labourers came to. -
the works, and on account of weakness. Orders were at the same time issued
which had the practical effect of prohibiting fines altogether, so thag,i;he amounts

The task in Madras.
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of the tasks nominally set became a matter of little importance. Later on, or
.towards the end of July, orders were issued for a stricter system of tasking, but
on the whole it may be safely said that thelabour test was less severe in Madras
than elsewhere, while the av erage wage paid to the relief worker was higher,
and that throughout the greater part of the relief operations the tendency was to
relax the provisions of the code in favour of the workers, not to tighten them as in
other provinces. On the other hand there are features in the Madras relief arrange-
ments which may to some extent modify this comparison. We refer to the treat-
ment of dependants, and the low quality of the grain on which wages were com.
monly calculated. These features have been fully described in paragraphs 124
and 126 of part I of this chapter.

191. The only deviation from the task-work system of the code in Burma was
that the fourfold classification was abandoned, and
only two classes, B and .D, were recognised, the
former including all workers capable of doing a fair task, and the latter the weakly
who were only able to do very light work. With' this modification the system
worked very well, as the people are énergetic and have a powgr of combination
which assists the formation of gangs and the mutﬁ’ﬂ completion of the tasks.

Task-work in Borma.

192. Having now described the deviations from the code system of task-
Objection to the code system of Work that occurred in all previnces, we offer a few
classification. remarks on the leading questions involved. [t seems,
in the first place, clear that the code system of fourfold classification is too com-
plicated to be workable. Another objection to the code classification is that it
is meaningless and unnecessary, when considered with the rules as to task and
wages for each class and the rules as to short pay for short work. A reference
to the table in paragraph 180 will we think show this to be the case. The task
for class D is not defined, but is meant te be very light or nominal, and the wage
for class D is also not liable to be reduced for short work as the other wages are.
If, however, the scale of tasks and wages for the other three classes A, B, and C
which obtain in the codes of the North-Western Provinces. Bengal and the
Punjab are compared, it will be seen that approximately the full wage for each
class is proportionate to the task, If that is’so, and if the actual wage paid is
reduced in proportior to the share of the task left undone, the use of these three
"classes is not obvious. It is much simpler to siy that if a man does a full task
ke shall get a full wage, and that if he does less he shall get a wage reduced in
~ proportion, subject to the limit of the D wage, which is two-thirds the full w:age.
It would make no difference, either in principle or practice, if a system of
payment by results within the maximum and minimum limits set forth in the table
_above were substituted for the elaborate classification of the code.

193. The code classification is open to another objection in those provinces in
_ which the proportions of the tasks assigned to the
" different classes do not clearly follow the propor-
"tions of the wage. The .extra work demanded from those in the higher classes
in consideration of but a small increasc of wage offers an inducement to the able-
bodied relicf workers to allow themsclves to gravitate into ‘class D where they
. get two-thirds of the full wage for doing very little., This inducement! acts
“strongly when the people are depressed or naturally wanting in energy. "1t may
be added that it also acts strongly when the works are not managed with intelli-
gence and consideration, where the fining secms arbitrary or unintelligible to the

Furiher chiection.
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people or where the gangs are so made up that there is no spirit of combination in
them and the industrious cannot force or persuade the idle to do their share of the

work.

194. The code classification and tasks are unworkable for other reasons.
Theoretically a task is assigned to each individual,
but in practiceit is necessary to fix a task for a
gang. But in the most common form of relief work, f.e., ordinary earthwork,
the outturn of the gang depends on the proportions of two classes which are not
recognised in the code classification, »{is., diggers and carriers. Some of the
codes have task-tables showing the quantity of earthwork,that may be exacted
from each unit in a gang, with a note that if the constitution of the gang varies
much from that assumed in fixing the task the officer in charge may modify the
task, but tables drawn up in this way have proved absolutely unworkable-
Experience shows that the great mass of relief workers may be most naturally
divided into two great classes—the able-bodied men who are able to dig, and the
weaker and less expert, including almost all the women and children, who are
only able to carry a load on their heads. The task for a gang will therefore be
the task for the diggers, and each gang will have a complement of carriers
depending on the lead and lift, and the general capacity of the carriers, On earth-

work the tasks of these two classes d:ﬂer hot in degree but in kind, and a rational
system of classification and tasking must take account of this fact. This has
been recognised in the classification introduced in the North-Western Prov-
inces and in .the provinces which have adopted the North-Western Provinces
rules. It is not quite so appropriate fur other forms of relief work in which all
are employed on the same kind of work such as the breaking of roid metal, but
when this is not done by piece-work the classification proposed is as good as
any other and answers all requirements, those in the able-bodied class being
expected to perform a task 50 per cent. in excess of the task for those who on
earthwork would be classed as.carriers. The members of two Madras famine
conferences, which met at Waltair and Madras to consider this and other questions
connected with the employment of relief labour, were opposed to any alteration
in the code system of classification, but it seems to us to be the fact that the gener.
al objections to the code classification as unworkable apply with special force
to Madras, where the whole system of tasking and the relief work accounts
are based on the supposition that all the members of one gang'should be of one
class. In Bombay the gangs included workers of all classes, but in Madras it is
the gang, and not the individual, that is classed. This system has a certain
advantage in simplicity, but the disadvantages are obvious. A number of men
come to the work who may perhaps fairly be classed as A or B. They are
accompanied by a number of feeble folk, who may be their own womenkind or
not, but are quite incapable of performing an A or B task. However, gangs are
formed according to villages and families, and ali are put in A or B class as the
case may be, and deductions from the full task are then madeon account of
weakness. Even ifall the members of a family actually fall under the deﬁmt:on
of a single class, this system must lead to the able-bodied and weak being mass.
ed in separate gangs, instead of being mixed in suitable proportions as under the
digger and carrier classification. No doubt this is not such a serious disadvan-
tage when all are employed in metal-breaking, but for earthwork it would appear
to be the worst disposition of labour possible. The subject of classification of

Digger and carrier classification,
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labour and the whole question of the wage are further considered in chapter VI
of this report.
(c) The system of payment by results,

195. In discussing this system, as distinguished from the code task-work

Piece-work mot provided for in  System, We shall restrict the term * payment by

the codes. results ” to methods of work which can be includea
in the two followmg classes :—

(a) Piece-work, when payment is made to a gang of labourers at a pre-
scribed rate on the quantity of work, with or without a maximum
limit, but without any reference to the number or classification of
the persons composing the gang, or the time spent in performing
the task.

(8) Task-work, without a minimum limit to the wage, in which a limited
daily task is given to a gang, and a daily wage is paid to each
member of the gang, depending partly on sex or other classi-
fication, and partly on the quantity of work done. Under this
system two gangs differently constituted may do exactly the same
quantity of work in a day ; but the total amount paid to each would
vary according to the numbers of each class in the gang.

Piece-work has not been provided for in any of the codes, and the
reason is not far to seek, The codes have been based on the Government of
India Resolution No. ¥, dated 24th August 1893, in paragraph 7 of which it is
stated that the term “ piece-work ™ as ordinarily used implies not only that work
is paid for by results, but also that it is not subject to any other limit than the
actual capacity of able-bodied labourers to perform it. The Government of India
considered that some such limit was essential in famine relief operations, and to
prevent misapprehension on this point directed that ‘ the maximum amount of
work allotted to a particular class of relief workers will be described in future as
the #as# allotted for the class in question, and the term ‘piece-work’ will be
abandoned. For although payment will be dependent on results in the sense
that short work will entail short payment, the Government of India are of opinion
that it will be convenient to avoid the use of the term * piece-work ’ in connection
with any form of labour imposed for purposes of famine relief.” It will thus be
seen that while the Government of India objected to the use of the term * piece-
work,’ as long as this implied the existence of no maximum limit to the amount
that might be earned by a relief worker, they did not object to the principle
that short work should entail short payment.

