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l..N.'rROD.UCTlON 

'l'his is· the second report of the Famine Inquiry Commission 
appointed under Ordinance No. XXVIII of 1944. We shall begin 
by repeating our terms of reference. 

To investigate and report to the Centra.L ttovernment upon 
the cau.ses of the food shortage a,nd subsequent epidemics in India,_ 
and in particular in Bengal, in the year 1943, and to make recom­
mimdations as to the prevention of tlieir recurrence, with special 
reference to--

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

(b) the possibility of improving the system of administra­
tion in respect of the supply and distribution of food, the provision 
of emergent medical relief and the emergent. arrangements for 
the control of epidemics in fami11.e conditions.in those areas and in 
those aspects in w:hich the present system may be found to have 
been unsatisfactory. 

Our first report, entitled '' Report on :6~ngal '' was published 
in May 11J45. This was concerned mainly with the history and 
causes of the great famine of 1943, but we dealt also with problems 

v0I food supply and distribution 'in Bengal in the immediate future, 
and with medical relief and t.h.e control of epidemics in famine. 
In analysing the causes of the famine we had to give considerable 
attention to the all-India food situation and· food policy during the 
critical war years, and in the chapter on· food administration in 
Bengal in the immediate future we referred freely to administra­
tive methods followed in other provinces, hut Bengal itself w:as 
throughout the main. theme of the report. 

2. In the present report!. which is divided into four parts, we 
have attempted to cover the remaining items in our terms- of refer­
ence. Part I is in _general concerned with the emergency food 
situation in India as a whole and the steps which have been taken 
to relieve it. As a starting point, t~e position in 1943-the year 
of the famine-is described in aetail. Next, we consider the 
resulfs of the Grow More Food campaign which was initiated in 

. 1942. Other chapters in Part I deal w:ith foOd administration in 
India during the war, statistics of acreage and yield of crops, the 
need for imports, and food administration in India during the 
immediate post-war period. This part of our report relates, in fact, 
to wbat may be described as short-term food policy and the imme­
diate practical measures which should be taken to avoid any repeti­
tion in the near future of the grave situation from which India 
is now emerging. 

The remaining three parts, which form the bulk of our report, 
art: concerned with the tremendous item " (a) the possibility of 
improving the diet of the people and the qual_ity and yield of food. 
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iNTRODUCtiON 

crops," which, as is at once apparent, is for practical purposes 
CIJ-e.x.tensive with the whole future development of the countr,r. ln 
approaching these far-reaching questions we first attempt (Part II) 
to define :the problem in chapters on ~' Population " and " N utri­
tion '' showing in the latter that the present diet of the bulk of the 
population is defi9ie.nt in quality and often in quantity, that the 
supply of protective foods is gr~ssly inadequate,. and that the econo­
IDlC condition of .the masses is such that they could not a.ftord to 
purchase a good diet even if sufficient supplies of protective foods 
were available. The last ·chapter in Part II deals with food policy 
/in its long-term a_spects and. may be regarded ~ the key chapter in 
our report. In 1t we define in broad outline suitable objectives 
of food policy and the measures necessary to attain them. ·Most of 
the measures are discussed and elaborated in greater detail in later 
chapters of the report. 

Part III entitl~d. ·,,The· I~provement' of Food Production and 
.Nutrition " is in general concerned with the possibilities. of deve­
loping agricultural pr.oduction by the . application oi scientific 
knowledge and, t!'lchnic~l resources~ 'Ve discuss under various heads 
-irrigation, manure, improved varieties, pests, and diseases, agri­
cultural implements and mechanization-methods by w:hich agri­
cultural . production in general can be increased. A separa~e 
chapter is devoted to the problems of animal husbandry including 
milk production. The need for improving the health of the culti­
vator is emphasized, with particular reference to the prevention of 
malaria, which is also of importance in connection with land 
reclamation. The important questions· of agricultural research 
and the organization of agricultural departments are discussed. 
'Ve consider separately at some length the production of various 
supplementary and protective foods, including milk, fish, vegeta­
bles, fruits, tubers and other high-yielding crops. The last chapter 
of Part III deals with specific measures for improving nutrition, 
apart from the general approach to this objective by increasing 
food supplies and raising purchasing power. 

Finally, we attempt to deal, in Part IV, with the thorny pro­
blem of the reorganization of agriculture, to the end that the culti-

. va.tor, the producer of food, 'may be in a position to make use of 
improved agricultural methods and increase his outturn. The 
questions discussed are the subdivision and fr~O"JD.entation of hold­
ings, the occupancy-right-holder and the non-occupancy tenant, 
the permanent settlement, agricultural prices, rural credit and 
employment, multi-purpose co-operation, organization of large land­
holders, and rural administration and co-ordination. 

A summary of our conclusions and recommendations forms an 
annexure to the Report. 

3. In our :first report, dealing with the famine in Bengal, we 
remarked that our responsibilities differed from those of earlier 
Famine. Commissions in India in that we had to report, not on 
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famine due to the obvious cause of drought, put on a calamity 
resulting from a complicated series of events fo~: which both natu­
ral causes and human error were responsible.· We had, in fact, a 
more difficult task to perform than that undertaken by our prede­
cessors. As regards our second report, we venture to maie the Dame 
claim. In 1902, when the last Indian Famine Commission reported 
the field to be covered in considering the prevention and relief 
of famine and the development of food production was a limited 
one, and the Commission, it may be said, had that field to itself, or 
almost to itself. To-day things are different. A great deal of 
knowledge has accumulated, and many of the subjects with which 
we are concerned are normally dealt with by specialists who have 
devoted a lifetime to their study. Further, numerous reports on 
reconstruction and development, which overlap to some extent with 
our report, have been prepared, or are unde;r preparation, by com­
mittees· of the Central and Provincial Governments, non-official 
bodies and individual experts. The position ·is such that many of 
the questions to which we have devoted a single chapter in our 
report would in themselves almost _provide scope for the enquiries 
of a commission. In the circumstances we may perhaps be excused 
for any technical errors which may occur in sections of the report, 
and for our inability to deal adequately with so ·wide a range of 
subject-matter. . 

It is fully apparent that progress in the spheres of community 
life with which we are most directly concerned-nutrition and agri­
culture--and progress in maDJ' other spheres are interdependent. 
There are, however, various ·l.mportant questions relevant to the 
main theme of. our report which have either not been discussed at 
all, or referred to very briefly. Thus, the illiteracy of the masses is 
a serious obs~acle to all forms of progress, including those with 
which we are most directly concerned, and the need for the vigo­
rous development of education in all its aspects is obvious. '\V e 
have not, however, dealt with this question, which has been fully 
considered in the " Report of the Central Advisory Board of Educa­
tion " ( 1943), in any detail. We have made little reference to agri­
cultural marketing and rural transport, both of which were dealt 
with at length by the Royal Commission on Agriculture. As 
regards some of the subjects discussed in our report--the improve­
ment of agricultural economy, for exa~ple--we have in general 
attempted to state the problem l'ather than to solve it, sucrcrestincr 
general lines of approach and investigation rather than ~l~ar-cut 
~'<'hemes for immediate action. 

4. Our main responsibility, as we have conceived it, has been to 
!lurwy the problem as a whole and to define the broad lines of a 
foo~ policy designed to prevent any future threat of famine and 
to I~pr~ve the diet of the people. In attempting to do this, and 
to VIew ~n true perspective the far-reaching measures necessary for 
the at;amment of the objective, we have left 'many gaps to be 
filled m by others. Much hard work and hard thinking will be 
needed to further the reconstruction and development of the country 
along sound lines. The Commission of which we are members iii 
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the latest of four Indian ]!'amine Commissions. We hope that it 
will be the last Famine Commission and at the same time the first 
of a series of Food Commissions concerned not wit4 the prevention 
of famine, but with the replacement of hunger and malnutrition 
by plenty. 
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PART 1 
Short-term aspects of the food problem 

CHAPTER I.-FOOD SHORTAGES IN INDIA IN 1943 
'Ve have dealt with the food shortage in Bengal in 1943 in 

our report on that province. Our terms of ref'erence include the 
study of the food situation in the same year in other parts of 
India. A review of that situation will make a suitable starting 
point for the present report. While in certain respects .1943 was 
an exceptional ye~, the sup:ely situation in general during the 
next few ;rears is not likely to be very materi~lly different. Hence 
an account of the position in 1943 will be of. value in clarifying 
questions to be discussed in later chapters of this report. We sh-all 
consider here only cereals, which form the great bulk of the food 
of the population, the most important being rice, wheat, millets, 
barley and maize. It is to be observed that before the war India 
was not s'elf-sufficient in cereals, a small exportable surplus of 
wheat being offset by large imports of rice. 

Imports and exports of rice and wheat. 

Five years ending 
1937-38 (average) 
1938-39 
1939-40 
1940-41 
1941-42 
1942-43 

(In millions of tons). 
exports+ 
imports-. 

Rice. Wheat. 

-1·72 + 0·20 
-1·25 + 0•19 
-2·U - 0·02 
- 1'09 + 0•12 
-0·71 + 0·26 
+ 0·26 + 0•03 

On the fall of Burma in the early part of 1942, imports of rice 
ceased. The areas most affected were parts of the provinces of 
Bombay and Madras, and the States of Cochin and Travancore. 

2. Certain provinces in India are net exporters of cereals in 
normal times. They are, the Punjab, the Central Provinces and 
Berar, Sind, Orissa and Assam:-

(i) The Punjab is normally a large exporter· of cereals. 
These exports consist in the main of wheat but also include rice, 
millets and barley. The wheat crop -harvested in '1943 was a 
bumper one and the rice, millet, maize and barley crops were 
good. In 1943 the province had an unusually large exportable 
surplus. 

(ii) The Central Provinces and Berar also normally have an 
exportable S'Urplus. This area had an excellent rice crop. in 
1942-43, while the millet crop was slightly above, and the wheat 
~rop below, the normal. There was no shortage in this province 
lll 1943; it had m fact a considerable exportable surpluft of rice. 
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(iii) Sind is-another surplus province. In 1942--43 the 
exportable surplus amounted to about 30 per cent of the provincial 
yield of foodgrams. 

(iv) Orissa· normally has a surplus of rice and during the 
period, 1st December 1942 to 31st October 19:13, exported abuut 
100,000 tons. 'l'his was accomplished in spite of a poor harvest. 
Although the province as a whole had a· surplus in 1942-43, there 
was serious distress accompanied by some deaths from starvation 
in the four coastal districts of Balasore, Cuttack, Puri and 
Ganjam. This was due, first, to the damage caused by cyclones 
in October and November 1942, secondly, to floods in August 1943, 
and finally, to the steep rise in prices during the free trade period 
which had the effect of placing rice beyond the reach of the poor. 
In our report on Bengal we have described health conditions in 
Orissa during tbe famine year. 
. (v) Assam has an exportable surplus of rice and imports a 
small quantity of wheat. The volume of the rice surplus cannot 

·be determined accurately because the exports by country boat are 
not recorded. The rice crop of 1942-43 was a good one and there 
w,as no shortage in.l943. 

3. The deficit provinces, apart. from Bengal, are the North· 
West Frontier Province, Bihar, the United Provinces, Madras and 

·Bombay. 
(i) The North-West Frontier Province is normally slightly 

in deficit. It imports about 25,000 tons of wheat and 8,000 tons 
of rice, and exports approximately 15,000 tons of barley. There 
was no shortage in 194a; this was largely due to a bumper wheat 
crop. 

(ii) Bihar, in normal tini_es, is deficit in rice ali well as in 
wheat. During the four years 1931-38 to 1940-41, the average 
annual imports were approximately 200,000 tons of rice and 
71,000 tons of wheat and wheat products. In addition, the Bihar 
Government estimate that 74,0.00 tons of rice, in the form of 
paddy, were received yearly from Nepal. The following table 
shows the estimated yield of the rice, wheat, maize and barley 
t·rops in Bihar for the four years ending 1942-43 :-

('000 tons.)j 

Year. Rioe-. Wheat, Maize. Barley. 

1939-40 3,178 424 441 405 

1940-41 2,134 405 393 446 
1941-42 2,747 485 456 445 
1942-43 3,256 58i 558 416 

It will be noticed that the yield of the rice, wheat and maize 
crops in 1942-43 was very good. During the free trade period, 
May to July 1943, prices rose steeply and the Government, in order 
to assist the poorer classes, opened numeroug " poor " shops at 
which foodgrains were sold at cheap rates. On the abandonment 
of free trade, Government were able to regain control and pric~ 
fell rapidly. The only supply which Bihar received under tht> 
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Dasic Plan in 194:3 was about 20,000 tons of wheat. Apart.from 
the rise in prices, consequent on the introduction of free trade, 
the supply position in Bihar during 1943 wa~ not unsatisfactory, 
and in the latter part of the year 50,000 tons of rice were supplied 
to Bengal. 

(iii) The United PrO'Vinces, taking all cereals together, nor­
mally has a small deficit of about 50,000 tons. The province is, 
however, heavily deficit in rice, the average imports amounting to 
about 174,000 tons. The production of the main cereals in 
1942-43 was satisfactory. A procurement organization was set up 
in March 1943 and the Provincial Government were able to ensure 
ltupplies to the urban centres, and in addition, to provide over 
160,000 tons of cereals for deficit provinces and the defence 
services. 

(iv) (a) Madras is normally deficit in · rice, - wheat, and 
millet!!. During the four years ending 194Ch41 and the five years 
ending 1941-42, the average yearly imports. of rice were about 
350,000 tons and 260,000 tons respectively as· against an average 
production of approximately 4·7 million tons. The imports came 
chiefly from Burma. During the same pe"riod the average yea1·ly 
imports of wheat from other parts of India were about 65,000 tons, 
as compared with an annual production of only 2,000 tons. The 
recorded net imports of jowar and bajra were small, about 10,000 
tons, but in addition, there were unrecorded imports of ragi and 
other millet!! from the States of Mysore and Hyderabad into the 
adjoining districts of the province. The shortage in the supply 
position created by ·the stoppage. of imports of rice from Burma in 
the gpring of 1942 was aggravated by two factors. First, Ceylon, 
the States of Travancore and Cochin, and the province of Bombay, 
in normal times, depend largely on imports from Burma and on 
their cessation purchases for export to these areas began to 'be 
made in the main rice producing areas of Madras. Secondly, 
parts of the Ceded Districts of Bellary, Anantapur and Kurnoo] 
suffered during 1942 and 1943 from a serious famine consequent on 
the failure of the south-west and the north-east monsoons in 1942. 

(b) In May-June 1942 purhases of rice for export led to a 
steep rise in prices and the Provincial Government endeavoured to 
bring the situation undell control by allocating export quotas to 
the buying areas, and prohibiting exports from the province exeept 
under permit. These steps did not, however, prove entirely 
successful and in September 1942 an official purchasing organiza­
tion was set up in the main lfurplus rice areas for the purpose of 
undertaking all buying for export outside the province and for 
the defence services. Later in February 1943, the work of this 
agency was extended to the purchase of supplies of rice for deficit 
areas in the province. 'l'he surplus rice areas are situated in the 
north and south deltas. They are well provided with irrigation 
canals, and in consequence, are protected againgt crop failures. 
Procurement operations in these areas were very successful and 
enabled the Provincial Government to obtain control of large 

(6] 



SHORT-TElUI ASPECTS OF THE FOOD PROBLEM (PART I 

supplies of rice. During the period December 1942 to October 
1943, more than 700,000 tons of rice were purchased on Govern­
ment account. The rice purchased was largely used for meeting 
the needs, as far as possible, of the deficit areas in the province, 
partly for the defence services, and pattly for assisting the 
neighbouring provinces and states. 

(c) The rainfall in the three districts of Bellary, Ananta­
pur, and Kurnool is uncertain and, in' the absence of protective 
irrigation works, these areas are very liable to famine. Both the 
north-east and the south-west monsoons of 1942 failed and famine 
conditions prevailed in large areas of these districts during the 
greater part of 1942 and 1943. The population of the affected 
areas was nearly 1.2 millions and it has been est1mated that about 
400,000 persons were in receipt of relief during ihe f'amine. 
Numerous famine relief works were started and arrangements 
made for the ·import of foodgrains into the affected areas 
from other parts of the province as well as from outside the 
supply of grain to famine camps. This was necessary as work~trs 
found it difficult to buy grain in the markets. Over 20.000 tons 
of millets were supplied to the famine camps. The expenditure 
on relief operations was heavy, amounting to Rs. 2,18,00,000. 
Although there was great distress among the poorer sections of 
the p~ople, the famine did not cause exceptional mortality. 