196, “In most or all of the codes the attempt has been made to prowde by
Payment by results without the cuttings for short work for a modified or imperfect
reatriction of & minimum wage. system of payment by results, notably in paragraph
28, appendix VI, Madras code. But all such provisions have been made more
or less nugatory under certain conditions by the direction common to all the
codes that “as a gene;-al rule the effect of fines must not be to reduce the
wages below the minimum wage prescribed,” and by the further instruction that
' deductxons of pay shall not be made when the shortness of work is due to
“weakness and not to persistent neglect or idleness, Under all the codes work can
no doubt be given out by the piece, subject to a maximum and minifium wage,
though the term “ piece-work” has been proscribed, but a system of task-work
with 2 n.inimum wage is only to a very limited extent a system of payment
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_by results. One of the striking points in the late famine has been that, in most
provinces, a system of pure payment by results has grown up alongside of the
code system, not indeed in any case in supersession of it, but as a supplementary
system into which relief works officers have felt themselves forced as a means of
securing an adequate labour test or an adequate outturn of work. The systems
adopted varied from one of ordinary contract with no maximum limit to the
amount to be earned, to one that differed only from the code system of task-work
in the abolition of any minimum limit to the wage. The principal systems adopted
- in each province will now be described, after which the advantages and disadvant-
ages of each will be stated as briefly as possible,

197. In the North-Western Provinces two forms of payment by results were
Distinction between Famine and adopted in the recent famine, but the first point
Scarcity districts in the North-
Woestern Proviuces, to be noted is that neither was introduced into any
district in which distress was believed to be intense, or into what have been called
“ famine ” districts. In such districts the code system with a minimum wage for
all workers and doles for dependants has been adopted to the complete exclusion
of any other. On the other hand in districts less acutely distressed, or so-called
4 scarcaty " districts, payment by results has been adopted to the utter exclusion
of the code system. In these scarcity districts some relaxation in the matter of
tasks in favour of weak and feeble gangs of workers and doles to dependants was
eventually found necessary, but even then the payment depended on the work done,
though less work was demanded for the same wage than in the case of fairly
able-bodied labourers. In other provinces payment by results systems and the code
system have been introduced on different works within the same district, or even
side by side on the same work, piece-work for the able-bodied, task-work for
the weak and feeble; but in the North-Western Provinces the policy has been
to rigidly restrict each system, to the exclusion of the other, to particular dis-
tricts, according to the -intensity of the distress, it being left to the local Govern-
ment to declare which were * famine,” and which were “ scarcity ” districts.

198, The system of payment by results genefally followed in the North-
Modified intermediate systemin Western Provinces was known as the modified
the North-Western Provinces. intermediate system, and was but a modification
of the code system, under which the minimum wage disappeared. Under the
code system a task was given to a party or gang of labourers, and if nearly
performed, each member of the party received the prescribed daily wage. If the
tasks performed were, say, less than 75 per cent. of the full task, each was fined
one pice, which brought the pay of the carriers down to the minimum or depend-
‘ant’s wage. In some places the fining appears to have been carried a little
further, and if less than 50 per cent. of the task were done, there was a further
fine of a pice. But in the intermediate system the fining process was continued
still further; if only a quarter task was done, quarter wages were paid, and if nothing
was done, nothing was paid. As a set-off against this abolition of 2 minimum, the
_ workers were allowed an extra pice if the full tasks were exceeded by 25 per cent.
but no further excess was permitted. A Sunday wage was not given as under
the code system, but the extra amount that could be earned by performing the
maximum task during six days of the week was slightly in excess of the amount
of the Sunday wage. No dole or allowance was given to adult dependants, but
it was found necessary to allow the Collector a discretional power of giving
non-working children a ration of cooked food. Measurements were taken and
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payments made daily. Inthe Oudh division a separate task was given to each
digger, who, with his carriers, was paid daily. A later development in the
Allahabad division was to associate several diggers with their carriers together,
and to pay on the total outturn,

199. A different system was followed in the Gorakhpur division, which was
Piece-work in the Gorakipur oOne of pure piece-work, though with a maximum limit
division. to the’ earnings. Here each digger was paid at a
fixed rate per 100 cubic feet outturned, and associated with himself as many or
as few carriers as he pleased, generally members of his own family or village,
with whom he divided his earnings. A maximum limit was however imposed
to the quantity of work to be done daily, and if this were exceeded, the excess
was not paid for.

200, In Bengal also payment by results took the form both of piece-work and
of task-work without a’minimum wage. The latter
was generally carried out under what has been
called the Blackwood system. In this 2 gang had to dig a pit of a given
area to a given depth, the cubic contents constituting a day’s task. Payment
was not made to the gang until the work had been completed tb the tequired
depth. Thus, if a day’s task were not completed in the first day, no pay-
ment would be made on account of that day. If completed on the second day,
it would then be paid for, any work done in excess or as part of a second daily
task remaining unpaid for until that task was finished. 1f a party took six days
over a daily task, they would get one day’s pay on completion, and so were
paid strictly in accordance with results. True plece-work, without any maximum
limit to theamount that could be earned, was also carried out on a considerable
scale by the Public Works Departmeht in Behar, The two most notable exam-
ples were on the Sakri-Jainagar Railway and the Tribeni Canal inthe Dar-
bhanga ar.d Champaran districts, respectively. In the former, work was' given
out to large gangs, of which the normal strength was 150 workers, and payment
was made to the mate or head of Lthe gang at the prescribed rate per 1,000 cubic
feet for work done, without any maximum limit, Payments were made to the
headman in the presence of the gang, the rate paid per dhur or local unit of
volume (100 cubic feet) being well- known, and distribution between the com-
ponent members of the gang being eflected accordingly by themselves. Great
care was taken in the seting out and organization-of the work, so that
each working party in a gang should know what was due to it, but the officer
in charge had no concern in the distribution of the amounts paid to headmen
except in cases of complaint. The daily returns showed the number of men,
women and children employed, but nominal muster rolls were not mamtam-
ed, and the payments made depended only on the quantities of work done, and
were absolutely independent of the numbers of workers employed. A few work-
ers were entertained as daily labourers, but this appears to have been the case
only when work was required which could not be given out by the piece, and
there was no regular supplementary system of task-work for any that might be
ur:able to earn a subsistence wage at piece-work.

Payment by results in Bengal.

201, On the Tribeni Canal, work was carried out on the small or family
Pleceswork onm.r benl Canal, S2NE SYstem. It was set out in such a way that a .
= single digger with his complement of carriers could

have his worklseparately measured up ard paid for daily, though two or
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more diggers might associate themselves together so as to form a single gang.
The difficulty of providing for weak persons unable to earn a subsistence
wage at the rates offered or to obtain admission into the ordinary gangs was
here successfully met, not by a supplementary system of task-work on code
principles, but by forming special gangs for people of this class, to which
higher and more favourable rates were paid. These gangs were kept under
special observation, and as the Strength and capacity of the workers improved,
they were transferred to the ordinary gangs. In the month of July as many as
5,000 persons were drafted from the gratuitous relief hgts to these special gangs -
where they were able, although paid by the piece, to earn a subsistence wage on
the liberal rates offered, and were finally absorbed into the ordinary gangs.

202. Although piece-work had a more extended trial in Bengal than in-
any other province, it was not introduced in Behar at
the outset of the famine or until the month of May,
and the number of piece-workers in Behar did not exceed 3 pet cent. of the
whole number of workers. In Champaran the proportion was 7 per cent. But
during the last three or four months that relief works were open, tasks were so -
rigorously enforced even where the Blackwood system had not been introduced,
that payment everywhere depended very closely on results. Outside Behar,
piece-work, without a maximum limit to the earnings, was carried out in the
Bhagalpur and Chota Nagpur divisions-and also in the Puri district of the
Orissa division, and the local officers were practically unanimous in the opinion
that it was the system best suited to the conditions obtaining in the districts in
which it was applied, though in none of them except some districts of the Chota
Nagpur division was distress very severe. In the last named division a difficulty
was' experienced in working the system owing to the number of women and
children on the works, whose husbands or able-bodied male relations had emigrated
in search of work to Assam or other distant places. This was met by the
formation of weakly gangs to whom light or nominal work was given. Dependants
not capable of work were also put, nevertheless, in these gangs, or were given
gratuitous relief, ordinarily at kitchens. It was tried also in the Presidency
division, but was considered less satisfactory than task-work ; the operations under
both systems were, however, on a very small scale. In the Palamau district of the
Chota Nagpur division piece-work appears to have been carried out by the agency
of the district board contractors, who paid the labourers at a prescribed rate per
1,000 cubic feet, and received a rate 12} per cent. higher in consideration of their
services in organizing and paying the labourers. The district engineer measured
the work and paid the contractors once a fortnight, and satisfied himself that the
labourers had been duly and fully paid. Operations in this district were, however,
on a small scale, the number of relief workers never exceeding 6,000.

Other plece-work in Bengal.

203. In the Central Provinces relief work$ were conducted on the code task-
p.,.,,,m by m,u,hu., Centrsi Work system, as modified by the North-Western Prov-
inces resolution No. 18-P. W., dated 5th December
1896, until the month of June, when it was decided for reasons explained in the .
first part of this chapter to introduce piece-work alongside of the code system,
It was directed that whenever piece-work was introduced, provision should be
made for employing infirm gangs, the members of which would be unable to
earn a subsistence on piece-work, upon task-work with a minimum wage, and that
on works, where the number of infirm workers exceeded 25 per cent. of the total
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number- employed, the code system already in force should not be altered.

Piece-work was gradually introduced under these conditions, at low rates but

without any maximum limit to the earnings, In some districts, and particularly in

the Chhattisgarh division, contractors were employed on much the same system

as already described for the Palamau district in Bengal, though the contractor

appears to have been paid as commission 25 or even 50 per cent. of the amount

paid to the workers, but to have provided all necessary establishment. Inother

cases, as in the Jabalpur division, piece-work was conducted on the gang system

without the intervention of contractors. The system of unlimited piece-work,

with task-work alongside for the infirm, did not have a very long or conclusive trial.

Its introduction in the month of June was partial and gradual only, and in some
cases the civii officers objected to its introduction, or thought it'necessary to
revert to task-work, It was also found that the piece-workers commonly failed
to properly support their children and dependants. In the month of August
revised orders were issued by the Chief Commissioner with the object of meeting
the objections to the piece-work system, and of also making 'the work less
attractive to able-bodied labourers and inducing them to return to their fields,:
In these orders it was directed that the weak and infirm labourers should continue
on task-work at the D or minimum wage, but that all able-bodied labourers should
be put on piece-work with the same wage as a maximum. In other words, the
infirm were to be given the D wage without reference to the work performed
by them, but the able-bodied, while prohibited from earning a higher wage, were

to be paid this wage only on condition of completing a moderate task (which

does not appear to have been very precisely defined), and were to be paid in

strict proportion 'to any deficiency in the work outturned. On the other hand

the children and dependants of the piece-workers were to receive the same

allowances as those of the task-workers. These orders were not however accepted

in all districts, and in others they werein force only for a short time.

204. In the Bombay presidency piece-work was introduced tentatively and
to a small extent in some districts, but the results
A have not been as carefully scrutinized as in Bengal,
and the opinions on its eflectiveness laid before us were based more on abstract
reasoning than on actual experience of the results obtained as compared with
those under the code system of task-work. In all cases in which the trial was
made, the principle of a maximum limit to the earnings was acted on, but it
was considered that this limit should exceed the maximum wage of the code
by a margin sufficient to cover the Sunday wage and the maintenance of all
dependants. In the Sholapur district the task was limited to the A task of the
code, and the rate fixed was such as to give the A wage for a full task, plus a small
percentage on account of Sunday wage and dependants. In the Southern divi.
sion the rate was fixed so as to give a trifle over the A wage when a full A task
was performed, and the Sunday wage was provided for in fixing the maximum
task for which payment could be made in a week, by allowing the workers to earn
in that time seven days’ wages by doing seven days’ task.

Plece-work in Bombay.

205. In the Punjab, a fair outturn of work was generally secured under the
code task-work system, or that system modified
- by paying only the full wage or the minimum, all
interm\édiate proportional fining being abandoned. For this and other reasons
piece-work was introduced only shortly before the close of operations, either

-~ Piece-work in the Panjab. ¥
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by way of experiment as on the Jhelum Canal, or as in the Karnal district to
meet the case of castes like the Rangars, whose women were prevented by
custom from appearing on relief works. In Karnal piece-work was given to the
Rangars while other workers were on task-work, and it is said that the two
systems were worked together satxsfactonly side by side, though the operations
were on too small a scale for reliable conclusions to be drawn from them. On
the ]helum Canal it was found that double the work before obtained was performed
under piece-work conditions, but as this was at the close of the operations some
of the conditions may have been different.

206, In Madras, as already stated, the principle of payment by results
was practically given up at an early stage in the
- operations, although very distinctly provided for in
the append:x to the provincial code. Evenin Madras, however, piece-work was
recommended by the local officers in Ganjam, not as a means of enforcing a more
rigorous labour-test, but as more suited to and popular with the able-bodied
labourers in that district who considered attendance at ordinary famine task
works degrading, but were willing to take piece-work. Its introduction in these
districts was sanctioned by the local Government in the month of July, but it is
said that * the task-work system had by that time been universally introduced,
and as its principles were understood, it was considered undesirable to make a
general change, especially as distress was then severe, and the piece.work
system seemed more suited for the earlier stages of distress.” The piece-work
system therefore had but little trial.

Piece-work in Madras,

207. In Burma relief works were conducted during the distress of 1892 on
the piece-work system, but during the late famine
ttue piece-work was not introduced, except
tentatively on the Mandalay Canal as operations were drawing to a close, when it
had not a fair trial. The code system of task-work was followed, but it seems
to have been virtually changed into a system of payment by results, for although
high wages were paid, deductions for short work are said to have been rigorously
made without restriction to 2 minimum wage, except in case of obvious weakness.
Deductions, however, were not common, as the people are energetic, and formed
themselves into village gangs, the village headman becoming responsible for the
full rate of work being done. Under these circumstances the cost of the work done
compared favourably with ordinary rates. It should be remarked however that
the works were concentrated, the numbers were not large, and a very strong
supervising establishment was available,

Piece-wark in Burma.

208. We may now proceed to consider the merits and disadvantages of
the various systems of payment by results that have been described.

(A). The modified intermediate system of the North-Western Provinces,
excluding the form of it adopted in the Gorakhpur division.

The great advantage of this system is that it is but a development of the code
Advantages and disadvantages of sy'stem of ta.sk-work, as practised in the North-
the modified intermediate system of Western Provinces. The same form and methods
the North-Western Provinces.
of classification, tasking, and setting-out work are’
adopted and the difference between the two systems is one entirely of degree
and not of kind. The intermediate system is stricter in its working and less liberal
than the code system, but a change from one to the other can be made in a day,
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On the other hand, it is necessarily open to all the objections to the code systems
except that which may be taken to a minimum limit to the wage. It involves the
maintenance of a nominal roll of all workers and their dependants, in addition to a
daily record of tasks, with all the opportunities for fraud and peculation incidental
toa systeri: of daily wages modified by fines. Like the code system it limits the
earnings of all workers to a bare subsistence allowance for themselves, for the
extra wage that may be earned by the performance of a maximum task provides
little more than a subsistence for the weekly rest day, and leaves nothing for the
support of non-working dependants, who must either be supported out of other
resources or be given gratuitous relief. In the form adopted in Qudh it is
singularly inelastic and requires a large establishment to be properly worked,
though these objections do not apply to the larger gang system eventually
followed in the Allahabad division. Lastly, like the task-work system, it encourages
the accession to the works of all the weaker members of the family, and an
excessive number of cartiers. The earnings of a gang no doubt vary with the
quantity of work done, but in practice the labour-test applies only to the digger,
The number of carriers in a gang is not restricted to what is ncrmally required for
the work to be done, and, according to the evidence before us, is generally 50 and
sometimes 100 per cent. in excess. The greater the number of carriers the less is
the task required of them, but each is nevertheless allowed the higher wage that
may be given when the maximum task is performed, or the full wage for an
ordinary task.