(d) The supply position in Madras in ~943 was, therefore, 
one of considerable difficulty. The quantities of foodgrains 
received from other provinces and states under the Basic Piau 
during 1943 were not large, being as follows:-

Rice 1 

Paddy 
Millets 
Wheat and wheat 

ducts 
pro-

Tons. 
33,000 

9,700 
72,400 

47,600 

The situation was kept under control very largely owing to the 
success of the procurement operations in the surplus rice areas of 
the north and south deltas. Another factor, which also assisted, 
was the existence of reserves in the hands of the cultivators in the 
millet producing and consuming areas. Rainfall is uncertain in 
the " dry " areas of the province, and the cultivators in ihese 
areas are accustomed to keep reserve stocks of millets as an insur­
ance against poor harvests in years of deficit rainfall. The 
existence of these reserves was a factor of Rome importance in 1943. 
The higher prices then prevailing induced the cultivator to sell 
part of his reserve, and this additional supply was useful not only 
in assisting the famine-stricken areas but also in increasing the 
:flow of supplies to markets in other parts of the province. 

V (vr (a) Bombay normally is deficit in rice, wheat anJ. 
millets. This is largely due to the demands of the urban areas, 
Bombay city, Sholapur,- Ahmedabad, Poona, and other towns. 

· 1 As against these receipts Madras supplied IU,OOO tons of rice to Ceylon 
and neighbouring provinces and states. 
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The following table shows the average annual imports and procluc­
tion of cereals during the five years ending 1941-42 as well as 
production in 1942-43:- · 

Average of theflw years etading 19U-42. 

Rioe 
Wheat 
Millets (jowar and 

bajra) •• 

Imports. 
('000 tons). 

295 
147 

54 

Production. 
( '000 tons). 

'156 
303 

1,'195 

496 2,854 
·.i-

Yields during 1942-43. 

Rice 
Wheat; 

.; 

Millets (jowar 
bajra) •• 

and 

('000 tons). 
928 
215 

1,682 

2,825 

(b) As in the case of Madras, imports of rice came chiefly 
from Burma, and those of wheat from other parts of India .. Again, 
as in Madras, the supply position in 1943 was complicated by 
scarcity and famine in certain districts in which, owing to uncer­
tain rainfall and the absence of irrigation, crops are liable to 
periodic failure. On the other hand, the supply position in 
Bombay was eased by the fact that as against a normal deficit of 
about 496,000 tons, the province received during the l~harif year 
1942-43 (December 1942 to NoTember 1943) and the ra.bi year, 
1943-44 (April 1943 to March 1944) a total quantity of 431,000 
tons of foodgrains. 

Rioe and paddy 
Wheat 
:Millets 

Tons. 
84,000 

230,000 
117,000 

431,000 

The supply problems with which the Gove.rn.ment of Bombay 
were faced in 1943, were, first, the feeding of Bombay city and 
other industrial areas, and secondly, the provision of supplies to 
certain areas in which scarcity and famine prevailed owing to the 
failure of the crops. 

(c) When prices rose in 1942 the Provincial Government 
began to acquire stocks for distribution in Bombay city. By the 
end of the year the only supplies which were not distributed under 
Government control were about 4,000 maunds (147 tons) of rice 
a day. In December 1942, the conclusion was reached that 
rationing would have to be introducea, in January 1943 prelimi­
nary administrative arrangements were made, and on 1St May 
1943 rationing was introduced in the city, The necessary supplies, 
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wheat,, millets •and rice, were obtained largely from ouhide the 
province, and partly from the surplus rice areas of Colaba. arid 
Thana. 

(d) In 1942 the activity of the monsoon declined towards 
the end of August_ and there was practically no rain after the 
middle of September, except for scattered showers in the south of 
the province late in December. The early cessation of the mon­
soon seriously affected the cultivation of rabi crops, particularly 
in the eastern parts of the South Deccan and the Karnatak. These 
areas had experienced scarcity·. conditions in the previous year 
and the failure of the rabi crops in 1942-43 resulted in a serious 
shortage of food and fodder. The area. which suffered most was 
the Bijapur district where famine conditions prevailed from Nov­
ember 1942 to December 1943. There was also scarcity, not 
amounting to famine, in parts of the districts of Dharwar, Bel­
gaum, Satara, and Sholaplll" during 1943. The total population 
affected by scarcity and famine was 1,500,000-950,000 in the 
Bijapur district ana 5'50,000 in other districts. 

Great difficulty was experienced in supplying grain to the 
affected areas. This was specially so towards the end of 1942 
and during the early months of 1943 when foodgrains were very 
scarce iii Bombay city and only small supplies were received 
from outside. the province. The supply position in the :Bijapur 
district was particularly acute and it was found necessary :first, to 
supply millets at subsidized rates from November 1942, and 
secondly, to ration the whole district from 1st July 1943 on the 
basis of ! lb. of cereals pel' adult per day. These supplies were 
provided in bulk to villages and aistributed either by reliable 
local merchants or by village reV'enue officers under the super­
vision of local non-official committees. In other areas, fair price 
shops were opened for the sale of grain to the p·oor on the basis of 
one rupee worth of grain per family per week. The usual mea­
tmres, including relief works, prescribed by the Famine Code were 
also undertaken. By the end of 1943 agricultural conditions had 
greatly improved and the declarations of famine and scarcity 
were withdrawn. .The relief measures undertaken were successful 
in preventing any exceptional mortality. 

·:- . (vi) Bengal is normally deficit in rice and wheat. The 
average annual net imports of rice according to the recorded 
statistics for the five yea:rs ending 1941-42 were approximately 
132,000 tons. In addition, there· were unrecorded imports by 
country boat from Assam and from Arakan in Burma; the amount 
of these imports is not known with accuracy. · The average annual 
net imports -of wheat for·th:e same period were 249,000 tons. The 
imports of rice were chiefly from Burma and tliose of wheat mainly 
from other parts of India. We have dealt with the supply posi­
tion in Bengal in 1943 in our report on that province. 1 It will 
suffice to say that the aman rice cl'op ·reaped in November and 
December 1942 was a very poor one. 

1 Report on Bengal, Part I, Chapter III, section C . 

.. 
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4. (a) The States ~£ Travancore and Cochin in normal times 
are dependent largely upon imports of rice from overseas, chiefly 
from Burma. The exact amount of these imports ·is not known 
and various estimates have been made. The State of Travancore 
estimates that on the basis of an ave1·age yearly consumption of 
275 lb. of rice for 75 per cent of the population, that is, adult~, 
nnd 68i lb. for the remainder, the annual requirements are 617,000 
tons. The annual production is estimated at 250,000 tons and 
on these figures the deficit becomes 367,000 tons .. · On the same 
basis annual consumption in Cochin would be about 150,000 tons~ 
Production is estimated at about 86,000 tons, thus giving a yearly 
deficit of 64,000 tons. Calculated in this manner, the annual 
deficit for both the States works out at about 430,000 tons. It is, 
however, doubtful whether the pre-war imports were as large as 
this; they were probably less. But whatever the actual figure 
was, it is clear that in these States, the deficit was very large. 

(b) On the loss of imports from Bur.ina the supply position 
in both States became extremely difficult .. At first, supplies wt•re 
received from Madras, 95,000 tons. of rice· being despatched by 
that Province between July 1942 and January 1943. ·Later in 
1943, the Basic Plan came into operation and during 1943-44 the 
two States received supplies as follows:-

Between December 1942 and November 1943-
Rice 141,000 tons. 
Millets 24,000 tons. 

Between Aprill943 and March 1944-
Wheat 138,000 tons. 

(c) Doth the States tooK drastic action to conserve o.:•d eontrol 
internal supplies. Early in 1943 private trade in rice and paddy 
wag prohibited and measures were introduced which gave the 
Governments not only a monopoly of purchase of the surplus paddy 
of all producers, but also required producers to sell tlie whole of 
their surplus grain to Government ai the prescribed price. 'The 
'l'ravancore Government have gone a step further and every pro­
ducer, whether he has a surplus or not, is required to sell to 
Government, for general distribution, a prescribed proportion of 
bi<i produce. Further, the distribution of foodgrains was brought 
entirely under Government control and during 1943 rationing was 
introduced throughout the two States, in rural as wen as in urban 
areas. In Travancore, in October 1944, the ration for adults was 
roughly 14 oz. of foodgrains, per day, of which about 8 oz. was 
rice, 5 oz. wheat at 1 oz. other grains. In Cochin the ration was 

sr.mewhat smaller, .being about 12 oz. of foodgrains per day. As 
in Travancore, this was composed partly of rice, and partly of other 
food grains. 

(d) Tapioca is produced in large quantities in both the 8rates. 
Its cultivation has been greatly extended during the last three 
years, that is, since the shortage in the rice supply became acute. 
It is cheap and is therefore within reach of the poorer classes who. 
in spite of its inferior nutritive qualities, prefer it to wheat and 
millets. The Governments of the two States recognized the 
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importance of tapioca as a. substitute for rice and its export was 
prohibited in 1942. There is no doubt that the presence of this 
alternative food and its increasing supply have been important 
factors in ameliorating the position created by the serious shortage 
in the supply position of rice. 

5. The Deccan State& are adjacent to and interspersed with the 
districts of Bijapur, Dharwar, Sholapur and.Satara. in the Province 
of .Bombay. In 1943 the rabi crops in these States, like those in 
the adjacent areas of the Province of Bombay, were seriously 
affected by the early cessation of the monsoon and there was a 
sCI·ious shortage of food and fodder. Under the Basic Plan they 
were given supplies amounting to 61,000 tons of foodgrains in 1943 
nlll1 109,000 tons in 1944. 

6. In conclusion reference should b~ made to imports from 
overseas and the supplies for the defence services in 1943. 

lmp01'ts during 19{3. 

Wheat 
Barley 

ToNs. 

273,000 
98,000 

371,000 

r 10 J 

SuppUea 10 defence services. 

Rice .• 
Whee.t 
Ba.rley, millets e.nd 

maize 

ToNs. 
176,000 
500,000 

46,000 

722,000 



CHAPTER H.-THE GROW MORE :FOOD CAMPAIGN 

JEarly in 1942 the Indian Central Cotton Committee and the 
Advisory Board of the Imperial Council of Agriculture Research 
made recommendations for growing more food. The Government 
of India in April 1942 called a " Food Production Conference" 
with the object of COircerting measures -fOr'"t~uc­
tion of foodgrains in -India. The conference -was-attended by 
representatives of the provinces and the states and was presided 

over by the Member in char-ge of the Department of Education, 
HEalth and Lands of the Government of India. The conference 
viewed with grave concern the shortage of food which was likely 
to face the country largely because of the loss of imports of ric~ 
from Burma, and recommended that a planned drive for the 
increased production of food and fodder cr~ps should be immedi­
ately initiated. The measures recommended by the conference 
may be tabulated as follows:-

(i) An increase in the area under food and fodder crops by­
(a) bringing new land, including fallow land, under culti­

vation; 
(b) double cropping; and 
(c) diverting land from non-food crops to food crops. 

(ii) An increase in the supply of water for irrigation by tht 
improvement and extension of exi.sting irrigation canals, the con­
struction of additional wells, etc. 

(iii) The extended use of·•manures and fertilizers. 
(iv) An increase in the supply of improved seeds. 

Since 1942 the Grow More Food campaign has lieen conducted 
1j o~- these lines by the Cell:tral ~rovincial and State ·Administra-
~ons) We propose to rev1ew the measures faken and the results 
achieved, not with the object of pointing out what should have 
been done or not done, but with the object of drawing lessons for 
the future. 

vf. The following grants and loans have been sanctioned by the. 
Ct::ntral Government to the provinces a.nd states in aid of Grow 
More Food schemes :-

Year. 

19-!3-44 
19-!4-45 

(In lakhs of ~upees.) 

Loans. 

164·4 
129•1 

Grants from 
Central 

revenues. 
69"8 

162·0 

Grants from the 
Cotton fund. 

14·8 
23·3 

Total 293·5 23~ . 38·y 

,Figures showing the expenditure incurred by Provincial and State 
Governments are not available, but as grants· are generally not 
niade on a basis more-favourable than 50:50, the figure for grants 
may be,taken as involving an equal expenditure from Provincial 
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and State revenues. The details of the grants and loans made by 
the Central Government a:re given in the statement at the end of 
this chapter. 

AxTENSI~N OF CuLTIVATION 

J. In the absence of statistics, the majority of the provinces 
have not been able to supply information as regards the area oi 
waste land brought under cultivation sin-ce the launching of the 
campaign. According, however, to information supplied by 
the Governments of' Bombay, the United Provinces and Orissa, 
the area {)f new land brought under cultivation in these provinces 
is app:oximately 163,000 acres, 140,000 acres, and 100,000 acres 
re::;pectlvely. 

~e chief reasons why culturable waste land is not cultivated 
-..-are\ as follows :-

W"lack of water; 
(ij.f'lack of drainage; 
(tHJ unhealthy conditions, chiefly due to malada; 
(iv) deep-rooted grasses and weeds; 
~low fertility of the soil; 

Jvi) salinity and alkalinity; and 
(vii) liability to damage by wild animals. 

The pressure of population on the land in India is very great 
and the area of culturable but uncultivated land which can be 
brought under cultivation without the application of special, and 
in the majority of cases, expensive measures, is small. Irriga.tion 
canals involve heavy capital outlay and cannot be built in a day. 
There is also a limit to the rate at which wells, tube or open, can 
be constructed, particularly in conditions created by the ~ar. 
Protection against wild animals presents difficulties and the 
reHtriction on the supply of cartridges imposed by war conditions 
has resulted in an increase in the numbers of wila pig ann deer. 
JJancl covered with jungle cannot be brought under cultivation 
without labour and capital. Deep-rooted ~rasses cannot be eradi­

cated without the assistance of tractors. The draining of marshy 
lands is frequently an· expensive and technical matter. And 
finally, unhealthy tracts present problems of peculiar difficulty. 
It is, therefore, unlikely that the area of new land "Drought midet· 
cultivation within a short period of two or three years has been 
large. It would he surprising if it were so. 

VThe measures taken to encourage the bringing of new land 
under the plough have been -various, such as, iEterest-free loans, 
rent-free leases for a term of years, rebates on assessment of land 
r~v~iiue; t~e supply of water forirrigation free or at concessional 
rates, the supply of seed at· cheap rates, and the amendment of 
tenancy laws in some areas so as to enable zamindars to eettle 
clarkhast lands without affecting their rights thereto. 
,,/ Considerable areas are also classed as " fallows.'' These are 
usually of such low fertility that they cannot be cultivated every 
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year and must be allowed to lie fallow after yielding crop fOX' two 
or three years. .Some of this fallow land has, however, been 
brought under regular cultivation owing to the high prices now 
preYailing for agricultural produce. Statistics are not available 
showing the area of fallow land brought into regular cultivation. 

Dol:"BLE CRoPPING 

v:l. Th~ area of double-cropped land has extended considerably, 
the reported increase in British India being 3 · 5 million acres, as 
~owpared with the average for the six years ending 1941-42. All 
froYinces except Bombay and the North-West Frontier Province 
show an increase in the double cropped area. High prices have 
Leen the main incentive for this increase. Soil moisture is essen­
tial for success in double cropping and hence the lands which 
carry two crops are chiefly rice land or land which can be irrigated 
f!'om canals, wells or tanks. Double-cropped land also usually' 
requires generous manuring. In various provinces double crop­
ping has been encouraged by loans and subsidies for the construc­
tion of wells, tanks and small irrigation projects. 