209. (B). The piece-work system adopted in Gorakhpur is not open to
Limited plece-work in Gorakh. 2ll these objections. Payments depepd solely upon
par. tbe quantity of work done, and are independent of
muster-rolls or the exact constitution of the working party. The people make
up their own working parties according to requirements, adults taking the place
of children, or men the place of women, and there is no encouragement to carriers
to come in excess. The daily outturn of work is measured as carefully and
systematically as under the task-work system, so that there is little difficulty in
reverting from one to the other if circumstances so require. The distribution of
earnings rests with the digger, and not with the works moharrir as in task-work ;
and as in task-work, the ability of the more able-bodied to earn enough for the
support of their dependants is limited by the operation of the maximum limit to
the task or earnings. '

210, (C). The Blackwood system is a third variation in the method

The Blackwood system in ©f payment by results, under which earnings are
Bebar, limited to the code wage. If no restriction be made
on the proportion of carriers to diggers, it differs only from the intermediate
system of the North-Western Provinces in that payment is made when a
task is finished, instead of daily, and that no extra wage can be earned by
the performance of a maximum task. In Bengal, however, the proportion
of carriers to diggers was carefully adjusted, though there were variations
in the numbers attending from day to day which tended to complicate this
system. Mr. Blackwood, indeed, in lis evidence before us, stated that in his own
practice he often made payments without reference to the number of carriers
actually employed from day to day. The amount to be paid for each task
depended on the number of diggers and carriers prescribed by the task tables in
force, and it was optional with the diggers to bring more or less carriers as they
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liked. If worked in this way, the system would be true piece-work with a
maximum linit, differing only from the Gorakbpur system in that payment would
be made afier completion of a set task, and not upon daily measurements. Asa
general rule, however, when this system was employed the carriers were paid
according to the numbers on the muster-rolls. The system had many practical
advantages when applied to task-work in Bengal, but it really differs only in minor
points of detail from the code system of task-work with ne minimum, or from the
Gorakhpur system of piece-work with 2 maximvm limit to the earnings, accordingly
as the amount paid for a daily task is fixed with reference to the actual or
normal number of diggers and carriers required.

at1. (D). The piece-work systems adop’ed on the Sakri-Jainagar Railway
and the Tribeni Canal in Bengal are the chief
examples of unrestricted piece-work, in which no
maximum limit was fixed to the wage. They differ from each other only in the
fact that on the former work was given out to large gangs and on the latter to
families. The gang system involves murh less labour for the supervising staff,
and has great advantages among people who are u:ed to working in combination
in this way, but the family system wiil probably be more generally suitable for
relief works, though there may be many intermediate stages between large gangs
containing 150 lsbourers on the railway, and the small ones, often consisting of
only three members, on the canal. The essential feature of each was that no
limit was imposed to the earnings, while on the other hand there was no minimum
wage, and nothing was allowed either for a weekly rest-day or for dependants.
The advantages claimed for such a systemn over one of limited piece-work are that
it enables the stronger members of a family to earn enough for the support of
~ themselves and the weaker members, who can thus remain in their villages, that
the numbers on the works are greaily reduced, and consist mainly of real warkers
only, among whom a high state of discip in= can be maintained, and that workers
are free to return 1o their humes as required, supporting themselves onethe
savings from their earnings while on the works. It is urged that the amount
earned can be sufficicntly con:rolled by careful attention to the working rates,
and that even those who have no dependants to support may be trusted not to
trouble themselves 10 earn more than is needed for their own subsistence, and
to leave the works whenever they get any money in hand. On the other hand,
it is objected that if rates are adjusted to the capacities of the ordinary
able-bodied relief workers they will be unduly attractive to professional labourers,
and will not ensure a subsistence allowance to the weaker classes of labourers ;
that it is the’ objest of relief works to provide a bare subsistence for all, but
no more than this for any; and that there can be no security that the amount
earned by the able-bodied in excess of their own actual personal requirements
will be spent on the maintenance of their dependants, or will result in a reduction
of anything like the same amount in the expenditure that would otherwie
- be incurred in gratuitous relief. The difficulty of keeping out of the lists of the
recipients of village gratuitous relief, the dependants of those who are earning
enough for their support on works many miles away is often insisted on; and,
lastly, it is contended that, by withdrawing all limit to the quantity of work
that may be done by individuals, there is great danger of exhausting the work
available for.relief purposes. These objections all have considerable torce under
certain conditions. As regards the difficulty that nfirm workers may find in

Uanlimited piece-work,
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earning a subsistence at fair piece-work rates, it is generally recognised that
wherever there is payment by results some provision must be made for infirm
workers. This may be done by giving them a daily wage under the code
system, or by giving infirm gangs piece-work at special and favourable rates. As
in every other system of payment by results, the proportion of workers admitted
to privileged rates or to a minimum wage must, of course, be carefully watched
and if it should ever be excessive, payment by results must be given up and the
code systemreverted to. As regards professionals, there is little difficulty in
distinguishing them, and, if need be, in restricting their eatnings, either by
distributing them among the ordinary gangs, where their presence may be very
useful, or by reducing their rates. It must be admitted that urrestricted piece-
work is the most appropriate form of relief among those castes whose women will
not appear on the works, and among others the effect of piece-work is to increase
the proportion of men on the works, who take the place of women and children left
at home. It has been found, too, that the wages earned when there is no limit
have nct greatly exceeded those payable under the task-work system, when
allowance is made for the Sunday wage and the relief of dependants under the
latter system. As to the danger of exhausting the work, it is not necessarily the
case that the daily outturn of work will be greater under unrestricted piece-work
than under task-work. The outturn of work per individual will be greater, but if
the workers support others at home, who would otherwise come to the works, the
number of individuals will be less, and this will affect the total outturn. On the
whole, however, it may be admitted that the effect of removing the limit to
individual effort will be generally to increase the total outturn, and that thisis a
disadvantage to unrestricted piece-work when there is a scarcity of work suitable
for relief labourers. It must also be admitted that the system does not fit in well
with a free administration of village gratuitous relief, and is probably on that
account not adapted to famine of a severe kind.

- The objections to unrestricted piece-work were fully realized by the Govern-
ment of Bengal when a trial of the system was sanctioned in its resolution No.
i81-T.R., dated 6th May 1897. The Collector of Champaran, where the trial
was carried out on the largest scale, has said in a statement laid before us;—
“In the forefront of all reforms I beg to recommend strongly the general
introduction of piece-work, with a gradation of rates, keeping the works or sections
to which each rate is applicable as far as possible quite separate.” Unrestricted
piece-work has also’ been tried in most of the other distressed districts in
Bengal and has been favourably reported on by most of the local officers,
except in the Presidency division, where it was tried on a very small scale.
The Government of Bengal, after a review of the experience gained, has
definitely recommended the system of unrestricted piece-work, pure and simple,
in preference to the Blackwood system, in which a maximum limit to the task
isimposed. The precautions to be taken have been fully recognised, and subject
to these precautions we think that the system of unrestricted piece-work may be
regarded as so peculiarly suitable to certain conditions in this provmce as to
justify a place being found for it in any revision of the code.

a12. (E). In the Bombay system of piece-work a ‘maximum Lmit to the

. The Bombay system of limitea earnings of a piece-worker is imposed, but the limit
piece-work. is placed considerably higher than the full code wage
admissible under task-work so as to make allowance for the cost of dependants
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and the rest-day wage. [f unrestricted piece-work be accepted on the one hand,
and the Blackwood system on the other, as permissible forms of payment by
results, there can be no objection to the Bombay system, which is intermediate
between the two.

213. (F). Work under contractors differs from unrestricted piece-work in
that the work is given out to regular or professional
contractors, and not directly to the relief workers or
headmen of the working gangs. This system was practised chiefly in the Central
Provinces where, as already explained, it had but a short and not a very full trial.
It is commended by several of the Public Works officers, but the opinions of the
civil officers are divided, and on the whole adverse. It is true that the Commis-
sioner of the Chhattisgarh division, where the system was most widely introduced,
has remarked that it proved most successful, and that in his opinion it is, when
combined with task-work for the weak and kitchens for dependants,-on the whole
the most satisfactory form of relief work of which he has had experience, and worthy
of general adoption in any future famine. Mr. H. M. Laurie, Deputy Commis-
sioner of Raipur, remarks : “I should like to see Public Works Department work
conducted entirely on the piece-work system (with infirm gangs) according to
Mr. Penny’s rules.” Though both these remarks imply that the contract system
in the Chhattisgarh division worked satisfactorily, they may perhaps be regarded
as referring more particularly to the combination of  piece-work with provision for
infirm gangs, rather than to the superiority of this system over all other forms of
piece-work. On the other hand, the Deputy Commissioners of Hoshangabad and
Chhindwara, and the Extra Assistant Commissioner, Harda, in the Hoshangabad
district, all condemn the contract system as a failure which led to great abuses,
though the first and last of these officers declare that gang piece-work, worked
“departmentally, was a success, against which nothing could be said. In Chhind-
wara departmental piece-work was. only tried for a week, but the Deputy
Commissioner (Mr. Ryves) considered from that short experiment that it was
too advanced for the Gonds, who constituted the majority of the workers where
it was applied. The Commissioner of the Nerbudda division (Mr. L. K. Laurie)
is also of opinion that there should be no piece-work in the plateau districts, as the
aboriginals are afraid of a system that they cannot understand, though they give
an excellent outturn as task-workers. No other officers have referred directly to
the employment of contractors, though some form of departmental piece-work, or
payment by results, is approved by almost all, provided task-work with a minimum
wage is available for weak or infirm workers. The principal argumeat in favour
‘of the employment of contractors is that, owing to the want of properly trained
establishment, it was only by their means that the great and sudden rushes of
labour could be met and properly organized. It is also urged that, as they are
interested in the outturn of the work, they will do their best to deal fairly with
the labourers and to keep them together as long as possible, while the existence_
alongside of task-work for the infirm meets the objection that weak labourers
cannot earn a subsistence under contractors. This may be true in a few cases
where well-known and reliable contractors can be employed under adequate
supervision,. but apart from the many obvious and grave objections to the
indiscriminate employment of contractors over large areas, the cost of this
method is a most serious objection. The contractor's commission is said to
have varied from 25 to 5o per cent. of the amoynt paid to the workers. This,

Work nunder contmactors.
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no doubt, covered the cost of a certain amount of petty establishment employed
by the contractors, but other establishment was nevertheless necessary to measure
up the contractor’s work, and to see that the workers had been properly paid,
and the great cost of this system is in itself a sufficient objection to its
general introduction on relief works, The employment of petty contractors in
the Palamau district in Bengal has already been referred to. These operations
were on a small scale, there was no Public Works Department, works were:
scattered over a large area, the contractors were men who were in the habit
of working for the district board, and their commission amounted to 12} per
cent. only. Under such conditions a case for the employment of contractors
may possibly have existed. The code prohibition against the employment of
contractors appears to us. however, to be right. We think that the employment
of contractors, as distinguished from the headmen of plece-work gangs which
should never comprise more than 200 workers as a maximum, should not be
contemplated in the codes, and 'should be allowed only under the special order of
the local Government, to be given only when for the time it does not seem
possible to organize the works on any other system,

214. (G) There remains the system of payment by results introduced in
Later system of paymeat by SOMe districts of the Central Provinces in August
resuits in the Ceatral Provinces. 1897, This was really a reversion to the task system
of the code, except that for an able-bodied labourer, not only was the minimum
wage abolished, but the maximum wage was restricted to the wage of class D,
or the present code minimun. This system was introduced, rightly or wrongly,
with the special object of driving the able-bodied from the works to their
fields, but it can never be adopted as part of an ordinary scheme of relief
operations.

215. The general conclusion to be derived from this review of the departures
General coaclusion a8 to pay- from the prescriptions of the codes as regards piece-
meat by resalts. work is that most provinces have found it necessary
at one time or another during the relief operations to adopt some system or other
of payment by results, as supplementary to the code system of tasking with a
minimum wage. We think therefore that though none of these systems seem
suitable for cases of acute distress or actual famine, yet provision should be made
in the revised provincial codes for power to use one or more of systems (A) to
(E) described above, as may be deemed most suitable for the provincez. We.
consider, however, that in every case it should be a condition that adequate provi-
sion is made either by task-work subject to a minimum wage, or by piece-work
at specially favourable rates, for those who, though capable of performing a light
task, are unable to earn a reasonable subsistence allowance when payment is
made on the ordinary scale strictly by results. Without such a safeguard, we
do not think that the system of payment by results is suitable for relief works at
any stage of scarcity or famine. We also think that whenever any of these
systems are used, it will be necessary to watch very closely the condition of the
workers’ dependants. As soon as there is reason to believe that the workers are
failing to properly support them, separate allowances or food in kitchens should °
be provided for the dependants, and either the workeis should be put on task
work, or the piece-work rates should be reduced to the scale of task-work
wages.
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(d) Treatment of dependants.

216. Section g9 of the North-Western Provinces famine code prescribes that
Prescriptions of the North- Weste the infirm dependants of relief workers and children
mﬂm:ncu code relatiog to de-  who are unfit to work shall either be fed in kitchens,
or allowances on their account shall be paid to the
members of their families who are actually employed on relief works.” It provides
that adult dependants shall be allowed the minimum wage prescribed in section
105, that is, the D wage of the code—28 ounces for a man and 26 ounces for a
-woman. Nothing is said in this section as to the children’s wage, but in appendix
E-(2) the grain equivalent is given as 10 ounces for a non-working child under
-seven. '

217. The grain wage of adult dependants was modified by the rules issued
Deviations from the sbove that With North-Western Provinces resolution No.
“occarred in practice. 18-P. W., dated 5th December 1896y and reduced to
24 ounces for a man and 20 ounces for 2 woman. This reduced wage has since
. been called the minimum wage or the dependants’ wage, and is .the wage given
on Sundays, or wherever a minimum wage is prescribed in ‘the’ céde. This
reduction in the minimum wage has already been referred to in paragraph 18s5.
When cash-doles were paid on account of non-working children, they were based
on a grain equivalent of 6 ounces, instead of the 10 ounces prescribed in
appendix E-(2) of the code. The practical effect under the system of pice wages
and the North-Western Provinces conversion rule is that the dole for a non-working
child has been restricted to one pice for each wage basis actually in force, as two
pice are not allowed by the ready-reckorer until the wage basis becomes fourteen
pounds to the rupee. The Lieutenant-Governor has on a reference made to him
‘admitted that this is too little and proposes to modify the revised code so as to
allow a second pice whenever the grain rate is twenty pounds or less to the
rupee. The alternative permitted by section g9 was followed at a later stage at

the discretion of the Commissioner, and non-working children were fed in the

kitchens, receiving 6 ounces of dal and rice, with a little ghee. It was found
that this cost nearly 2 pice. The practice was not, however, universal. Thus
cooked food was given in the Lucknow district, where the modified intermediate
system was in force, but in the Hardoi district, where the code system was in force,
the cash-dole was given to non-working children. Adults always received the
cash-dole, and one pice was allowed to the mother of an infant in arms, whatever
the grain rate. .

218. Section 84 of the Bengal code, relating to dependants, differs only

Dependants in Beagal. . from section g9 of the North-Western Provinces

. code in that it contemplates two classes of

dependent children, those overand those under 8 years of age. For the former

one-half and for the latter one quarter of the minimum wage for male adults are

allowed, or 14 and 7 ounces, respectively. When Bengal adopted, with modifica-

tions, the rules which had been introduced in the North-Western Provinces the
dependants’ wages were reduced to the following :—

Male adults . ven “s ...- 24 ounces,
Female adults e e e . we: 30
Non-working children under 10 ... e  ese 8 o

In:mts in arms 1) s ) ane ) s .one Pice.
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Kltchens were seldom opened on the works in Bengal and dependants were
almost invariably rélieved by dolesin cash.

219. In the Central Provinces the prescriptions of the code regarding adult
Dependants in the Central Prov-  dependants were the same as inthe North-Western
iaces, Provinces and Bengal, but no special rules were laid
down for children, except that the allowance should not be less than one quarter
or more than three quarters of that for the adult male; on the adoption of the
North-Western Provinces rules the allowances for dependants were reduced to
_the scale prescribed by those rules, when they were not relieved in kitchens.

220, Section 124 of the Bombay code provides that whenever practicable
non-working children (i.e., under 7 years of age) and
adult dependants shall be relieved by the distribution
of caoked food. Appendlx V, however, gives a grain equivalent of 16 ounces for
non-worktng children. * The dole for an adult dependant when paid in cash is not
stated, but in section 107 the poor-house ration is defined as the minimum ration
on which the D wage is based, so that adult dependants would get the D wage,
Wages were puid in accordance with the code, but eventually children were
relieved in the kitchens, receiving 6 ounces of flour and other items as given
in the last column of the table in section 196. - Adult dependants were usually re-
lieved by cash-doles, receiving the full D 'wage.

Dependaats in Bombay.

21, Section 122 of the Madras code prescribes a ration for adult persons
receiving gratuitous relief, of which the grain item is
20 ounces. This ration corresponds to a grain equivas
lent wage of 35 ounces against 28 ounces aliowed for-a male in class D, If paid
in cash, however, the amount of the dole was to be that sufficient to purchase the
latter ration, that is, 28 ounces of grain. The more liberal ration prescribed
for a person-receiving gratuitous relief in’ section 122 as compared with the
minimum wage for workers was due to an oversight in drafting this section, and
it hassince been altered. It has not been the practice in Madras to relieve
depéndants by cash-doles, and throughout the famine they received cooked food in
the kitchens, the adults at first receiving the ration prescribed in section 122, and
the children, on the average, half that amount. Subsequently these rations were
reduced when section 122 was amended, and brought to the level of the minimum
ration prescribed in section 120. .. Qwing to the fact that cash-doles were not gi iren,
the proportion of dependants to workers was much lower in Madras than elsewhere,
as parents of the higher castes would not send their childern to the kitchens.