TnE Dn"ERSION OF L.~~ FROY N o:x-Foon TO FooD CROPS 

~- (i) The entry of Japan into the war closed the F~-Eastern 
market to Indian cotton. This created a serious position for the 
growers of short staple cotton and special measures were taken to 
reduce the acr«:>age under that type of cotton{with the double object 
of preventing the cotton market in India from being flooded with 
" unwanted " cotton and increasing the production of foodgrains. 
A Cotton Fund was created in 1942 out of the proceeds of an addi-

-tional customs duty on the im.ports of raw cotton. The object of 
this fund was to enable Government to take steps for the relief of 
the situation arising out of the stoppage of cotton exports to 
Japan by inter alia financing measures designed to assist the culti­
vator to change over from short staple cotton to other crops. 
Bonuses have been paid to cultivators on the basis of the reduc­
tion in area, and the GoYernment of India haYe agreed that pro­
Yinces and states should be reimbursed for the loss incurred in 
refuring a supply of water for the irrigation of cotton crops, and 
~>upplying water at low rates for food crops on land which had 
peYiously been under cotton./ Manure and seed have been provided 
fr«:>e or at concession rates for land diverted from cotton to food­
grains, and propaganda was unqertaken on a wide scale urging 
a reduction in the area under short staple cotton. The result o{ 
these measures was that the all-India area under cotton fell from 

-..24 · 2 million acres in 1941-42 to 19~ 2 million acres in 1942-43. In 
1943-44 there was an increase to 20 • 4 million acres, but the 
acreage under cotton was still nearly 4 million acres less than in 
19-U-42. The forecast of the area under cotton in 1944-45 indi­
cates a large reduction as compared with the previous years, and 
we understand that the Indian Central Cotton Committee has 
recommended that the area under. cotton should be reduced to 
16 million acres. The_ food crops grown in place of cotton are 
bujra_~nd jowar. 
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Legislative action has also· been taken with the object 0 £ 
reducing the area under cotton. The Government of M.adras have 
taken power to restrict compulsorily the acreage under certain 
varieties of short staple cotton. In Bombay legislation has been 
passed to control the areas under foodgrains and non-foodgrains. 
In Hyderabad (Deccan) a tax equivalent to double the land 
revenue has been imposed on land under cotton and a sales tax 
levied on all sales of cotton. The States of Baroda and N awa~ 
nagar have also compulsorily restricted the area under short staple 
cotton. 

It should be recognized that while cotton is classified aa a 
non-food crop it produces an important feed for catt.le in the iorm 
of concentrates-;-cottoll8eed and cotton seed cake:and the oil is_ d~ 
u~~~3"1me-of the raw materials-in the manufacture of vanaspati l. 
The average acreage under cotton during the three years ending 
1938-39 was 24:7 million acres; in 1942-43 it fell to 19 · 2 million 
acres, a reduction of 5 ·5 million acres. It is estimated that the 
yield of cotton seed from 5 ·5 million acres is 500,000 tons. The 
loss of this quantity must have considerably reduced the supplies 
of cattle food which in turn had repercussions on agricultural 
production and milk supply. The restriction of the area under 
cotton must be judged with these facts in view. 

(ii) Jute is g~own in Bengal, Bihar and Assam, but the 
acreage in the last two provinces is small compared with that in 
Bengal. For instance, in 1939 the area under jute in Bengal 
was estimated at 2 ·5 million acres, whereas the total area in 
Bihar and Assam was less than 600,000 acres. The alternative 
crop to jute is rice. In Bengal, though not in Bihar and Assam, 
since 1941 the acreage under jute has been regulated by Govern­
ment by virtue of the powers given under the Bengal Jute Regu~ 
lation Act of 1940. A complete survey of the area under jute was 
made in 1940-41 and the area registered was nearly 5 million 
acres. 3 This figure is double the area given in the jute forecast 
for the previous year. The :figure of 5 million acres is now taken 
as the standard and the acreage permitted to be sown in a parti­
cular· year is expressed as a fraction of this figure. The actual 
acreage under jute during the four years ending 1944-45, that is. 
since the regulation of the jute acreage has been enforced, has been 
as follows:-

1941-42 
1942-43 
1943-44 
1944-45 

., 

Million acres. 
1·5 
2•7 
2•1 
1·7 

It is impossible to compare these figures with the estimates of the 
areas under jute in Bengal during the years preceding 1940-41; 
they are not comparable. The :figures, however, show that the 
acreage has fallen by. one million acres between 1942-43 and 
1944-45. This reduction was in all probability due to the high 

1 Hydrogenated oil for human consumption. 
2 We are not in a position to testify to the accuracy of this figure. 
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price of rice which has encouraged the growing of rice instead of 
jute, for the prescribed fraction was one half in each of these three 
years. 

The areas under jute in the provinces of Assam and Bihar have 
also decreased since 1941-42. The figures are as follows:-

(In thousands of acres.) 
""'-------.. 

Bihar. Assam. 
1941-42 242 304 
1942-43 ~33 320 
1943-44 202 231 
1944-45 163 149 

Here again, the decrease is in all probability due in large 
measure to the high price of rice. !2'-~~pagt:t_!tdain favour of grow­
~ng food_ crops haa also assisted. _I ,_... 

IRRIGATION 

6. Throughout the greater part of India ~ainfall is liable to Le 
deficient in quantity and irregular in incidence. For this reason 
the yield of_crops wholly dependent upon rain is much lower than 
that of Irrigated crops. This is shown by. the figures in the 
following statement:-

Rice. 
Madras 
Punjab 
United Provinces. 

Wheal. 
~om bay 

Punjab 
Delhi 
United Provinces 

,,.. 

(In lb. per acre.) 
r----"- 1 

Irrigated. Unirrigated. 
1,195 ' 865 

819 521 
1,050 800 

1,236 .... 
928 

1,148 
1,050 

496. 
551 
656 
7li0 

','l'he provision of an assured _ and regular water-supply is, there· 
lore, a most important factor in increasing the food supply of th€ 
,country. Such a supply of water not only greatly increases the 
yield but also__ enables land which would otherwis.~ be uncultivated, 
owing to inadequate rainfall, to be brought under the plough. 
l!'urther, irrigation increases the double-cropped area.. From t?-e 
early stages, therefore, emergency irrigation schemes occupied a 
prominent place in the Grow More Food campaign_, These 
schemes consist of-

'{ti) the reconditioning of old and the construction of new 
tanks and open wells; 

ib> the construction of tube wells fitted with power-driven 
pumps_~ 

""(c) the erection of pumping plant for the raising of water 
from rivers; and 

td) minor extensions and improvements to existing canals. 
Schemes costing several crores have been sanctioned but the addi­
tional area brought under irrigation has not as yet been large. 
". e do 11ot say this in any spirit of criticism. Even emergency 
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schemes take time to complete, particularly in conditions arising 
out of the war. There are sever~l reasons for this. Departments 
are short-handed, materials are difficult to obtain, skilled labour 
is in short supply and above all, delay is inevitable in obtaining 
machinery. 

'l'he I>unjab has' shown .the greatest progress. This is natural 
as the extensive system of canals in t.Q.at province offers greater 
scope for carrying out improvements to existing works. An 
adtlitional 300,000 to 400,000 acres have been brought under 
irrigation since the beginning of 1942-43. Further, a scheme 
for subsidizing the construction of 5,000 percolation wells at 
a total cost of Rs. 14 lakhs has been sanctioned. In the United 
J!rovinces a large scheme involving the construction of 1;000 miles 
of new:_channels and 40Q tube wells has been sanctioned. It is 
hoped to complete· the scheme by 31st March 1946 when an 
additioual area of 579,000 acres will be brought under irrigation . 
.Hy the end of March 1945 it was expected that the additional 
area under irrigation would be 278,000 acres. In addition a 
scheme estimated· to cost Rs. 11,00,_000 has been sanctioned 'for 
giving :financial assistance to cultivators for the construction of 
open masonry wells. Interest-free loans and subsidies will be 
granted up to one hal£ and one quarter respectively of the 
cost of the wells. 1In Bombay schemes for the improvement 
of old wells and tanks,-tlleconstruction of new welb and 
tanks, and the construction of bhandaras · at a cost of 

_ over Rs. 30,00,000 have been ~ommenced. These scheme~ 
are expected to take three years to complete an~ to bring 
under irrigation an additional 10,000 acres m 1944-45 
and 20,000 acres in subsequent years/ In. Sind the re-modelling 
of old canal systems has enabled 150,000 acres of irrigated land 
to be leased out for the growing of food crops. In Madras an 
additional 40,000 acres have been brought under irrigation in the 
area covered by the Cauvery-Mettur Project. In addition, 
schemes costing Rs. 74,00,000 have been sanctioned. When 
completed, these· will bring under irrigation about 63,000 acres. 
In tlie Central PrQD.llceJLan.d.Jlerar a scheme for the construction 
of a larg;-nuliibe'i- of wells has b~eii. sanctioned. In other pro­
vinces similar ·schemes~ though on a smaller scale, have been 
sanctioned and are in course of construction. 

MANURES 

7. 'rhe application of manures is a most important factor 
in ~btaining quickly an increased production of food crops, and 
the. Food Production Conference in ft_£_rjL_l1!4~ resolved that 
" arrangements-should.-beinaaerorthrru:pply of manures, parti­
cularly oil-cakes and bone-meal; green manuring, where possible, 
proper storage of farmyard manure and the making of compost 
sho11ld also be encouraged." During the Grow More Food 

/campaign action has been taken to increase the production and 
· the application of various types ?f manures but little success has 
been achieved./ 
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The amount of bone meal manure produced and used is small. 
The Uovernment of Bombay have arranged for the distribution 
of 500 tons of bone meal to rice-growers in the Konkan disttict 
at concession rates. The loss on the scheme, estimated· at 
Rs. 42,000, will be shared equally by the Central and Provincial 
Governments. 'fhc results of this experiment should be valuable . 

. Ureen manuring has made little progress, largely becaus~ the 
pressure on the land is so great that many small cultivators 
cannot afford to sacrifice even a catch-crop in _order to. grow 
a crop for green manuring. It is only in Madras, the United 
l'rovinces, Orissa and the Punjab that green manuring has been 
actively encouraged. In Madras the amount of green manur& 
seed distributed i8 iuCI·easing and has now reached a figure· _of 
between 30,000 and 40,000 maunds (1,100 and 1,470 tons) a year.i 
In the United Provinces distribution has been at the rate of 
4U,UUO maunds annually, and it is proposed to continue distribu­
tion at this rate. In Orissa also seed has been distributed 
although on a smaller scale. In the Punjab. it is .proposed, t9 
spend .H.s. 1,00,000 on. the free distribution of seed in the Cana~ 
lJolonies to encourage green manuring. 0~ a' wide scale: 

A source of manure which presents possibilities is compos~ 
prepared from town refuse and night-soil. For_ tlie . e:ff~ctiv'? 
production of compost, according to the " Bangalore " proc~ss., -~ 
trained staff is necessary and in March 1943 the Governm~nt 
of lndia made a grant of Rs. 2,25,000 to the Imperial Counc'~~ 
of Agricultural Research for the purpose of training a staff. and 
inaugurating schemes of produ,ction. A staff has been i.raineq 
and in fifteen Provinces and States the production of compost 
has commenced. Up to the end of December 1944, '130,000 tons 
had been prepared of which approximately '20 per cent had been 
sold. The Government of India are subsidizing sales to t:~.e 
extent of 12 annas per 50 cubic feet iu order to enable the 
disposal to keep pace with production. It is too. early as yet 
to say whether the development of this source of manure will 
prove a success. One difficulty is the prejudice whiph e:xistf} in 
certain parts of the country, regardin~ · the use ··of 'maimre 
incorporating nightsoil. 

Several Provincial Governments have made special efforts· io 
popularize the use of oil-cake as manure. The steps. taken hav-~ 
been to .control movements and prices and to subsidiz~ _sales ,fo:r 
manurial purposes for food crops. · In Madras the cost of internal 
transport, storage and distribution is met by Government:~ 'l lri 
the United Provinces, Bengal, Bombay, Bihar, the Central Pto~ 
vinces and Berar and Orissa, oil-cake has been sold for food 
production purposes at concession rates.. One difficulty in the 
extension of the_ use of oil-cake as manure is that it is also a 
valuable cattle-feed and in some areas .the whole o£. the supply 
is used in this manner with the result that none is av~ilabie. fo~ 
use as manure. 
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'l'he imports of chemical fertilizers _ in 1939 were about 
100,000 tons. During the first year of the war, although 
imports wet·e restricted, consumption' was not seriously reduced 
owing to the existence of considerable stocks in the country. 
!Juring the years .1942 and 1943. however, the quantities of 
chemical fertilizers available for agricultural purposes proO'res­
sively decreased, and at the beginning of 1944 the quantity a~ail­
able ·was limited to .the amount produced within India, that is, 
about 20,000 tons annually. 1.'he Government of India accordingly 
arranged to import supplies and succeeded in obtaining 76,000 tons 
in 1944 and. 34,000 tons early in 194f>. lt is hoped that larger 
quantities will be available later this year (1945) and in the 
early part of 1946. The restriction on the supplies of artificial 
fertilizers has undoubtedly been a great handicap to the 
Urow A!ore J!'ogd campaign. 

DISTRIBUTION OF lllPROVED SEED 

H. As improved seed gives an increase in yield of as much• 
as 5 io 10 per cent, the distribution of such seed was undertaken 
as ·an important part of the Grow ;More Food campaign. The 
principal agencies for the multiplication of improved seed are 
the Agricultural Departments of the Provincial Governments and 
registered growers working under their supervision, Improved 
seed is the result of long-term research and only small quantities 
are ·produced in the first instance. This nucleus is then multiplied 
at Government farms and further multiplied by registered grower:; 
working under the supervision of the Agricultural Department/'. 
In these conditions the rapid expansion in the quantity of 
improved seed available for distribution offers difficulties. 
Nevertheless, it has been possible to produce and distribute an 
additional quantity sufficient. to cover an area of about _4 million 
b.cres. It is, however, probable that some of this seedhas not 
b~en up to the requisite standard. Large quantities have been 
distributed at concessional rates. 

VEGETABLES 

9. ln urban areas and those parts of the country where military 
forces are stationed the supply of vegetables has not been equal 
to the demand and prices have risen to very high levels. Before 
the war the greater part of the seed for the European types of 
\Tegetables and eve~r _some of the Indian types ~~s _imported 
fjrom abroad. · This supplJ'was largely cuf o:trby- the war and in 
1943---;n-d 1944 the Government of India made arrangements for lne 
import of seed from America. A seed farm has also been 
established . in .Baluchistan and arrangements made in Kashmir 
for the acclimatization of vegetables of the European type and 
for the production of seed on a large scale. During the last two 
years the army authorities have established farms in di:ffere.nt 
parts of the country for the provision of vegetables for the troops 
and.in addition, Provincial Governments, in conjunction with the 
military authorities, have prepared and put into operation 
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schemes for the production of European and Indian vegetabl.es. 
'!'he underlying idea of these schemes is that if the army demand 
can be met by these special arrangements the ordinary civil 
sources of supply will be adequate to meet t~e civil demand. In 
spite of these efforts the total demand, civil and military, in 1944 
still exceeded the supply in some areas, while in others more 
vegetables were produced than could be consumed and. prices 
dropped sharply. During 1945 it is expected that the Arm~ 
will be largely self-supporting in fresh vegetable&, · induding 
potatoes, and the position should further. improve.· 

CATTLE 

10. Draught animals are used for all agricultural operation&: in 
India and are therefore indispensable to the agricultural economy 
of the country. With the exception of the !Punjab, the United 
Provinces, and Sind, the cattle position shows: signs of deteriora. 
tion and there are complaints of shortages, particularly of ploll.gh 
Jattle. The prices of cattle are .very high and' .many cultivatore 
find it difficult to replace losses. Ip. Assam the position is des­
cribed as acute and in Bengal a serious shortage is reported, 
Bengal lost a large number of cattle in cyclone and during thE 
famine, and these losses have contributed to the serious shortage 
in that province. Apart from this special contributory cause in 
llengal, the reasons for the deterioration in that .and other pro-. 
vinces are, however, not clear. It has been suggested .that when 
foorlgrain prices rose there was a time-lag during :which cattle. 
prices did not rise proportionately. This made the. maintenance: 
of young stock unremunerative with the result that young animals 
were slaughtered. Another reason advanced is that the reduction 
in mechanical transport and the restrictions on railway booking 
CJf goods over short distances h·ave increased the demand for bul~ 
locks for road traffic. Extension of cultivation also has betm put 
forward as a cause. A further reason adduced is the increased 
slaughter of cattle for food purposes, particularly for army 
demands. The prohibitions, except under permit, on the export 
of cattle from the provinces and states. which were in normal 
times exporters of cattle, have also no doubt complicated the situa~ 
tion. There is no evidence that as yet the shortgage has affected 
ag-ricultural operations in any province. But the danger exists 
tbnt further deterioration mav result in a reduction in the area 
under food crops. especially i~ those provinces which are normally 
importers of cattle from other parts of India. 