Dependants in Madmas, ‘-

232, In the Punjab adult dependants are entitled to the minimum or D wage
under section 140-A and children under section 171
to one quarter of the wage of the adult male, <., to
4 ounces. They were relieved sometimes by cash and .sometimes in kitchens
but the prescriptions of the code do not appear to have been departed from.

Dependants in the Puajab,

223. In Burma the provincial code prescribedfG pies as the allowance for
adult dependants, irrespective of the grain rate, 3
pies being allowed for minors over 14 years of age,
and 2 pies for all children under that age. This scale was found to be insufficient,
and an allowance of 6 pies was made to all dependants other than “children in -
arms, for whom 3 pies weré allowed.

Dependanta in Burma.
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224. Generally speaking, the wages or rations of dependants were reduced
Summary regarding treatment of below what is contemplated in the code in the North-.
dependants. Western Provinces, Bengal and the Central Prov-
inces, but not in other provinces, though the rations prescribed in section 122,
Madras code, were reduced by order of the Government of India in the month of
July. In Burma they were slightipincreased. In all provinces the dependants
consisted almost entirely of children, the proportion of adults seldom amounting to
more than 5 per cent. In Madras all dependants received grain-doles or cooked
food, and cash allowances were urknown. In Burma the allowances were
invariably paid in cash, and this was also generally the case in Bengal. Inother
provinces cash allowances were given in the earlier stages of famine, but experi-
ence in all pointed to the desirability of substituting rations of cooked food for a
cash wage, and kitchens were generally established on all works on which the
number of dependants was considerable.

(¢) The relations of Civsl and Public Works officers in connection with the
management of relief works.

225. The position and responsibilities of the officers of the Public Works
Recommendations of the Famine Department with reference to relief works have not
Commissioners. been very clearly defined in the provincial codes, and
there have been considerable variations in the practice actually followed in
different provinces. The recommendations of the Famine Commissioners on
the subject are contained in paragraphs 123 and 130 of their report ‘which are
quoted below:—

“ 129. The immediate direction of these works should be entrusted to the officers of the -
Public Works Department, whose special training best qualifies them for such a duty, and
who would be responsible for enforcimg discipline and directing the labour. It is to be
clearly understood by these officers that their duty is not, as in ordinary times, to get the
greatest quantity of work done at the cheapest rale, but to give effectual relicf to the
‘Jabouring populativn inasmuch as the work is undertaken, oot for its own sake, but for the
sake of the people employed on it. Labourers of all kiads and of all degrees of working
capacity and working power should be received on these works if they apply for admission,
and Civil Officers shouid be appolnted to co-operate with the Public Works Officers in
classifying the labourers and secing that they are properly paid and hslned accordmg to
their strength.

The other duties of the Civil District Officers will be so numerons and important
that it is mot expedient that the ordinary relief works should be carried on by them, unless
in the case of the Public Works Department being unable to supply officers for that pur.
pose. Work might, bowever, be carried on under the Civil Officers for the purpose of
giving employment to persons who bave been in receipt of gratuitous relief, and who,
though beginninig to recover from debility, are not yet strong enough to be sent off finally
to the regular relief works.

t30. The Collector of the District should exercise general supervision over all works, as
over' all cther arrangements for giving relief within bis district, and should be responsible
to Government for their efficiency. Pending reference to the Government or other superior
aathovity hie decision should be accepted by the Public Works Officers in all matters
relating to the task and wage of the people employed, as well as in opening or closing
works, and generally in everything except arrangements of a merely technical nature.”

With these must, however, be read paragraphs 115 to 119. The Commis-
sioners proposed the permanent creation of a special branch of the Secretariat (to
be called the Agricultural Department) to have charge, among other subjects, of
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the relief’ and prevention of famine, and through it in’ time of famine all
orders of the local Government relating to famine administration were to issue.
They also proposed, in the event of a serious famine, to concentrate the control
of the various branches of the administration concerned in famine relief under a
Famine Commissioner, in-whom should be centred the responsibility for directing
all branches of famine relief under the immediate control of the head of the loca]
Government, and in close connection with its Agricultural Department, The
orders of Government on all relief measures were to issue in his ﬁame, and
the officers of the Public Works Department placed in charge of relief works and
officers of all other departments concerned in famine relief were, if unfit, to be
removed by the local Government on his demand. It appears in short to have
been intended that the ordinary heads of all departments should be more or less
set aside in respect of famine work, not only in the Public Works Department, but
also as regards the Board of Revenue or Financial Commissioner, the Inspector
General of Civil Hospitals, and the like.

226. The reasons why the Agricultural Department was not constituted on-
bex:nm why full effect hum::t_ the lines proposed by the Famine Commissioners,
and why no provision was made in the provisional

code for the appointment of a Famine Commissioner, are explained in para-
graph 8 of the resolution of gth June 1883 and in paragraph 9 of the des-
patch of the Government of India to the Secretary of State of 2nd October
1883. In the latter the Government of India say that they recognise that a
Famine Commissioner may be wanted in famines of very great magnitude or
severity, but as they do not think such an appomtment will be ordinarily
necessary, they have preferred to make no provision for it in the provisional code.
On referring to that code, we find that the idea of a Famine Commissioner
controlling officers of all departments engaged in famine relief is replaced in it by |
a system under which the administrative control of all measures of relief would rest
with the Commissioners and Collectors (see sections z4 and 26) subject to
some not very clearly defined exception in the case of relief works under profes-
sional agency. Section 64 declares that such works were to be conducted under
the direct control of the Public Works Department, but the only specified duties
of the Chief Engineer, or Head of the Department, are those stated in sections 63
and 68, which relate to the preparation and maintenance of programmes of relief
works, and to the decision as to the works to be undertaken when relief is neces-
sary, in respect of both of which matters the Chief Engineer will act in communi-
cation with the Commissjoner, and in sections 69 and 70 which relate merely to
the provision of funds, tools and plant. The idea prevailing in this code was
that in professional agency works able-bodied and gwasi-professional labour
would alone as a rule be employed, the works being conducted like ordinary
works under the direct control of the Public Works Department ; but sections 73
and 74 authorise the Commissioner to make special arrangements for separating
persons not accustomed to labour or not able-bodied, and arranging either that
they should be employed under the Public Works officers on special terms, orelse
that they should be placed under a civil officer or transferred to civil agency works

23%. In the Government of India’s resolution No. 35—33, dated 24th

Duties of Public Works officers . . .
e e e of the Nomh:  {\Ugust 1893, 1t was assumed that P"Cffessmnal
Westera Provinces. agency in some form or other would be available for

the supervision of nearly all works which would be useful for purposes of
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famine relief, and would be exercised either by the engineering staff of the local
boards or by officers of the Public Works Department. In ali the provincial codes
based on this resolution the definition of the powers and responsibilities of the
Collector or District Officer contained in paragraph 130 of the Famine Commis~
sion’s report has been inserted almost verdatim, but in very few of them have the
position and responsibilities of the officers of the Public Works Department been
clearly or completely defined, except in regard to such matters as budget provision
for the works to be undertaken, the supply of tools, and the like, Taking first the
North-Western Provinces code, its section 29, following the provisional code, pro-
vides that the Commissioner shall exercise administrative control over all measures
" undertaken for the relief of famine in his division, except so far as provided in
such portion of chapter VI as relates to the conduct of large works. Section 64
in chapter VI provides that the supervision exercised in either large or small works
will, as far as possible, be professional, but this does not necessarily imply depart-
mental control, nor isit clear to what specific provisions in this chapter the exception
in section 29 refers. The duties of the Chief Engineer or administrative head of
the Public Works Department, as defined in sections 31 to 36, do not include
the general direction of operations on relief works ; the Superintending Engineer,
to whom all executive officers in the Public Works Department are immediately
subordinate, is not mentioned in the t:odt:ll while the reports and returns required
from an engineer in charge of a relief ‘work under sections 37 to 4o are tobe
submitted to the Collector only. - The responsibility of the Public Works Depart«

" ment, as a department, for the immediate direction of all relief works not specially

reserved by the civil officers * for the purpose of giving employment to persons
who have been in receipt of gratuitous relief,” is nowhere asserted in the code,

328. Whatever the provisions of the code in this respect, the Govern.
Actual practics in the Norts- 0ent of the North-Western Provinces in practice
Western Provinces. placed almost all relief works under the immediate
direction of the Public  Works Department. But the head of the department |
acted in concert with the Famine Secretary to the local Government, and the
entire famine relief operations were controlled in all details by the Lieutenant.
Governor, who may be said to have discharged in person the duties of a Famine
Commissioner for the distressed districts, in addition to his ordinary work. In
this way the principle underlying the recommendations of the Famine Commis.
sion that famine relief is all its branches should be controlled by a single head
was fully preserved, and to its preservation may be attributed the unison of effort
and absence of departmental friction which characterised the famine administra.
tion of the North-Western Provinces. It must, however, be remembered that it
is not every head of a local Government who has the famine experience, the
strong controlling power, and the ‘working strength required for the successful
performance of such an additional task. The system adopred was also suggests
ed by the nature of the agency for public works. 1In these provinces the profes-
sional agents in the employment of local boards, to whom reference is made in
the resolution of August 1893, .did not exist outside the ranks of the Public
Works Department. The district engineers or surveyors are all assistant
engineers and upper subordinates of the department, working under the depart-
mental organization. They are subordinate to the divisional or executive
engineer, whose jurisdiction extends over several districts and is conterminous
with the civil division.. These are again responsible to the Superintending
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Engineer, whose charges comprise two or more civil divisions. This organiza-
tion ready to hand, though at first inadequate in strength, was in form admirably
adapted for assuming the immediate direction of all relkief works, except the
small village works undertaken by the Collectors under section 635 (2). And
from the first, although the position of the Collector, as defined in paragraph
130 of the Famine Commissioners’ report, was fully asserted in section 27 ‘of
the provincial code, the department was responsible for all details of manage-
ment. Rules and orders for the guidance of all officers employed on relief
works were drawn up in the Public Works Department, and issued under the
North-Western Provinces resolution No, 18-P. W., dated 5th December 18¢6.
Other orders relating to the management of works were issued from time
to time, as required,' by the local Government in the Public Works Depart-
. ment. At the commencement of operations a Public Works officer, Mr. Palmer,
was placed on special duty, and was appointed to advise, in pursuance of the
instructions of Government, Commissioners and Superintending Engineers as to
the system Government desired to be followed, so that a general system of control
and working should be maintained throughout the various divisions, both in works
under the Commissioner and under the Superintending Engineer. Subsequently
as operations expanded, the third public works circle was divided into two, the
larger and more important of which, as regards relief operations, was placed
under Mr. Falmer. The Superintending Engineers, in free and constant com-
munication with the Commissioners and Collectors, issued all subsidiary instruc-
tions necessary in regard to the tasks, payments, kitchens, sanitary arrange-
ments, and the like. The officers in residential charge of the works, who were
employed in classifying the labourers and seeing that they were properly paid and
tasked according to their strength, were, as a rule, nominated and appointed to
famine duty by the civil department, but they were posted and transferred by the
Superintending Engineer, and were subordinate to the divisional and district en-
. gineers. The works were too numerous to be directly under the charge of Public
Works officers or subordinates, who usually had several works under them which
-they inspected in turn, the duties of the resident or civil officer in charge being as
defined in section 77 of the code.

229. In the Bengal code the immediate direction of all relief works by the
Daties of Public Works oficers  PUblic Works Department is contemplated evento a
as defiaed in the Beagal code. less extent than in the North-Western Provinces code.
Section 53 (4) prescribes, like section 64 of the North-Western Provinces code,
that the supervision exercised in either large or small works is, as far as possible,
to be professional, but section 54 is to the effect that ** by far the greater part of
relief works, if not all, will ordinarily be of class (2) "~i.e, works carried out
from local funds by the district board (or district officer when a board does not
exist) throughthe district engineer and the staff subordinate to him—" which will
chiely employ unskilled labour, and the works carried out by the Public Works
Department will consist only of large projects, such as railways, canals, etc.,
specially “sanctioned, and will employ only able-bodied labourers.” Section 59
provides that for every relief work there shall be an officer in charge, appointed by
the civil authorities, but that if he is an officer of the Public Works Department,
he shall, in his capacity as officer in charge, be subject to the control of the same
authorities, The only responsibility assigned to the Superintending Engineer,
{section g3), is that of issuing timely instructions for the provision of tools, treasure
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chests, etc., and in settion o7 he is perm:tted to order a copy of the returns and
reports submitted by the officer in charge of a work to the Collector to be for-
warded to himself, in the case of works carried out by the Public Works' Depart-
ment. The responsible management of all relief works by the Public Works
Department is not contemplated in the code, nor, as will now be shown, was it
possible under the constitution of the Public Works Department at the outbreak
of the famine.

230. The conditions in Bengal weré diametrically the opposite of those
obtaining in the North-Western Provinces. Every
district had its own engineer, appointed by the dis-
trict board, but there was practically no Public Works estahlishment, except
in the Presidency division, and on the large irrigation works. This was
the result of the policy introduced some years ago, under which the Public
Works establishment was reduced to 2 minimum, and the district boards entrust-
ed with the construction and maintenance. of civil roads and buildings. On the
outbreak of the famine, therefore, the only relief works possible were small village
works undertaken by the Collectors, with the assistance as professional advisers
of the district engineers. But the rush for employment was so great, and the
want of large and useful works so marked, that it was found necessary to organize
a Public Works establishment in Behar which was entrusted with the preparation
of large projects and with the charge of the relief works started on them. Two
Superintendents of Works were temporarily appointed, each with three Executive.
Engineers and their subordinate staffs under him. The Collectors made over to
these officers some of the small works that had been commenced under civil
agency, but there was some difficulty in transferring more, and, as a matter of
fact, the number of relief workers employed under departmental agency never
exceeded two-sevenths of the total number employed in the districts in which
the Public Works divisions were established, though they were for the most part
employed on works that required skilled agency for their construction. The
Public Works Department had,-therefore, very little to do with the immediate
direction of relief works even in Behar, and in other parts of Bengal it was net
employed at all. In Champaran and Muzaffarpur, two most seriously affected
districis, the transfer of the.district engineers to the Public Works Department
deprived the Collector of all professnonal assistance for the works under civil
agency. All this was perhaps unavoidable under the circumstances; .but. it in-
volved some waste of money and loss of power. However efficient may have been
the latter administration of the works under civil agency, it will not, we think, be
-denied that the petty establishments at first were not under full control and found
openings for peculation. The Collectors and their staffs, inexperienced in such _
work, had to devote a large amount of time and energy, first to the detectlon,
and afterwards to the prchntlon of frauds of this kind, and this is a burden
which, with a trained Public Works es_tabhsh_ment -available, should not be put
on the civil officers, who, though they must be responsible for the efficiency
of relief works as means of relief, should not unnecessarily be concerned with the
details of the management. Mr. Bourdillon, the Commissioner of Behar, who
controlled the extensive famine operations in that division with great ability and
success, in his final report (paragraph 380), has remarked :—

*The Public Works Department were not able to take tne field as early as it is hoped
they will do in future; but their assistance when it arrived was invaluable, and their
example stimulating.” :

Actual practice in Bengal.
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The assistance rendered by the Chief Engineer in organizing an efficient
task-work system and in drawing up his admirable task-tables has also been
warmly acknowledged, but whatever the value of the assistance rendered by the
Public Works Department, it would have been much greater if it could have been
made more directly as well as more extensively responsible for the efficient manage-
ment of the works, 'and so relieved the civil officers of a mass of details with
which it was more competent to deal. It should be added that in Bengal the
Revenue Secretary was Famine Secretary, and that the Lieutenant-Goverror on
occasions practically conferred some of the functions of 2 Famine Commissioner
onthe Revenue Secretary by sending him round as an Inspecting Officer.