The military authorities have placed restrictions on the 
slau~hter of cattle for army purposes and it is unlikelv that the 
rmnv demand is any lon~er a contributory cause. Apart from 
this. the onlv step taken to remedy the situation has been to plaee 
l"eneral restrictions on the slaughter of younsr stock .. drau~ht but­
loch and cows. A census was carried out in January this year 
(1945) througliout India and when these figures are compiled the 
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extent of the shortage, if there is a real shortage, should be known. 1 
The difficulty, however, is that if a shortage exists there are no 
means by which it can be made good within a short period. 

AGRICULTURAL IMPLEMENTS 

11. Since the outbreak of war there has. been a considerable 
shortage ·in the. supply of iron and steel for replacing and making 
agricultural implements and machinery. The Government of India 
estimates that 25,000 tons of iron and steel per quarter are requi1·ed 
to meet the minimum demand -of the country for the manufacturec 
and repair of agricultural implements. It has, however, not been 
possible to secure this amount. . There is-no evidence that the 
shortage of iron and steel has so far adversely affected agri­
culturai operation~, but _the danger exists. that unless an adequate 
supply for the ~anufacture and ·_replacement of agricultural imple­
ments, and for axles and iyres of carts, can be made available, it 
m_ay :become _diffic~lt to maintai~ the pr~s~nt level of agricultura ~ 
production .. , · 

In 1943 it was estimated that it was essential to import, dllring 
1944, 151 tractors of which -81 were required for purposes of land 
~evelopment, particularly for. the eradication of deep-rooted 
grasses... Out of these, 19 tractors have been received. In 1944 
it -was estimated- that for 1945 ·and the first six months of 1946 
the needs of- the Provincial· and· State Governments would be 490 
tractors·,. of -which 160 were needed f,or weed-eradication. Thesf! 
ar~ in addition to. those which will be imported under licence 1-y 
the_ trade. lt is, however, not yet known how · manv of thE>He 
tractors will be received. · 

.. PRonucTio;N PF lJEREALs AND PuLSES 

12. (i) Rice-'-
.Area. Yield. 

r----'--~ ~ 
In million acres. In million tons. · 
r----" • ~ 

1942-43. 194S.:44 •.. 1942-43. 194~-H. 

All-India excluding Bengal 
Bengal 

51•9 

23-3 
53·4 
24·6 

17·9 
7·0 

18•3 

!0·3 

As·. we have _explained in our report on. Bengal, the figures in 
1943-44. for. Bengal are not comparable with -those of previou!l 
years ~9 .l!'or t4i~ reason we have shown the figures for Bengal and 
the ·rest of India separ.!J.tely. · 

· The 6.g~e~ f01; the United Province Me-

Bullocks • 
CoW!! • ' 
Young stock .•. 

(In thousands.) 

1935. 19!4. 
10,153 

6,005 
7,019 

10,230. 
5,3!3 
5,524. 

Renort on Bengal, Pa.rt-ill, C~apter I, paragraph 1. 
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There was an excellent monsoon in 1943-44 and the rice crop 
throughout India was a very good one. This no doubt "'\tas an 
important factor contributing to the large acreage and the high 
yield of that year. ·The previous highest recorded acreage, during 
the last ten years, for all-India excluding Bengal, was 52 ·4 million 
acres in 1938-39 · that is, 1 million acres less than in 1943-44. 
The highest recorded yield during the saine period was 18 ·4 million 
tons in 193<h37. Compared, therefore,· with 1936-:-37 the ·yield 'in 
1943-44 was higher by 400,000 tons. 

The conclusion we draw from these figures is that the large 
acreage in 1943-44 was not due entirely to a favourable monsoon 
but that there was what may be called an " absolute " increase in 
acreage of about 1 million acres. This' inerease was due partly: 
to the incentive of high prices and partly to the activities of the· 
Grow More Food campaign. 

The crop in Bengal in 1943-44 was an 'excellent one, probably 
the best ever reaped in the Province. 

(ii) Wheat and barley.-The all-India figures of acreage and 
yield are as follows:-

Average of Average of 
1942-43. three years end- three years end-_ 1943-44. 

ing 1938-39. ing 1941-42. 

Area in million acrea. 

Wheat 34·8 34·3 34•4 33•7 

Barley li·~ 6·3 6·8 6·7 

yield in million to118. 

Whear. 10·2 10·3 11•0 9;7 

Barley ~·I 2•1 2·2 2•2 

The area under wheat is steady and the figures for the two years 
1942-43 and 1943-44 give no indication of an increase in acreage 
in those years as compared with the previous ·six years. Although 
the wheat crop in 1942-43 was a bumper one· due to favourable 
weather conditions, that in 1943-44 was sub-normal consequent 
on unfavourable weather conditions, particularly towards the end 
of the growing season. The conclusion seems to be justified that 
in spite of the steps taken under the Grow More Food campaign 
to increase the acreage under wheat and the incentive of high 
prices, the wheat acreage has not materia1lv increased: 

The acreage under barley increased slightly during the two 
years 1942-43 and 1943-44 as compared with the average of the 
previous six years. There wa·s, howe:ver, no corr~sponding increase 
in recorded outturn' tne yield in the two years 1942-43 and 1943-
44' being practically' the same as the· average of the' 'preceiling six 
years. 
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(iii) Jowar and bajra.-The all-India figures of acreage anll 
yield are as follows:-

Jowar 
Bajra 

Average of Average of 
three years end- three years end· 1942-43. 1 !:143-44. 

lng 1938-39. ing 1941-42. 

Area in million acrea. 
34•8 33·7 
16·9 17·9 

Yield in million lona, 

36•0 
21·1 

Jowar 6·8 6·8 6·7 6·7 
Bajra 2·6 2·9 4·0 3·7 

The art:a under jowar in the two years 1942-43 and 1943-44 
showed an increase of about 2 ·!3 million acres as compared with the 
average of the three years ending 1941-42. The increase in 
acreage was, however, not accompanied by an increase in the yield, 
the 1·ecorded yield in the two years 1942-43 and 1943-44 being 
practically the same as the average of the previous six years. 

The area under bajra in the years 1942-43 and 1943-44 showed 
a large increase as compared with the average of the previous six 
years, the increase being of the order of about 4 million acres. 
The yield also increased, the average of the two years 1942-43 and 
1943-44 being about 1 million tons greater than the average of 
the previous six years. 

(iv) M aize.-The all-India figures are-
Average of 

three years end­
ing 1938-39. 

Average of 
three years end. 

ing 1941-42. 
1942-43. 1943-44. 

Area (million acres) 
YMd (million tons) 

6·3 
2•0 

6•3 
2·1 

The area under maize increased by about 600,000 acres in the years 
1942-43 and ·1943-44 as compared with the average of the pre­
vious six years. The yield was also higher by approximately 
350,000 tons. 

(v) Ragi.-Ragi (Eleusine coracana) is a millet which is of 
~onsiderable importance in Mysore and Madras. The all-India 
figures of acreage and yield are as follows:-

Average of Average of 
three years three years 

1942-43. 1943-44. en din~ ending 
1938-39, 1941-42. 

Area (million acres) .. li-4 6·4. 5·5 5·4 
Yield (million tons) .. 1•7 1•8 1•8 1•8 

The acreage and yield have not varied substantially. 

(vi) The all-India cereal po.~ition reviewed.-Exclusive of 
Bengal. the area under rice in India in 1943-44 was 1 million 
acres greater than in any year during tlie previous ten years. The 
yield was also the largest during the period, being about 400,000 
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tons more than in 1936-37. Bengal also had an excellent crop in 
1943-44, probably the best ever reaped in that Province. 'fhe 
improvement in the all-India rice crop was due large~y, though 
not entirely, to an excellent monsoon. The m~nsoo?- m 1944-45 
was not so favourabie as in 1943-44 and the y1eld m the former 
year will be considerably below that of the latter. 

The wheat acreage (all-India) is steady and is not "likely t~ 
increase unless additional areas are brought under irrigation. 
'l'here was a bumper wheat crop in 1942-43 but that in 1943-44 
was below the normal owing to adverse weather conditions .. · 

The acreage and yield of barley show practically no change. 

The area under the kharij cereals-jowar, bajra, ;maize an~ 
ragi-has increased by 6 ~6 million acres, that is, from an average 
of 63:3 million ·acres during the six years ending 1941-42 to 
69 ·9 million acres, the average of the two years 1942-43 and 1943-: 
44. The production .figures of these cereal~ for the corresponding 
periods are 13 ~ million and 14:7 million· tons respectively, an 
increase of 1 ·A million tons. The increase· in the acreage under 
these crops has taken place largely because of the decrease in the 
area under short staple cotton. · 

We may here draw attention to the fact that, apart from an 
increase in the rice crop in 1943-44, the major part of the .increase 
in cereal production during the two years 1942-43 and 1943-44 
was in bajra, the poorest yielder among Indian cereals and the 
least popular among millets. 

(vii) Pulses.-Pulses are of particular importance in_ the 
nutritional and agricultural ·~conomy of India. In nutrition 
they are an important source of protein in the diet of a vegetarian 
population. Further, they are of considerable importance as 
fodder for cattle not only when green but also in the form of hulls 
and grain. •·· 

Gram (cicer arietinum) is the most important pulse and in 
certain parts of the country is consumtld as a partial substitute 
for cereals. The all-India .figures are-

Average of 
three years 

ending 
1938-39. 

Average of 
three years 

ending 
19£1.-42. 

1942-43. 1943-44. 

Area (million acres) 14·9 13•5 15•7 15·2 
Yield (million tons) 3·5 3·3 4·1 3•3 

The area under gram during the years 1942-43 and 1943-44 
increased by nearly 2· million acres as compared with the average 
of the three years ending 1941-42. There was a bumper crop of 
gram in 1942-43 and the yield in that year was about 700,000 tons 
more than the average of the previous six years. There was, 
however, a large reduction in the yield in 1943-44 and in that 
year the outturn was approximately the same as the average of the 
six years ending 1941-42. 
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. Little information is avail~ble as rega1·ds the area and yield 
of other pulses and no special efforts appear to have been made 
tc. extend_ their cultivation_ under the Grow More Food campaign. 

r 13. ~n our report. on Bengal, we emphasized the great need 
ifor an 1mprovement .m the supply of supplementary foods, that 
lis, food other than the main cereals. :we would once again draw 
(attention to. this mat~er, for we attach the gre!l.test importance to 
\an increase ;in the supply of. these foods'. "\Ve were glad to note 

1that this ~atter received spec~al a.ttent~on at the !!!:-!~d.i~!'oo~ 
~Conference held at the be~~E~~g _o!_;th~s _ _ye~!_{!~~ and was the 
!subject of a, ~eparate resolution. Beyond. this we have no specific 
.recommendation to make as ·regards the Grow More Food cam­
~paign except that it should be continued with undiminished vigour 
land without any, slackening of efforg The results achieved by 
trhis campaign have not been spectacular. This is not surprising. 
A~; we have said, the area of culturable but uncultivated land 
which can be brought under cultivation without the application 
of special, and in the majority of cases . expensive measures, is 
small. Again, the two main requisites for a large· increase in 
agricultural production are first, an improved water-supply, and 
secondly, an increase in the supply and use of manure~ and ferti­
lizers. But as we have pointed out, schemes for an increase in 
"the supply of water for irrigation take time to complete, parti­
cularly in conditions arising out of the war. Further, a. large 
increa_se in .the supply and use of manures and fertilizers presents 
many difficulties. The lesson. to be drawn from. the expenence ~f 
the qxow More Food campaign stands out qmte clearly. · It IS 
this. L_b. large increase iri agri~ultural production ~n India by 
an--extension of the. area of cultivated land and an Improvement 
in the yield per acre of crops through irrigation and other mea­
sures will not be achieved without intensive ttnd sustained .e:ffort 
on the part of both Go-vernment and t~e people. _ '!'here is, the;e­
fo:ie; need for laying do'? a clear _agncultu~af pohcy and provid­
ing administrative machmery for 1ts execution., 



QHAPTER III.-FOOD ADMINISTRATION IN INDIA 
DURING THE WAR 1 

PROCUREMENT .AND DIS'IRI:BUTION 

The population of India, about 400 millions inCludinO' the 
Indian States, may be roughly divided into three classes: b first, 
the p~~~cer-co~~~!ll:er wh~ grows more foodgrains than he needs 
for his domestic consumptwn and seed and has a surplus which· 
he normally sells; ~COJ!dlJI:the _producer-consumer who grows less 
than he needs and 1ltcertam times of the year buys foodgrains 
from the market; and thirdly~ the non-producer-consumer who 
buys the whole of his neeUsi'rom the market. In India the vast 
majority of. the cultivators are not capitalist-farmerS~ of the type 
whiCh constitutes the bulk of the agriculturists in Britain the 
United States of America and many: other parts of the world;, but 
small p~oducer~consumers cultiva_ting a_ few acres of lany The 

-toodgrams commg to the market m India, therefore, consist of the 
individual small contributions of millions of small cultivators, 
and the problems confronting food administrations in India are 
:first, the control, directly or indirectly, of the flow of these 
innumerable small streams of grain and the larger streams into 
which they coalesce, in order to ensure the provision of supplies for 
the defence services, the urban population and those classes in the 
rural areas which buy their supplies, in whole or in part, from 
the market, and secondly, the equitable distribution of the avail­
able supplies among the latter two classes of consumers at or 
within pre-determined price limits. 

2. The procurement machinery for the maintenance of supplies 
of foodgrains in the different provinces does not conform to a 
uniform pattern. Indeed, no attempt has been made to evolve a 
procurement scheme applicable to the whole of India, and the 
schemes in operation in the provinces have developed in the light 
of local conditions. We are of opinion that this was the correct 
course, in fact the only course, to follow. Con~itions vary greatly 
throughout India and the adoption of a umform procurement 
machinery would have been impracticable. Lack of uniformity. 
has, however, one disadvantage as far as we are. cone erne~. ~ 
general description of the procurement schemes- m operatiOn 1s 
impossible; each scheme must be described sepa;ately. We shall 
now describe, as succinctly as possibl~, the I?-am features ?f the 
schemes in force in the different provmces With the exceptiOn of 
Bengal. We have already dealt with the Bengal procurement 
plan in our report on that province. ' 

3. Jlladras.-ln the province of Madras, there are two main 
schemes in operation, one in the surplus rice areas situated in the 
north and south deltas, and the other in the deficit districts of 
Malabar, Vizagapatam, Tinnevelly, Ramnad, Coimbatore, South 
Kanara and the Nilgiris. 
· 1 This chapter was written before the en~ of the ~ar in ~he W_est ~nd 
thereoccupation of Rangoon. In so far .as 1t deals With the mtens1ficatloJl 
of controls, it should be read together w1th Chapter VI of Part I. 
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Exports of rice and pa.Jdy from the surplus rice distric:ts a1·e 
prohibited and by this means Government have acquired a mono­
poly of purchase for expo1·t. Purchases are made by special 
officers, called Grain Purchase Officers, within ceiling prices fixed 
by Government. The areas are well supplied with rice mills and 
IJ.ormally purchases are made only. from the millers, bl!t if there 
are signs that cultivators are holding back their surplus grain, 
requisitioning is threatened or resorted to without hesitation. 
Purchases are made mainly for supplies to deficit districts of the 
province, rationed towns, the defence services and the railways. 
Local trade within the surplus rice districts is unrestricted. and 
there has, therefore, been no need for Government to. undertake 
responsibility for internal distribution except in the rationed 
towns and in certain deficit pockets in the rural areas.1 

In the heavily deficit districts a system of monopoly of pur­
chase and distribution is in operation. The main features of this 
system are, first the cultivator is required to sell the whole of his 
surplus grain to Government at the prescribed. price, and secondly, 
the entire population is rationed. No private trade whatsoever 
in the monopoly foodgrains is permitted and all movement beyond 
the village boundary is prohibited. Local traders are used for 
purchasing grain from the cultivators as well as for distributing 
supplies to the licensed retailers. 

v{ Bombay.-ln Bombay, Min Madras, there are two schemes 
in operation, one in the surplus rice districts of Thana and Colaba,. 
and the other in those areas of the province in which rice is not 
the predominant· crop. In th9 surplus rice districts the system, 
in principle, closely resembles 'that in operation in the surplus rice 
areas of Madras. Exports from the areas are prohibited and 
purchases on Government account are made mainly from the rice 
mills, of which there is a considerable number. The prices paid 
by Government for rice and paddy are :fixed and remain in force 
for the whole crop year. The rice millers are required to enter 
into contracts with Government binding themselves to deliver to 
Government specified quantities of rice under penalty of. for­
feiture of the deposit made for the due fulfilment of the contract. 
Purchases of paddy are also made direct from the cultivator on 
Government account by Governmen.t officers. These purchases 
are made partly to ensure that the miller does not ·squeeze the 
cultivator by paying him a price for paddy lower than that hed 
by Government, and partly to assist procurement. 

In the areas in which rice is not the predominant crop, a 
monopoly scheme is in force the main elements of which are (a) 
a compulsory and graded levy from the cultivator, of a portion 
of his surplus grain; the levy quota must be sold to Government; 
(b) a Government monopoly of purchase of whatever the culti­
Tator sells over and above the levy quota; (c) strict control over 

t Recently ceiling prices have been fixed for sales for local consumption by 
merchants licensed under the ]'oodgrains Control Order. 
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movement; and (d) a Government monopoly of distribution in all 
~·ural and urban areas. No private_ trade in monopoly foodgrains 
1s allowed except that the producer lS permitted to sell, withm the 
.village~ retail quantities tor the bona fide consumption of the 
bu1er and his family. All movement beyond the village boun­
dary is prohibited except under permit. It is by this prohibi· 
tion that Government obtain a monopoly of purchase of whatever 
th~ cultivator wishes to sell over and above the levy quota. 
Government is entirely responsible for distribution and both rural 
and urban areas are rationed. In most districts purchases are 
e:ffected by Government officers directly from the producer. In 
some districts_, however, co-operative societies are entrusted with 
the t~sk of making purchases and in others traders are employed 
a!:! Jliuchasing agents on a commission basis. • 
~. Central Provinces and Berar.-In the Central Provinces and 
Berar, Government have a monopoly of purchase of all grain offered 
for sale_ at declared markets. 'l'he sanction by which this mono­
poly is effected is an ·order under the Central Provinces and 
:.Berar Foodgrains (Control of Distribution) Order prohibiting any 
person from selling foodgrains in places specified in the order, 
except to Government or their agents. 'l'he monopoly extends 
to rice (not to paddy), wheat and wheat products, and Jowar and 
jowar products. The system has worked particularly successfully 
in the surplus rice districts of the •Chattisgarh Division. In the 
jowar and wheat areas!_ however, it was found necessary, in 1944, 
to supplement the scheme of monopoly purchase by further 
measures. In the jowar. area a voluii.tary levy was introduced 
Cultivators. who reaped in the aggregate. between 10 and 50 acres 
of jowar, were asked to make a contribution of 15 per cent of 
their production, while from . those who reaped in the aggregate 
50 acres or more, a higher percentage was demanded, ranging from 
15 to about 30 per cent. The vo1untary levy was quite successful. 
'rhe wheat crop reaped in 1944 was a poor one and a compulsory 
levy was introduced in three wheat districts. The levy was inten­
tionally not pitched at a high :figure; it began with an amount as 
low as 5 seers 1 per acre for cultivators with a small acreage and 
rose gradually to 2 maunds an acre for cultivators with 60 acres 
or more. The total amount procured in this manner was small, 
being in the region of about '4,500 tons. 

6. Otissa.-The scheme which has been in operation in Orissa 
since the harvest of the rice crop in 1943, aims at directing the 
flow of all rice and paddy sold in the wholesale market into the 
hands of Government. It has three essential features. First, the 
prices of rice and paddy which the producers are entitled to demand 
and receive, have been :fixed for the whole of the crop year. 
Secondly, the purchase or sale by any person, whether a cultivator 
or not, of any quantity ol rice or paddy exceeding 10 maunds 
in any one day has been prohibited unless it be by or to a Govern­
ment Agent. Thirdly, no person holding a licence under the Food­
grains Control Order is entitled to hold a stock of more than 

1 One seer= 2·1 lb. 
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100 maunds of rice and paddy at any one tjme unless he is an agent 
or a sub-agent of Government •1 'l'he object of the exemption of 
th~ purchase and sale of quantities up to 10 maunds in any one 
day, is to enable purchases and sales to continue unhampered in 
the small village markets and elsewhere as an essential part of 
the system Qf distribution in the Province. l?.urchases are made 
by agents selected from the trade. 

7. Assam.-ln the Assam Valley purchases are made on behalf 
of Government by a commercial firm. 'l'wo commercial firms were 
also employed in the Surma Valley as purchasing agents for 
Government. This, however, was not found to work satisfactorily 
and from the beginning of this year (1945) an official agency has 
replaced the commercial firms in the Surma Valley. Competitive 
buying is prevented by stringent control of movement and trans­
port. All rail and steamer transport from surplus to deficit areas 
is available only to G-overnment and their agents. Transport by 
road is limited and so far it has not been necessary to control such 
transport. Stringent control of transport by rail aud steamer has 
enabled Government to purchase the supplies required for the 
deficit areas and for the defence services. 

8. Bikar.-The province has been divided into six regions, 
each in charge of a Regional Grain Supply Officer whO: makes 
purchases through authQrized agents for internal consumption as 
well as for export from the province. Strict control over the move­
ment of foodgrains is maintained. Grain cannot be moved by road 
or river steamer from one region to another or from one district 
to another without a permit frpm a Grain Supply Officer. Rice 
and flour mills are under control and Government have a monopoly 
of the purchase of the outturn of these mills. Large employers of 
labour have also been prohibited from buying foodgrains for supply 
to their employees, except in accordance with directions issued by 11 

District Magistrate. 

9. United Provinces.-For the purpose ofprocuring foodgrains 
the United Provinces have been divided into five regions, each of 
which is largely self-sufficient in all foodgrains taken together. 
The regions were chosen with this object in view. Procurement 

. operations in each region are in charge of a Regional Food Con­
troller who is assisted by Deputy Regional Food Controllers, 
Regional and Deputy Regional Marketing Officers, Regional 
Accounts Officers and Marketing Inspectors. There is also a Pro­
vincial Marketing Officer. The actual purchases are made by 
members of the trade who are appointed for each of the larger 
markets, to which a number of small adjacent markets are attached. 
Purchases are made within ceiling prices fixed by Government. 
As regards movement control no foodgrains of the kind purchasecl 
by Government can be moved by rail from one region to another, 
or from or to the largest 25 towns of the province except under 

1 It is understood that this limit has since been reduced. 
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permit. Competitive buying has also been restricted by an arrange­
ment by which employers of labour and the railways receive their 
supplies from the Provincial Government, and are not allowed to 
buy in the open market. Purchases by: flour mills are also made 
under the, instructions of the Regional Food Controllers. 

10. Punjab.-In the Punjab purchases for the defence oenices 
are made by· :Messrs. Owen Roberts and Company and those for 
civil requirements by the Director of Food Purchases, an officer of 
the Provincial Government. The purchases by: the Director of 
Food Purchases are made in Lahore by means of tenders received 
from merchants who ma;y or may not, at the time of the tender, 
be in possession of the grain they offer for sale. A number of 
firms has been appointed as clearing agents, and the acceptance of 
a tender by the Director is conditional on one of these clearing 
agents agreeing to guarantee the tender and to handle the eY.ecution 
of the contract. In addition to the Director of Food Purchases 
there is a staff of Grain Purchase Officers, Inspectors and Godown 
Supervisors stationed in the districts. The original intention was 
that the Grain Purchase Officers should receive tenders locally and 
accept them in consultation with the Director. This has not, how­
ever, materialized and the district staff is now chiefly employed 
in connection with the Provincial Reserve. This amounts to be­
twl•en 40,000 and 50,000 tons and is held largely at the places at 
which it is purchased.- It is maintained partly by purchases made 
under the tender system in Lahore and partly by purchases made 
in the markets through commission agents under the supervision 
of the Grain Purchase Officers. 

11. Sind.-In Sind procurement is in the hands of two syndi­
cates. That in charge of the purchases of wheat consists of repre­
sentatives of the flour mills of Karachi and is known as the "Wheat 
Syndicate. The other syndicate which deals with foodgrains other 
than wheat, was until the end of 1944 a body representative of the 
Buyers and Shippers Chamber, Karachi, and consisted of recog­
nized dealers in rice, millets ana gram. The procurement ( pera­
tions of the syndicates were subject to a good deal of public criti­
cism and complaints of corruption and dishonesty were made. This 
culminated in December 1944 in the replacement of the syndicate 
dealing with rice, millets and gram by a Purchasing Board con­
si&ting of 18 members (9 Muslims and 9 Hindus) and a Chairman. 
The Managing Directors of the Board are experienced grain mer­
chants. No change was made in the Wheat Syndicate. In addi­
tion, there is a syndicate whiCh supplies the rationed area of the 
city of Ilyderabad. This is in the form of a co-operative society 
consisting of growers, dealers and sellers. 

Before the current season (1945-46) wheat was purchased at 
market rates but since April 1945 prices have been fixed for the 
whole crop year. For rice also prices have been fixed for the whole 
crop year. In addition to the fixed price, a holding or storage 
charge is paid to the producer or merchant in the case of deferrf:'cl 
delivery contracts. 
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12. l\'orth-Trest Frontier Pro1:ince.-Barley for export is pur­
f·ha:;ed by Messrs. Owen Roberts & Co. Under an order issued 
in July 1944, under the Defence of India Rules, every person who 
possesses more than 150 maunds of the main foodgrains, is required 
to submit a declaration stating the quantities in his possession, 
and a Deputy Commissioner is empowered to direct the sale of 
nny quantity in excess of 150 maunds to a Government servant 
or agent. Internal distribution has been controlled by means o.f 
this order. 

Moxo:roLY PRocuREMENT 

13. Since 1943 tliere has been a steady development on the part 
of the Governments of some provinces and States toward~ the 
" monopoly " procurement of foodgrains. -The question of " mono­
poly " procurement was considered at the Fifth .All-India Food 

Conference held in Delhi in January 1945, which had before it a 
survey, by an officer of the Food Departmenf·of the Government­
of India, of the schemes in operation in cerl~in provjnces and 
States. The following resolution on the subject wa~ passed by the 
Conference:-

The results so far obtained in the working of the monopoly 
procurement system justify their further development so far as the 
circumstances of each province or State permit. 

Where monopoly procurement is in operation in respect of any 
particular grain, Government should, in the int~rest of the producers, 
accept all such grain as is offered, subject to considerations of quality. 
Acceptance should be at noti£ed .• centres, at the appropriate stages 
of the marketing process, and at" prices fixed in accordance with the 
all-India policy after consultation, where necessary, with the Central 
Government. 

The development of monopoly procurement should be in the 
direction of al~quisition by Government of grain offered for sale 
voluntarily. Nevertheless, in those areas where it is deemed advi­
sable, monopoly procurement may be extPnded by (i) a. compulsory 
levy and the acquisition, in addition, of any balance that any producer 
may desire to sell, or (ii) the assessment of the surpluses of individual 
producers and the compulsory acquisition of such surpluses. 

Tl1e conference in making this recommendation recognizes that 
the financial consequences of implementing the policy may necessitate 
m;sistance to provinces by the Central Government. 

14. From the standpoint of principle, the only completely satis­
factory system of procurement and distribution of foodgrains is one 
in which first, the whole of the surplus of every producer is at the 
disposal of Government. and secondly, Government are solely 
responsible for distribution, that is, the entire population is ration­
ed. Such a system is in principle the only completety satisfactory 
one, because it is only under such a system that the surpluses of 
surplus areas, the deficits of deficit areas, and the over-all deficit of 
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India can be accurately estimated and the equitable distribution 
of available supplies among all classes of the population fully 
assured. We describe this system as one of " full monopoly." 

. The scheme in operation in the deficit districts of Madras is one 
of full monopoly. Similar schemes are also in force in some of the 
Ind.ian States, for instance, in Travancore, Cochin, Mysore, Kolha­
pur and the Deccan States. The "levy " scheme in operation in 
parts of the Bombay Presidency is also for· all practical purposes 
a scheme of full monopoly. As we said in our report on Bengal, 
these schemes appear to be working satisfactorily though no doubt 
further experience will indicate lines of improvement. 

Full monopoly throws a heavy burden on the administrative 
machine, already strained by conditions arising out of the war, 
because it involves, first, the assessment of the produce reaped by 
millions of small producer-consumers and of their surpluses and 
deficits, secondly, the purchase and collection of mi1lions of small 
parcels of grain, and thirdly, the distribution of supplies on a ration 
basis among the whole population other than those who grow suffi­
cient grain for their own needs. 

The first essential for the successful working of a scheme of full 
monopoly is that the Administration should possess a staff capable 
of(preparing a reasonably accurate estimate of the crop reaped by 
each cultivator.) In Madras and Bombay (and in other parts of 
India where full monopoly schemes are· in operation) such 
a staff exists in the form of a highly developed revenue estab­
lishment. This establishment consists of a revenue staff in each 
village ·or group of villages charged with the maintenance of vil­
lage records and a staff of revenue officers whose duty it is to assist, 
supervise and contro] the village staff. As we explained in our 
report on Bengal, village records are not maintained in that pro­
vince and there is no revenue establishment in any way compara­
ble to that in existence in the provinces of Bombay and Madras. 
Again, for the reasons we gave in that report, we are of opinion 
that any attempt to improvise such a staff within a short time 
would end in failure.1 The assessment, therefore, of the surpluses 
and deficits of individual producer-consumers in Bengal is not a 
practical proposition, and we see no prospect of the successful intro­
duction of full monopoly schemes in that province. The position 
is the same in the permanently settled province of Bihar and in 
the permanently settled areas of the provinces of Assam and 
Orissa. In these parts of India, therefore, schemes of full mono­
poly purchase are not practical propositions. 

As. we have said, full monopoly places a heavy burden on the 
administrative machine. We take the view that in other pro­
vinces-that is, in those in which village records are maintained 
and a subordinate revenue establishment is in existence-the intro­
duction of schemes of full monopoly will depend upon the deg-ret­
of the need for the control of internal distribution i,n a particular 

t Report on Bengal, Part ill, Chapter I, pa.l'a.gra.ph 25. 
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area, which in its turn, will depend upon the extent to which the 
area is deficit and the difficulty which the Administration has in 
obtaining supplies from outside the area. The position in the 
Madras Presidency illustrates this point. A scheme of full mono­
poly has been introduced in those districts which are seriously de:fi.. 
cit, and in which, in consequence, the need for the atrict control of 
internal distribution is great. For instance, the district of Mala. 
bar is a heavily deficit area, having been largely dependent before 
the war on imports of rice from Burma. Great difficulty was expe­
rienced in obtaining supplies of rice for this district, and it was the 
consequent need for the strictest control of internal distribution 
which led the Government of Madras to introduce a scheme of full 
monopoly. On the other hand, in the surplus rice areas of the two 
deltas-areas which have an assured surplus-it has not been found 
necessary to introduce full monopoly. In these areas internal dis­
tribution presents no difficulty and may be safely left to the ordinary 
trade machinery. The problem in these surplus rice areas is 
mainly to ensure that the marketable surplus, in so far as it is not 
required to meet local needs, passes into the li:ands of Government. 
This has been accomplished by Government aaquiring a monopoly 
of purchase of rice for export outside the areas combined with 
requisitioning from the producer, when there is indication that the 
cultivator is holding back his surplus crop. 