231. The provisions of the Central Provinces code regarding the control and
Duties of Public Works officers M2NAgement of relief works are brief. The general
in the Ceatral Provinces. scheme is that, save in exceptional circur:stances
when it is considered expedient to relieve the Deputy Commissioner of respon-
sibility and control in which case the loeal Government will issue special
instructions for the guidance of the official in' charge, the responsibility for and
control of reliefl works rest with the Deputy Commissioner subject to the general
control of the Commissioner. It rests with the Deputy Commissioner to decide
whether the official -placed in charge of a relief work shall be an officer of the
Revenue or the Public Works Department and in either case he is ordinarily
subordinate to the Deputy Commissioner and to him alone. During the late
famine the management of almost all the works was, as .in the North-Western
Provinces, put directly under the Public Works Department. The establish-
ment was very short-handed, and there are no district engineers under district
boards. There are also no Superintending Engineers, though an Executive
Engineer was temporarily appointed as a Superintendent of Works in the Chhat-
tisgarh and Nagpur divisions. All general .orders regarding the management.
of the works were issued through the Chief Engineer in his capacity of Secretary
to the Chief Commissioner in the Public: Works Departmént ; whether such orders
were before issue always referred for concurrence to tbe Famine or Revenue
Secretary, as was dooe in the North-Western Provinces, is not _apparent. - They
were often found unsuitable in important respects to the reqmrements of relief
and had -to be modified soon -after they were issued. " The senior Executive
Engineers, whose charges were conterminous with the &ivil divisions, controlled
the operations of the district engineers, who were -assistant engineers or senior
upper subordinates. ' The civil officers attached. to  the works were, as in the
North-Western Provinces, nominated by the cml department but were subordi-
nate to the district engineer. : :

232. The general scheme of the Pun]ab code in respect of relief works
Public Wocks oficers in the 3Ppears to be that there should be two sets of
Pogjab. - works., The first set - consists of a few, and ordina«
rily small, works directly under the Deputy Commissioner ‘and his relief circle
officers, while the other set comprises all other works. large or small under the offi-
cers of the Public Works Department. Asregards thelatter, the officer in charge
is to be appointed by the civil authorities but is' generally to be a Public Works
officer, and in any case is to work under the officers of the Public Works Depart-
ment subject to the co-operative control of thé Deputy Commissioner and
Commissioner; the Commissioner is the referee even in disputes on profes-
sional points, and the Chief Engineér or Superintending Engineer can make no
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changes without consulting him. Thus the Commissioner exercises supreme
control over all relief matters in his division, subject only to the orders of Govern-
ment. During the late famine the immediate direction of the larger relief works
in the Delhi division was entrusted to the Public Works officers, though civil offi-
cers cf the rank of a naib-tahsildar were appointed to all the larger charges to
assist the engineers in classifying the gangs, making payments, and the like, and
the kitchens were managed by them directly under the Deputy Commissioner.
The village tank excavation in Hissar was entirely under the civil officers, the
officer in charge being generally the leading landowner in the village. Some
other smaller works, chiefly roads, were in charge of tahsildars or naib-tahsildars,
assisted by subordinates of the Public Works Department. The officer in charge
of any relief work, whether belonging to the Civil or Public Works Department,
had complete control over all the subordinate establishment cmployed. The
Deputy Commissioner had as district officer general control of all works, sub-
ject to which the direction of the larger works was left entirely to the Public
Works Department. On the other hand, in the Gujrat district, whera a public
work of extraordinary magnitude was started, the management of the relief
work camps was at first entirely under the civil officers, engineer officers of the
Public Works Department being deputed merely for the purpose of setting out
the work, seeing that it was properly done, and supervising the measurements.
The experiment was a failure, and eventually the management of this work was
entrusted entirely to the Public Works Department. Both systems are apparently
covered by sections 120 and 151 of the local code. It may, however, be noted
that section 56 of this code, unlike the codes of the North-Western Provinces
and Bengal, assigns certain responsibilities to Superintending Engineers in time
of famine, among others the maintenance, as far as possible, of an equal standard
of tasks and uniformity of procedure in setting tasks for the various kinds of
work. In the Punjab also the Revenue Secretary was Famine Secretary, and
Sir Dennis Fitzpatrick found it necessary almost from the beginning to direct that
references and orders from or by all departments should be focussed in that
Secretanat and dealt with under his own general control by the Famine Secretary.

233. The Bombay code contains a more detailed plan than most codes of a
system of co-operative management of relief works
by the Revenue and Public Works officers. Section
37 of the Bombay code, like section 56 of the Punjab code, contemplates the
control by the Superintending Engineer of all works entrusted to the Public
Works Department, but section 38 prescribes not only the subordination of the
executive officers of the Public Works Department to the Collector in all
matters not strictly professional, as is the case in all other codes, but also the
subordination in the same manmer of all officers below the rank of assistant
engineer to the civil sub-divisional officers. Sectioni go provides for the appoint-
ment by the Collector of a special civil officer to supervise such arrangements
as do not come under the head of construction. During the late famine aimost
all works were carried out by the Public Works Department, the principal
exception being ceértain small works in the, Khandesh district. His Excellency
the Governor made over the immediate control of famine relief to the Revenue
- Member of Council: Under him the Revenue Secretary (who happened by
seniority fo be also Chief Secretary) worked as Famine Secretary to the
Government. The Chief Engineer was in constant commaunication with him, and

Public Wocks officers o Bombay.
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obtained his concurrence, before issue, to all Public Works departmental orders
afiecting the management of relief works. The Superintending Engineer exer-
ciscd general control over all operations, any differences of opinion between him
or his executives and the Collectors being referred to the Commissioner, The
system was very tnuch the same as in the North-Western Provinces, the manage-
ment on each work being almost entirely controlled by the responsible Public
Works officer. The main difference is that the special civil officer appointed to
co-operate with the Public Works officers was responsible solely to the Collector.
This was much objected to by the Public Works witnesses, as it was said that
these civil officers, who were unavoidably of quite a different class from that
contemplated in the code, were inclined to pose on the works as independent
officers, and to question all orders given to them unless communicated through
the Collector. Objection was also taken to the subordination as provided in
section 38 of all the Public Works subordinates to the civil officers in charge of
‘sub-divisions of districts, or to any one but their own departmental superior officer,
though it was admitted that, as a matter of fact, difficulties had seldom arisen
from this cause, and that it was the principle only that was objected to. It may
be added -that the force of these objertions has been admitted by almost all the
Commissioners and Collectors connected with the relief operations,

234. There are certain peculiarities in the constitution of the Madras
Government which tend to hinder the proper con-
centrated control of famine relief operations. In
the first place, the Member of Council who has charge of the Public Works
Department is not the Member who has charge of the Revenue Department. In
the second place, by the Madras code the responsibility for directing all branches
.of famine relief, subject to the orders of Government, is. put upon a2 Mem-
ber of the Board of Revenue who is thereby ex-officio Famine Commissioner,
but the code does not give him the special position in relation’ to the local Gov-
ernment which such special responsibility seems to require, at all events, in the caze
of extensive famine operations. He has to refer matters to the Government
through the Revenue Secretary, and the constizution of the Government, as des.
cribed above, does not facilitate the speedy disposal of such references. The
Madras code lays down, in section 109, that all relief works other than local fund
works, whether major works such as the Public Works Department would under-
take in ordinary times, or minor works such as would in general be executed by
the Revenue Department, will ordinarily be executed in times of famine by the
former Department. But apart from this there is nothing to indicate that the
Department, as a department, is responsible for the proper ‘management of relief
works. Nor is the constitition of the Department well adapted for the charge, for
though there are, as usual, separate chief enginecrs of ordinary Public Works and
of irrigation, yet the subordinate engineering stafl has charge in its circles or dis-
tricts of works of both kinds. Sections 41 to 43 of the code, which comprise
special rules for the guidance of officers of the Public Works Department, simply
require that timely arrangemenis be made for establishment and tools, etc.,
required for works under the control of the Department, but systematic
departmental control is nowhere specifically provided for. Section 52 gives
divisional officers within their divisions of districts the same powers and respon-
sibilities as the Collector, subject of course to the control of that officer. Sections
93 and 94 provide that the officer in charge of a relief work will ordinarily be a
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civi] officer appointed by the Collector and under his contrcl, and that a Public
Works officer when in charge of both the general arrangements and construction
shall, as regards the former, be under the control of the Collector. Section 53
provides for the appointment by the Collector of a special civil officer on large
works or groups of works, but his relation to the Pablic Works officer in control-
ling charge is not defined. Apparently the former officer is to supervise and
control the general arrangements and the latter the construction. Appendix VI,
paragraph 2, provides that relief works will be carried out by daily labour under
the immediate supervision of overseers, subject to the professional control of the
engineer, all orders, other than those relating to purely professional matters,
being issued by the Collector. Paragraphs 24 and 24 of the same appendix
provide for the appointment of paymasters