Our views as regards full monopoly may be suinmed up as fol­
lows : In Bengal, Bihar and the permanently settled areas of Orissa 
and Assam, schemes of full monopoly are not a practical proposi­
tion. In areas which have an assured surplus and in which, in 
consequence, internal distribution can be safely left to the ordi­
nary trade machinery, schem~B of full monopoly are not neces­
sary, provided the procurement machinery is adequate to ensure 
that the whole of the marketable surplus, apart from that required 
for internal consumption, passes into the hands of Government. 
In deficit areas in which internal distribution presents, or in the 
future may present, serious difficulties, the Administration should 
aim at the introduction of schemes of full monopoly on the lines of 
those in operation in Madras or Bombay. 

15. In Orissa and the C'entral Provinces and Berar, schemes are 
in operation which, while they do not require the producer to sell 
the whole or part of his surplus grain to Government, create in 
favour of Government a limited monopoly of purchase over the 
marketable surplus, that 'is, over that part of the crop which the 
producer brings for sale to the market. These schemes have worked 
successfully, and in our report on Bengal we have recommended 
that the Bengal Government should study them with a view to their 
introduction, modified if necessary to suit local conditions, as an 
experimental measure in a selected district or districts.l As we 
have pointed out, a scheme of full monopoly is not a practical pro­
position in the province of Bihar. This province, which is normal. 
ly a deficit province, has been fortunate in having had good crops 

I Report on Bengal, Part m, Chapter I, paragraph 31. 
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and so far its procurement machinery has proved adequate in 
providing supplies for the urban and industrial population and 
the deficit rural areas. The situation may, however, quickly dete­
riorate if there should be a poor monsoon, and we consider that it 
would be advisable that the Bihar Government should study the 
schemes in operation in Orissa and the Central Provinces and Berar 
with a view to strengthening their procurement machinery in cer­
tain selected districts. The difficulties experi~nced in regard to the 
procurement of wheat in the United Provinces during the early 
months of this year (1945) strengthens us in making this recom­
mendation. 

Although the United Provinces have normally a surplus of 
wheat a serious situation developed towards the end of 1944 and 
in the early part of 1945 in regard to wheat supplies for the urban 
areas, and by February 1945 Government purchases had almost 
ceased. This deterioration in the procurement of wheat was due 
mainly, though not entirely, to the damage to the wheat crop 
caused by the unusual rains and hail in March and April 1944. 
The position has been met by the Government of India coming to 
the assistance of the Government of the United Provinces by sup­
plying considerable amounts of wheat from the small stocks which 
the Central Government had been able to accumulate. The Provin­
cial Government have now decided, in view of the difficulties expe­
rienced early this year, to introduce monopoly purchase of wheat 
to the extent that all wheat voluntarily brought for sale to the 
main markets, will only be permitted to be sold to Government or 
their agents. In fact they have decided to introduce a monopoly 
purchase scheme on the lines of that in operation in the Central 
·Provinces. 

PROCUREMENT IN THE PUNJAB 

16. ·There are certain points in connection with procurement 
m the Punjab, the most important surplus area in India, to 
which we should refer. It is agreed that more storage accommo­
dation is required so that procurement in the early part of the 
season, when grain normally comes freely into the market, is not 
held up owing to the difficulty of despatching it as quickly as pur­
chases are made. This question of storage has been under discus­
sion between the Government of India and the Punjab Govern­
ment for some time, and it has now been decided to provide 
storage for 100,000 tons, 30,000 tons in "Lahore sheds " at 
Tailway stations, and 70,000 tons of bulk storage at places selected 
by the Punjab Government. The capital cost of the Lahore sheds 
is being shared by the Government of India and the Government 
of the Punjab. '!'he cost of the bulk storage is being borne 
entirely by the Punjab Government. We understand, however, 
that it will be a considerable time before either of these scheme'1 
is completed. 'Ve attach great importance to the provision of 
additional storage in the Punjab and we suggest that every effort 
should be made to complete the construction of this storage at the 
earliest possible date. 
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Under the present system of centralized buying, procurement 
presents no difficulty so long as the forces influencing the market 
have on the whole a "be:lrish " effect. The Punjab has an 
assured and large surplus of grain and so long as prices are steady 
or display a downward tendency the exportable surplus comes 
freely into the hands of the only purchaser for export, that is, the 
Provincial Government. Procurement becomes difficult, how­
ever, if the forces influencing the market have a " bullish " 
tendency. In these circumstances there is the risk that the large 
producer will withhold his grain from the market in the hope or 
getting a l-etter price, and that the trader will increase his stocks 
with the same object in view. Such a position can be met, of 
course, by Government holding off the market but such action is 
only possible if there are adequate reserves in the hands of the 
Central and the Provincial Governments. At present these 
reserves are not adequate and even if they were, it is desirable that 
action by the large producer and the trader, with the object of 
pushing up prices, should be countered as far .. as possible by direct 
as well us by. indirect action. The direct ac~ion which Govern­
ment can take is to use their powers of requisitioning, that is, 
to requisition from the trader who is holding stocks from the 
market with the object of raising the price level, and from the 
large producer who is holding back his surplus grain with the same 
object. We realize that the Punjab Government are opposed to 
requisitioning, particularly from the producer, but we are of the 
opinion that if it is established that the producer is holding back 
his grain from the market, or that the trader is refraining from 
placing bis stocks on the market, with the object of pushing up 
prices, requisitioning should be resorted to without hesitation. 

STORAGE 

17. Storage is one of the most difficult problems with which 
food administrations in India are faced. Even in normal times a 
considerable quantity of food grains. was lost every year through 
deterioration and the ravages of insects and rodent pests, while 
being stored preparatory to sale. There is, however, little doubt 
that at the present time, when large quantities are handled by 
official agencies, largely unfamiliar with the merchandising of 
grain, losses are on a much higher scale. It is, therefore, essen­
tial that storage accommodation should be improved and made 
insect and rat proof. A Storage Directorate, consisting of a 
technically qualified staff, has been established in the Food 
Department of the Governm~nt of India, and one of its duties is to 
advise administrations on technical matters concerning storage. 
A staff of entomologists also forms part ol the Storage Directorate, 
nnd is now engaged on conducting enquiries into the best possible 
ways of protecting grain during storage against attacks by insects 
and other pests. The storage of grain under proper hygienic con­
ditions is so impm·tant that we consider it desirable that all 
administrations, which store grain on any considerable scale, 
should, if possible, place their Storage Branch in charge of a fully 
qualified technical officer, assisted by the necessary technical 
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staff. We have said " if possible " because we realize that quali­
fied technical officers are difficult to recruit. 

Adequate storage is also essential to successful procurement, 
for lack of accommodation, when grain is coming on the market 
shortly after the harvest, often slows up procurement operations. 
In order to increase storage accommodation in the surplus areas, 
the Food Department of the Government of India have recently 
embarked upon a scheme for the construction of storage for 230,000 
tons of grain in these areas. This accommodation includes 17,000 
tons in Orissa, 25,000 tons in the Central Provinces, 100,000 tons 
in the Punjab (already referred to in the preceding paragraph}, 
55,000 tons in Sind and 23,000 tons for the produce of the Eastern 
States. The cost of construction, other than that for the produce 
of the Eastern States, will be shared equally by the Central and 
Provincial. Governments, except in Sind where the cost of bulk 
storage for 30,000 tons will be borne wholly by the Centre and in 
the Punjab where the cost of the bulk storage will be borne by the 
Provincial Government. The accommodation for the produce of 
thE> Eastern States will be situated partly in British India and 
partly in the. States; the cost of the former will be borne by the 
Government of India while that of the latter will be shared 
between the Government of India and the States. 

For imported grain the Government of India have at present 
storage capacity for about 200,000 tons at the Karachi Depot, and 
we have been informed that this can be increased by another 
50,000 tons, if necessary. In addition it is proposed to provide 
accommodation for 50,000 tons at Bomoay, 40,000 tons at Cal­
cutta, 10,000 tons at Vizagapatam, and 20,000 tons at Coimbatore 
(served by the Port of Coc.hin). 

A certain amount of progress has been made towards the con­
struction of this additional accommodation, but progress has not 
been as satisfactory as one could have desired. It is essential that 
the construction of this additional storage accommodation should 
be pushed forward as quickly as possible and we trust that pro­
gress in the future will be considerably accelerated. 

INSPECTION. 

18. The poor quality of grain distributed by the different 
administrations has ofien given rise to justifiable complaints and 
although the position has improved during the last year or so, the 
grain distributed is still not infrequently of poor quality. The 
maintenance of quality is a matter to which administrations must 
continue to give the closest attention, for there is nothing which 
gives rise to greater discontent in the rationed areas than grain of 
poor quality. The Government of India have recently decided to 
set up an Inspection Directorate for the purpose of advising 
administrations on inspection technique and procedure. It is also 
proposed to establish a Central Analytical Laboratory at New 
Delhi for the examination of the samples or grain held in the 
Central Storage Depots and distributed under the Basic Plan 
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and the rationing schemes. Inspection Departments have also 
been established in some provinces but the problem of quality will 
not be completely solved until there has been established in each 
proTince, whether surplus or deflcit, a reliable agency competent 
to test and inspect all foodgrains brought into the Government 
stock and to carry out periodical inspection of stocks so that 
detel'ioration will be detected or forestalled. As in the case of 
storage, Inspection Departments should have on their staff per­
sons fully qualified by experience and training to undertake the 
work of inspection. 

RATIONING 

19. The Foodgrains Policy Committee, in Chapter VII of their 
report, recommended that " rationing should be introduced forth­
with in the larger cities of India both in deficit and surplus areas, 
both in provincial and state areas, in the first instance in thosa 
with a population of a lakh and over, Rnd sh"ould be progressively 
extended ". The question of rationing was discussed at the Fifth 
All-India Food Conference held in New Delhi in January 1945 and 
a resolution endorsing the recommendation of the Foodgrains 
Policy Committee was passed. The relevant part of the resolu­
tion runs as follows:-" The present burden of over-all deficiency 
of foodgrnins sliould be shared evenly by all parts of the counhy. 
With that object in view all Governments accept the following 
principles: -(i) Full urban rationing should be introduced and 
extended in accordance with recommendation 46 ol the Foodgrains 
Policy Committee . . " An urban population amounting to 
many millions is now rationed., In India, that is, British India 
and the Indian States, 67 to~s with a population of 100,000 or 
over are rationed. In Bombay 101 other towns have been rationed 
of which 99 are under the Bo~bay Small Towns Rationing Scheme. 
In Madras a total of 84 towns has been rationea. 

1Ve attach importance to the rationing of the urban population 
in surplus as well as in deficit areas. When we speak of rationing 
we mean over-all rationing and not the type of rationing which 
is described as partial rationing or provisioning. Schemes of 
partial rationing or provisioning do not amount to true rationing, 
for under such schemes every person, in addition to the ration he­
draws from the Government supplies, is free to obtain further 
supplies of foodgrains from the ordinary retail shops. 

The Government of the United Provinces were not until 
rerently in favour of over-all rationin~. They preferred a scheme 
for the provisioning of food~rains for {he urban· population on a 
subsidizt>d bnsis for (i) all essential and industrial employees, 
(ii) Governmt>nt servants drawing a pay up to Rs. 100 a month; and 
(iii) the poorest 60 per rent of the urban population. The food­
j;!-rains for thesE> <'lnsses were supplit>d through retail shops under 
the rontrol of Govt>rnment on a card ration basis. Persons in 
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possession of these cards were not, however, prohibited, if they so 
desired' from ouying food grains from the free market. we have 
no doubt that the Provincial Government's scheme has .i.n some. 
ways worked satisfactorily. On the other hand, we feel convinced 
that the difficulties experienced by the Government in.- buying 
wheat towards the end of 1944 and in the early part of 1945 were 
aggravated by the fact, that an important section of the urban 
population was buying wheat in competition .with Government. If 
this competitive buying had not taken place Government would 
ltave been able to purchase more grain at lower prices. The 
Government of the United Provinces have now decided to introduce 
total rationing for wheat and rice in place of provisioning. Over­
all rationing has been introduced into 13 towns and it is proposed 
to extend it to other towns in the nea.r future. 
· In the Punjab only four towns have been rationed, namely, 
I~ahore, Amritsar, Rawalpindi and Simla. In addition to these 
towns there a.re four other towns with a population of over 100,000, 
namely Multan, Sialkot. Ludhiana and ·Jullundur. The Punjab 
Government are of the opinion that the rationing of the urban 
population in an area such as the Punjab, which has an assured 
surplus, is unnecessary and is of no assistance towards the equit­
able distribution and the conservation of supplies. We canri.ot 
endorse that view. If the Punjab were an isolated unit we would 
be prepared to agree that the rationin~ of the uroan population 
is unnecessary. The Punjab, however, is not an isolated- unit but 
a part of India with obligations to the rest of India, and hence 
the rationing of the urban population cannot be regarded purely 
from the point of view of the Punjab. 'fhe objective- of any 
proeurement organization must be the elimination of competitive 
buying to the greatest possible extent, but so long as the demand 
ot the urban population is met by the ordiruiry trade agencies one 
form of competitive buying prevails. The Bengal famine proved 
most clearly that the buying capacity of the urban areas has a 
great effect on prices, and the experience in the United Provinces 
in the early part of this year has emphasized the need for pre­
venting competitive buying by the population of the urban areas. 
In the Punjab, it is desirable from the point of view of procure­
ment that competitive buying should be reduced as far as possible, 
and one way of effecting this is by rationing the population of 
urban areas. It is on this ground that we consider that the 
rationing of the important urban centres of the Punjab or of any 
ether surplus area is justified. It is true that rationing places 
an additional responsibility on the Administration for the main­
tenance of supplies and ~ay involve some additional expe!ldi~ure 
from public revenues. It IS also tru~ that as. a res:ult of ration~ng, 
prices in the rationed areas, parbcularly If pnces are falhng, 
may at times be out of parity with those in the adjoining rural 
areas, and that rationing may put some sections of the urban 
population to a certain amount of inconvenience. But t~ese 
factors do not, in our opinion, outweigh the advantage accrumg 
from a reduction in competitive buying. We referred above to 
the rationing of "important urban centres." We used these 
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wo1·ds intentionally, for we recognize that in areas which have an 
assured surplus the case for the rationing of small urban centre_s 
is not so strong as in other areas. It is largely a matter of degree . 
.\V.e accordingly recommend that rationing should be extended in 
the Punjab, certainly so as to include the four towns which have 
a population of over 1.00,000 and have not yet been rationed. 

REQUISITIONING 

20. In our report on Bengal we said that we attached great 
importance to 1·equisitioning, and went on to explain that we con­
sidered it essential that Government should be prepared to under­
take requisitioning, as and when necessary, whether from ira.•lera 
or producers, if the flow of supplies is not maintained by volun­
tary sales. 1 We also explained that what we contemplated was 
not the requisitioning of the surplus of the small but the large 
cultivator. We are of the opinion that our observations on 
requisitioning in regard to Bengal are applicable to the whole of 
India witli the exception, of course, of those areas in which full 
monopoly schemes are in operation.. We ·realize that certain 
Governments are opposed to requisitioning fro:in the cultivato1· and 
fear that the result of such action will be harmful and not helpful 
.to procurement. We have, however, made it clear in our rPport 
on Bengal that we do not contemplate, except as an extreme 
n1easure in a grave emergency, general requisitioning and that 
what we have in mind is the requisitioning of the surplus of the 
large cultivator who is guilty of holding back his grain from the 
market. In certain provinces discriminate requisitioning (If this 
«:haracter has proved very successful in maintaining the flow of 
grain and we see no reason wpy similar measures should not be 
equally successful in other provinces. 

PuRcHASING AGENCY 

21. We have, in our earlier report, explained our reasons for 
preferring an official to a trade purchasing agency. 2 We have 
been confirmed in that view by the change made by the Assam 
Government in the procurement arrangements in the Surma Valley 
of the province and by the difficulties experienced by the Sind 
Government in regard to one of the buying syndicates in that 
province. As regards the general principle, we have nothing to 
atld to the reasons we gave in our report on Bengal for preferring 
au official to a trade agency. 

PRICES 

22. The attempt in 1942 by the Government of India to control 
the price of wheat in the Punjab and the United Provinces by 
fixing statutory maximum prices failed. In January 1943 it was 
abandoned, and until the beginning of 1944 no attempt was made 
to secure statutory price control of foodgrains on a uniform basis. 
The failure in 1942 was mainly due to the absence of an adequate 

1 Report on Bengal, Part III, Chapter I, section E. 
2 Report on Bengal, Part III, Chapter I, section H. 
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procurement machinery. The question of statutory maximum 
prices was examined by the Foodgrains Policy Committee, and in 
its report in September 1943 the majority of the members strongly 
I'ccommended that statutory price control should be instituted for 
all the major foodgrains in all provinces and states. The Com­
mittee laid great emphasis on the point that one of the eBI:Iential 
conditions for effective statutory price control is the existenco of 
all adequate procurement machinery. The Committee also recom­
mended that statutory prices should not be :fixed without the 
consent of the Central Government, and that a Standing Prices 
Committee, representative of the provinces, states, producers and 
the trade should be set up to advise the Government of Indh on 
prices. These recommendations were endorsed by the Fourth All­
India Food Conference held in Delhi in October 1943 and \\ere 
accepted by the Government of India. 

The first step taken towards the co-ordination of maximum 
}>rices on an all-India basis was the summoning, in the first week 
of J anua!y ~1944, of a conference attended by the :A.dministrations 
principally concerned, to consider maximum prices for the kharij 
grains, rice, jow:ar and bajra. As a result of this conference, the 
maximum prices of jowar and bajra in the primary wholesale 
markets of all the surplus millet areas were :fixed at Rs. 1 and 
Rs. 1-8-0 per maund respectively. These maxima are still in 
force. A maximum price for rice on an all-India basis was not 
fixed because the variations in price between the main producing 
areas were too great and the prices in parts (particularly Bengal) 
of the Eastern Region too high. 1 

In accordance with the recommendation of the Foodgrains 
Policy Committee, a Price Advisory Committee, presided over by 
the Economic Adviser to the Government of India, was set up 
early in 1944. On the recommendation of this Committee statu­
tory maximum prices for wheat for the year 1944-45 were :fixed at 
Rs. 9-8-0 per maund at the primary assembling markets in the 
llunjab and Sind, and at Rs. 10-4-0 per maund in those of the 
United Provinces. These maxima are still in operation. 

23. Statutory minimum prices have not been fixed but in the 
case of certain foodgrains the Government of India have announced 
that, with the object of safeguarding the interests of producers, 
they will be prepared to buy all grain offered in the principal 
assembling markets should prices fall. In April 1944 it wa~ 
announced that the Government of India would be willing to 
accept all wheat of fair aveTage quality offered for sale in the main 
assembling markets of the Punjab, the United Provinces and 
Sind at a price of Rs. 1-8-0 per maund. This guarantee is still 
in operation. About a month later, in May 1944, in order to 
support the campaign for the diversion to foodgrains of land under 
short staple cotton, the Government of India announced that, 
should prices fall, they were prepared to purchase all j owar and 

1 The Eastem Region comprises Assam, Bengal, Bihar, Orissa and the 
Eastern States. 
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bajra of the 1944-45 crop offered in the main producing areas, 
other than Bombay, at " :floor '' pricef/ of Rs. 5-8--0 and Rs. 6 
per maund respectively. Bombay was excluded be<:ause it was 
felt that special prices would have to be fixed in view of the 
administrative measures which were being taken to compel the 
cultivation of foodgrains. It was later announced that the price 
of the 1944-45 millet crop in Bombay would not be less than the 
statutory prices. 

24. As we have pointed out there has been, since 1943, a steady 
development on the part of some provinces and states towards the 
" monopoly " procurement of foodgrains. Where schemes of 
monopoly procurement are in operation, the fixed price at which 
Governments buy is the all-important factor and statutory 
maximum and :floor prices become irrelevant. 

Prices of foodgrains have not yet been·. fully co-ordinated 
throughout India, but during the last 18 months an increasing 
measure of control has been established. Pricel! have been stabi­
lized and maintained at a s'teady level over large areas.· This has 
been accomplished by a whole series of measures, an increase in 
the efficiency of the procurement machinery, the introduction in 
some areas of schemes of monopoly purchase, control over distribu­
tion through the rationing of urban and, in some provinces and 
states,_ rural areas, the planned distribution of imports, the 
planned movement of grain from surplus to deficit areas under 
the Basic Plan, and the introduction of statutory maximum prices. 
Success has not, however, been uniform. Prices of rice are still 
high in most parts of North anq.•North-Eastern India. The price 
of wheat in the Punjab has at times fluctuated between the statu­
tory maximum and the lower price level at which Government are 
under an obligation to buy all grain offered. Finally, in tht' 
United Provinces the enforcement of the statutory maximum pric~· 
for wheat proved difficult at the close of the 1944-45 wheat 
season. 

The general level of prices of foodgrains in India is high 
compared with the world level; for instance, the price of wheat 
in North America is considerably lower than that prevailing in 
India. We are of opinion that Indian prices must fall when 
conrumer goods become more plentiful and cheaper and imports of 
rice are once again available. But we are also of opinion that so 
long as the supply position of cereals remains as at present, that 
if/, so long as the demands of the defence services continue at the 
present high level and imports of 1-ice are not available in ade­
quate quantities, pricef/, generally speaking, will have to remain 
at about their present levels. High prices have undoubtedly 
encouraged the production of cereals and if prices should fall 
substantially before imports of rice become available~ production 
might suffer a setback. The present policy is to hqld prices at 
about their prese)lt levels till the supply position is'ieasier. We 
consider that this is the correct course to follow. 
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.SuMMARY oF CoNcLUSIONs AND RECOMMENDATIONs 

25. The main conclusions and recommendations of this chapter 
may be summarized as follows :-

(i) 'l'he only completely satisfactory system of procurement 
and distribution of foodgrains is one in which :lirst, the whole of 
the surplus of every producer is at the disposal of Government 
and secondly, the entire population is rationed. Such a system i; 
described as one of " full monopoly." 

(ii) Full monopoly schemes are in operation in partS' of 
Madras and some of the Indian, States. The " levy " scheme in 
opera~ion in parts of the Bombay Presidency is also, for all 
practical purposes, a scheme of full monopoly. 

(iii) Schemes of full monopoly are not a practical proposi· 
tion in Bengal, Bihar and the permanently settled areas of Orissa 
and AEJsam. In areas which have an assured surplus, schemes of 
full monopoly are not necessary, provided the procurement machi· 
nery is adequate. In. deficit areas in which internal distribution 
presents, or in the future may present, serious difficulties, the 
Administration should aim at the introduction of schemes of full 
monopoly. 

(iv) In Orissa and the Central Provinces and Berar, schemes' 
are in operation which give Government a limited monopoly of 
purchase over the marketable surplus. In the Report on .Bengal it 
was recommended that the Bengal Government should study these 
schemes with a view to their introduction, modified if necessary to 
suit local conditions, as an experimental measure in a gelected 
district or districts. It is suggested that the Bihar Government 
should also study these schemes with the object of streng-thening 
their procurement machinery. 

(v) Storage is one of the most difficult problems' with which 
food administrations in India are faced. Even in normal times 
a considerable quantity of foodgrains was lost through deteriora­
tion and the ravages of insects and rodent pests, and there is little 
doubt that, at present, when large quantities are handled ,by 
official agencies largely unfa~liar with t~e merchandizing .o£ 
grain, losS'es are on a much h1gher scale. It 1s, therefore, essential 
that storage conditions should be improved and made insect and 
rat proof. It is recommended that all Administrations, which 
store o-rain on a considerable scale, should, as far as possible, place 
their ~torage branch in. charge of a fully qualified technical officer 
assisted by the necessary technical stafi . 

.Adequate storage is also essential to successful procurement. 
The Government of India have recently embarked upon a scheme 
for the construction of storage for 230,000 tons of grain in surplus 
areas. In addition, it is propo:1ed t() provide additional storage 
for 120 000 tons of imported grain. It is recommended that the 
constru~tion of this additional accommodation, particularly that 
for 100,000 tons in the Punjab, should be pushed forward as 
quickly as possible. 
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(vi) The poor quality of grain distributed by the different 
Administrations has often given rise to justifiable complaint~. 
Although the position has improved, the grain distributed is still 
not infrequently of poor quality. '!'he Government of India have 
recently set up an lnspection .l.Jirectorate at the Centre and Ins­
pection Departments have also been established in some provinces• 
'!'he problem of quality will, however, not be completely s'olved 
until there is in each province, whether surplus or deficit, a reli­
able agency competent to test and inspect all foodgrains brought 
into Uovernment stock. 

(vii) It is recommended that rationip.g should be extended 
in the Punjab to the four towns, with a population of over 100;000, 
which have not yet been rationed. 

(viii) Attention is drawn to the observations as regards 
requisitioning in the Report on Bengal. It is recommended that 
Governments t:>houlu not hesitate to requisition from the large 
producer and the trader if grain is being held back by them from 
the market in order to raise prices. . 

( ix) The general level of prices of food grains in India is 
high compared with the world level. Indian prices must fall 
when consumer goods become more plentiful and cheaper and 
imports of rice are once again available, but so long as the supply 
position of cereals remains afl at present, prices generally speaking, 
will have to remain at about their present levels. If prices should 
fall substantially before imports of rice become available, produc­
tion may suffer a setback. The present policy to hold prices at 
about their present levels till the supply position is easier, ia, 
therefore, the correct course to• £ullow 



CHAPTER IV.-STATISTICS O.Ii' A(JltEAGE AND YIELD 
OF .CROPS 

.Problems arising out of1 the production and distriln:.tion of 
foodgrains during the war have emphasized the need for accurate 
agricultural statistics in India and schemes :targely experimenta1 in 
character, are now in operation with the object of securing improve• 
ments in such statistics. 

2. The provinces fall, generally speaking, into two classes: 
those in which the land revenue has been temporarily settled and 
those in which it has been permanently settled. This distinction; 
however, is not a clear-cut one, for in the United Provinces; 
Madras and Assam there are areas which have been permanently 
settled and in the provinces of Bengal, Bihar and Orissa, the " per­
manently settled provinces," there are areas which have been tern• 
porarily settled. In the temporarily settled areas the plimary 
agency for the collection of agricultural statistics is the village 
1·evenue officer, who, in the ordinary course of his work, is required 
to make a detailed inspection of the :fields of the village or villages 
under his charge and record in the village records the crops grown 
on each field. .Provided that supervision by the higher revenue 
staff is adequate, this system ensures estimates of acreage which it 
is believed are accurate. 'l'he position is the same in the perma­
nently settled areas of the United .Provinces, for in these areas the 
primary reporting agency is the same as in the rest of the province. 
ln the permanently settled and inam areas of .Madras, although the 
primary reporting agency is the same as in the rest of the province, 
the estimates of acreage are not so accurate. The difficulty in these 
areas is that there is not the same detailed revenue organization as 
in the rest of the province and parts of these areas have not been 
accurately surveyed. .The Government of Madras have recently, 
with the object of improving the acreage statistics of the perma­
nently settled and inam areas, appointed additional revenue 
inspectors. 

3. In Bengal, Bihar and Orissa, the permanently settled pro­
vinces, there is no village revenue establishment corresponding to 
that in the temporarily settled provinces, and in these provinces, 
with the exception of the jute acreage in Bengal, estimates of acre .. 
age are admittedly very defective. The position is the same in tho 
two permanently settled districts of Assam. In the absence of a vil'.. 
lage revenue establishment reliance has to be placed on the reports 
received from Circle Officers, District Agricultural Officers, and 
officers o£ the Revenue Department, such as Khasmahal Tahsil• 
dars, and even the police. For instance, the following is the method 
followed in the province of Bengal. Each Circle Officer (a gazetted 
revenue officer with jurisdiction o'·er three or four thanas) ascer­
tains from personal inspection and by questioning other local officers 
and cultivators, the relation which the area under the crop bears to 
the normal acreage of that crop in that area, this normal acreage 
being determined in accordance with certain instructions. The 
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Circle Officers send their estimates to the Subdivisional Officer who; 
after making such corrections as he considers necessary, either'from 
his own knowledge, experience, and observations or by enquiry, 
sends a consolidated estimate for the subdivision to the District 
Officer. The latter, in his turn, makes such modifications as he 
thinks necessary on the basis of his own experience and informa­
tion obtained from District Agricultural Officers and other sources, 
and forwards the district estimate to the Director of Agriculture. 
l,;learly, acreage estimates prepared in this manner cannot be 
accurate. 

4. In Bengal a complete survey was made of the area under 
jute in 1940-41 by a plot-to-plot inspection and since that date· jute 
is only grown under licences issued by the Jute Regulation Depart­
me:J;~.t. 'fhe total area licensed for growing jute in each village is 
thus known. ]further a verification of the lands on which jute is 
actually grown; is made before the crop is harvested. '£he statis­
tics of the acreage under jute are now believed to be reasonably 
dependable. 

5. In Bengal the following further measures·have recently been 
adopted with a view to obtaining more satisfactory estimates of the 
acreage of the crops grown in the province. First, a plot-to-plot 
enumeration of all crops grown to be carried out by the Jute Regu­
lation staff assisted by a large staff of amins and part-time crop­
recorders, and secondly, random sanlple surveys of the acreage 
under jute, aus paddy and a-man paddy. These schemes were put 
into operation with effect from the a-man paddy crop reaped in 
November-December 1944 and are to be carried on for a period of, 
three years. A decision will then be taken, in the light of the expe-. 
rience gained, on future policy,.-'that is, whether the annual.acre­
age estimates should be made by the plot-to-plot enumeration or 
by the random sampling method, or by a combination of both these 
methods. 

6. In Bihar, estimates of acreage were made by the random 
sampling method throughout the province for the bhadai and ag_hani · 
crops of 1944 and the -rabi crops of 1944-45. We understand that 
the Provincial Government have decided that the more satisfactory 
method would be to adopt a system similar to that prevailing in' 
the temporarily settled provinces. It is recognized that this· will 
involve heavier expenditure, but it is considered that the establish .. · 
ment of a permanent staff in the villages throughout the province 
for the collection of agricultural statistics (on a system of plot-to­
plot enumeration), as well as other statistics such as cattle statis­
tics, justifies the additional expenditure involved. When this 
establishment has been recruited it is proposed to abandon the 
random sampling method. 

7. In Orissa, a special temporary staff was appointed early in 
1944 for the collection of agricultural statistics. This consists of 
a_-mins, one for every 80 revenue villages, whose duty will be .. to 
m;;pect every field once at the time o£ sowing and again when the 
crop is ripe for harvest. The work o£ these a-mins will be super­
vised by inspectors at the rate of one inspector for ·every seven 
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amins. _A statistical officer has also been appointed for each dis­
trict for the purpose of controlling and directing the work of the 
inspectors and amins. ln addition, a Provincial Statistical Officer 
has been appointed to supervise and co-ordinate the collection of 
agricultural statistics throughout the province. 

8. A plot-to-plot enumeration should give accurate estimates of 
acreage and we believe that in the temporarily settled provinces the 
estimates prepared by this method are on the whole accurate. But 
u; does not follow that the application of this method in the per­
manently settled provinces will produce immediately equally accu­
x·ate results. In the temporarily settled provinces the work is don~ 
by a long established and well organized revenue staff as part of its 
duiies. 'l'he village revenue officer is a person of standing and 
intluence and is well trained in the work he is required to perform.. 
J!'urther, there is an efficient inspection staff, the members of which 
are also well versed in the duties of their office. In the permanently 
bettled provinces there is no such organization and at the begin­
ning the staff-certainly a large proportion of it-will be entirely 
unacquainted with the work to be done. There is another poillli 
tu which attention should be drawn. It is this. The area of the 
primary unit,' that is, the area allotted to the officer who carries 
out the plot-to-plot enumeration, must not be too large. TLere is, 
nowever, a nsk that it may be, for the cost of the establishment 
for carrying out a plot-to-plot enumeration is heavy and there may 
be a tendency to increase the area of the primary units in order to 
reduce the cost. The survey of a crop, :field by :field, is a tiresome 
task and one which is attended by a considerable amount of dis­
comfort at certain seasons of the year, particularly in areas where 
the land goes under water. The danger, of course, is that the pri­
mary enumerator instead of visiting each :field will, to a greater 
or lesser degree, compile his :figures from information gathered by 
questioning the cultivators. '!'he larger the area with which he 
has to deal, the greater is the risk that this will happen. 1.'here is 
also another matter which has to be taken account of in determining_ 
the size of the primary unit. It is necessary to make an estimate 
not only of the area sown with the crop but also of the area har­
vested. The period of time within which the plot-to-plot enumera­
tion at harvest time has to be carried out is relatively: short, ana 
hence the area of the primary unit must not be so large as to pre­
vent the enumerator from making a complete inspection, plot by 
plott at harvest time. The size of the primary reporting unit is 
therefore a matter of great importance and until experience has 
been gained as to what the size should be-it may vary from area 
to area-the risk of inaccuracy will remain. In all these circum· 
stances it would be clearly unwise to rely upon the accuracy of 
estimates ~ased on a plot-to-plot enumeration in permanently set­
tled areas, until the staff has been in being for some years and 
experience gained of the working of the system. It should not, 
however, be inferred that we are opposed to the continuance of the 

1 In the temporarily settled provinces the primMy unit is the village or a 
group of small villages. 
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plot-to-plot enumeration schemes in the permanently settled 
provinces. We are not. We are of opinion that they should be pro­
ceeded with, provided of course, that the primary reporting and 
inspecting staff is adequate for the purpose. We have, however, 
stressed that the estimates are unlikely to be accurate until the 
schemes have been in operation for some time and that the size of 
the primary units is a most important factor. 

9. As I'egatd!l the relative merits of a plot-to-plot enumera­
tion and random sample survey for the determination of ac1·eage 
there appears to be some divergance of views. It may 'be of 
assistance if we set out the matter as we see it. A plot-to-plot 
enumeration provides a wealth of information which a random 
sample survey cannot furnish. For instance, it gives figures for 
the smallest unit, a village or a part of a village. As against 
this, a random sample survey can only give acreage figures for 
large areas, such as a province, and we gather that it has not. yet 
been ·established that a random sample survey can give accurate 
figures for a district or a subdivision except. at disproportionate 
cost. The p(lsition is that the smaller the area for which acreage 
figurf's arc to be given, the nearer the random sample survey 
approaches the plot-to-plot enumeration. Again, a complete enu­
meration plot by plot can give figures for all crops irrespective 0 £ 
the extent of the area on which they are grown, .whereas this is 
not possible by means of a random sample survey except at dis­
proportionate cost. To sum up, the position appears to be that 
if full and detailed information as regards the acreage under all 
crops is the objective-it certainly should be the objective-such 
information can only be. obtail!ed by means of a plot-to-plot enu­
meration and not by a random sample survey. In these circum­
stances, there cannot, in our opinion, be any question of the 
abandonment of the plot-to-plot enumeration method in favour of 
+he random sample survey method in the temporarily seftled 
provinces. In the other provinces also we consider that the plot­
to-plot enumeration should be the goal. for it is only by this 
method that full and detailed information as regards the areas 
under different crops can be obtained. There are, however, cer­
tain points to which we would draw particular attention. The 
sine qua non for carrying out a plot-to-plot enumeration is an 
adequate and efficient staff of primary enumerators and inspectors. 
The cost of such a staff is heavy, and unless Administrations are 
prepared to find the necessary funds, it would be useless to attempt 
a plot-to-plot enumeration. for the only result would be inaccu­
rate estimates. Again, a plot-to-plot enumeration must be car­
ried out yearly and not at irregular intervals by ad hoc establish­
ments. As we have explained in the previous paragraph, 
estimates prepared by a newly recruited establishment will not 
be accurate during the early years of the existence of that establish­
ment. Any endeavour.· therefore, to economize by carrying out 
a plot-to-plot enumeration at intervals of, say, 3 to 5 ·years would 
only result in the preparation of inaccurate figures. If a plot-to­
plot enumeration is to be successful the staff must be on ~ 
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permanent basis, for it is only by employing the same staff every 
year, subject, of course, to recruitment to cover wastage, that 
accurate estimates will be secured. 

10. Under · the present system the yield per acre in a parti­
cular. year is determined by multiplying the normal yield per 
acre by the condition factor of the crop in the year in question. 
The normal yield is based upon crop-cutting experiments mad~ 
yearly over a number of years. These experiments are carried 
out in plots with average crops, the plots b~ing selcctPd by a.n 
" eye " examination. The condition factor (the anna valuation l, 
that is, the relation of the crop reported on to the normal yield 
per acre, is framed on the results of visual observations made by 
local officers. The practice of selecting hy the " eye " plots with 
average crops has been condemned by sbtisticians and the methort 
of determining the condition factor h~Hl been severely criticizerl. 
There is, no doubt, room for considerable improvPment in the 
method <?f estimating the yield per acre. 

A considerable amount of experimental work has been carried 
out during the last seven or eight years by the Indian Statistical 
Institute under the direction of Professor :Mahalanobis in esti­
mating by the random sample method the outturn (and the acre­
age) of crops. As we have said, random sample surveys of th~ 
yield (and acreage) of the jute anrl paddy crops are now in pro­
gress in Bengal. They are being carrier! out by the Indian ~\tatis­
tical Institute on behalf of the Bengal Government and will be 
continued for a period of three years. Experimental random s1tr­
veys of yield have also been carried out by the Imperial Counci.l 
of Agricultural Research. In 1944 such surveys were made of 
the yield of wheat in the Punjab and the United Provinces anrt 
rice in Orissa. In this year (1945) these surveys have he<>n 
extended to all the main wheat growing areas. The surveys 1n 
Bengal will continue till 1946-47 and it would clearly he artvan­
tageous if the surveys in other parts of India. conductcf1 P.ither 
lty the Imperial Council of Agricultural Researrh or by the Tndilll1 
Statistical Institute, were also continued for the same period. ln 
the light of the experience thus gained it should then be no~~ible. 
we would hope, for a 'decision to be reached as re~ardA. firAt. fh(' 
technique to be followed in carrying out random s::tmple !'Urvt"vq. 
and secondly, the extent to which thel'le ~rurveys can bf' lt!'led 1n 
determining the yield per acre in a particubr year. Until l\ 

decision has been reached on these points we doubt wbethP.r anv­
thinO' will 'be gained bv examinin~ · other method~ of impronn!! 
"the e.present system. The random 11amnlP m+-thllil i<~ a Rl'i+-ntifi,. 
method of computing yield~ and the first n1 atter to b~> fl.eri~<>il il'l 
whether the adoption of this method l3 f\ practical proposition 
ari.d whether it ean fulfil completely administrative requiremenh. 

11. The Ro:val Commission O!l Ag-riP-ulhm• ('Omirlered that 
every Director ~f Ag-riculture should be g-iven a can:lble st!ltl,:~tlr:'ll 
assistant. They referred to the increasing- importan<'e which i,1 
being attached all over the world to statisti<.'a1 re~<'areh lH! Rn aid 
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it> the formulation of policies, and recommended the appointment 
of a well qualified statisti<'al officer at provincial headquarters t.o 
whom should be entrusted the duty of studying all aspects of the 
economic and social progress of the provinc~. We draw parti­
cular attention to these recommendations because we attach great 
importance to the Director of Agriculture being provided with 
statistical assistance, and the establishment at provincial headquar­
ters of sfatistical officers who would be directors of provincial 
bureaux of statistical information. In some provinces these 
officers have been appointed and we strongly recommend that they 
be appointed in the remaining provinces as quickly as possible. 

12. In the " Agricultural Statistics of India. " crops are 
divided into " food " and " non-food " crops. Food crops 
include (1) foodgrains, that is, rice, wheat, jowar, bajra, barley, 
maize, #rram, other grains, and pulses; (2) sugarcane; (3) vege­
tables; ( 4) fruits; (5) condiments; (6) spices; and (1) miscella.neouA 
food crops. Under "non-food 1

' crops are ~ncluded all edible oil 
seeds, such as sesamum, rape, mustard, groundnut, and cocoanut, 
and also non-edible oil seeds such as linseed and castor, and other 
miscellaneous oil seeds. Within this categor~ are also included 
th~ fibre crops such as cotton and jute, as wen as indigo, opium, 
coffee, tea, tobacco, drugs, dyes, fodder· crops, and other miAcella­
neous non-food crops. In our attempt to obtain pTecise informa­
tion regarding food crops we have been st111ek by. the difficulties 
arising from the pres~nt cla8Ai:fioation. Different provinces have 
ndoptefl different cate?ories which has led to a certain amount of 
<'onfusion. Although eflible oil seed8 are used.for industrial pur­
poses such ns the manufacture of soap, pl:Jstics, etc., they ~re !-tlso 
used largely_ for human consl].mption. We incline to the view 
that for statistical purposes. edible oil seeds should be classified 
under the head " food " crops. 

Separate figures are not given for the production of potatoes, 
Pweet potatoes, and tapioca. The two latter have been of import­
ance in times of food ~horta~e. Th~ area under tapioca expandell 
larg-ely fluring tlle yenrs 1943-44. We believe that the areas 
und~r potatoes and sweet potatoes have also increased. We take 
the view that separate fi~res should be given in the " Agricul­
tural Statistics of India " for these crops . 

. Sr-MMARY oF CoNcLusioNs A.ND REcOMM::£NDATION 

~- ThP. concl\tsions and recommendatiOns of this chapter 
are-

(i) Problems arising out of the production and distribution 
of foodgrains during the war, have emphasized the need for accu-
1'8 te statistics of. acreage and yield of ·crops·;· schemes are now in 
operation with ·the object of securing- improvements in these 
~tatistics. 

(ii) F'or the· determination of the acreage a. plot-to-plot enll­
meration is preferred to a random sample snr~e:v, bec&t:.Se the 
fonner can, whereas the latter cannot. give full and detailed 
information as regards the areas under different crops. 
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(iii) In the '"' temporarily settled provinces " the acreage 
figures are compiled by the subordinate revenue establishment by 
a plot-to-plot enumeration. In these provinces the acreage figures 
are on the whole accurate and it is recommended that the present 
system should continue. 

(iv) In the " permanently settled provinces " acreaO'e 
figures, except in regard to jute in Bengal, are not accurate; th;y 
are not compiled by a plot-to-plot enumeration but are based upon 
reports received from local officers. In the provinces of Bengal, 
Bihar and Orissa schemes have recently been introduced for the 
determination of acreage by the sysfem of plot-to-plot enumera­
tion. In addition, in Bengal, a scheme is in operation for the 
determination of the acreage under jute, aus paddy and aman 
paddy by the random sample survey method. 

(v) It is considered that in the " permanently settled '' 
provinces the goal should be the determination of acreage by the 
method of plot-to-plot enumeration. It is pointed out that in 
order to ensure the accuracy of the estimates prepared by this 
method it is essentia1 that (a) the plot-to-plot enumeration should 
be carried out by an adequate and efficient staff of primary enu­
merators and inspectors maintained on a permanent basis, and 
(b) the size of the primary reporting unit should not be too large. 

{vi) There is room for considerable improvement in the 
method of estimating yield per acre. 

(vii) The random sample method is a scientific method of 
eomputing yields and the first matter to be decided is whether 
the adoption of this method is a practical proposition and whether 
it can fulfil completely administrative requirements. Random 
sample surveys of yield are now being carried out in Bengal by 
the Indian Statistical Institute and in other parts of India by the 
Imperial Council of Agricultural Research. The surveys in 
Bengal will be continued for a period of three years. It is sug­
gested that the surveys by the Imperial Council of Agricultural 
Research should be continued for a similar period. A decision 
should then be reached in the light of experience gained as regards 
first, the technique to be followed in carrying- out the random 
sample surveys, and secondly, the extent to which these survevs 
can be used in determining the yield per acre in a particular year. 
Until a decision has been reached on these points nothing will 
be gained by examining other methods of improving the present 
system. 

(viii) Every Director of Agriculture should be provided with 
a capable statistical assistant. 

{ix) A qualified statistical officer should be appointed at all 
provincial headquarters to whom should be entrusted the study 
of all aspects of economic and social progress in the province. 

(x) For statistical purposes edible oil-seeds should be classi­
fied under the head " food crops." Separate figures showing the 
acreage under potatoes, sweet potatoes, and tapioca should be given 
in the " Agricultural Statistics of India." 

[50] 
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As explained in Chapter I, India before the · war was not 
self-sufficient in foodgrains, a small exportable surplus in wheat 
being offset by large imports of rice. During the five years 
ending TIJH-42 the average annual net imports amounted to 
about 1,000,000 tons and it was on the basis of this figure that 
in 1943 the Foodgrains Policy Committee came to the conclusion 
that lndia required, until further notice, for current consump" 
tion, an annual import of foodgrains of not less than this amount. 

~. The following tables give the acreage and production of 
the main cereals, wheat. jowar, bajra, barley, maize and rice, 
over a series of years. The figures for rice have been shown for 
.Uengal and the rest of India separately because those for Bengal 
for the year 1943-44 are not comparable wjth· the figures for 
previous years. 'l'his is due to the fact that, .as explained in our 
report on B~ngal, the acreage under aman rice in 1943-44 was 
not estimated in the same manner as in. previous years. 

Average of Average of 

Crop. three years three years 1942-43. 11143-44 end in~ ending 
1938-39. 19U-42. 

Acreage (in millions of acres). 

Wheat 34•8 34•3 34•4 33·7 
Jowar 34·8 ~3·7 35·9 3G·O 
Bajra 16·9 17·9 22·2 21•1 
B·uley 6·3 6•3 6·8 6·7 
Maize 6•3 6•3 6·9 6·9 
Ric" (Ali-In·Ha. exo!u !-

in.'{ Bengal) 51•7 51•4 51·9 53'4 
Rice (Bengal) 22·6 22·3 23•3 24·6 

Production (in millions oftons). 
Wheat 10·2 10·3 ll·O 9•7 
Jowar 6·8 6·7 6•7 6•7 
Bajra 2·6 2•9 4•0 3·7 
Barley 2·1 2·1 2·2 2•1 
Maize 2·0 2•1 2•4 2;4 
Rice (All-India exclud-

iug BoTJ.gal) .. 17•7 16·3 17•9 18•8 
Rice (Bengal) 8·8 8·1 7•0 10•3 
Total (excluding rice in 

Bengal) 41'4 40·4 44·2 43'4: 

40·9 43·8 
Average, say 41·0 Average, say •. 44'0 

We offer the following observations on the above figu:t:es:-
(i) lVhea.t.-The acreage under wheat has remained steady. 

The decrease in 1943-44 was due to unfavourable· weather at the 
11owing time. The wheat crop of 1942-43 ·was a bumper one; 
this was due to •ery favourable weather conditions. The· crop 
in 1943-44 was below normal owing to unfavourable clim~tic 
conditions. Heavy rain and hail caused considerable damag·e 
towards the end of the growin~ season. 
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(ii) Jowar.-The acreage shows a considerable expansion 
but this has not been reflected in the yield. 

(iii) Bajra.-The acreage and the yield have both inrreased. 
The average outturn during the two years 1942-43 and 1943-44 
~as about a million tons more than the average of the preceding 
SIX years. 

(iv) Barley and maize.-While barley shows practically no 
change, both the acreage and yield of maize show an i acreaae. 
'!'he production of maize was about 350,000 tons more in 1942-43 
and 1943-44 than the average of the previous six years. 

{v)_ Rice (Bengal).-Owing to an excellent monsoon, the 
rice crop in Bengal in 1943-44 was probably the largest on record. 
Vlimatic conditions in 1944-45 were not so favourable and the 
rice crop of that year is estimated to be 1·44: million tons lees 
than the bumper crop of the previous year. This well illustrates 
the effect of variations in climatic conditions. 

(vi) Rice (rest of lndia).-There was an increase in the 
acreage as well ~s in the yield in 1943-44 as ~ompared with 
1942-43 and the previous six years. The increase in the yield 
was about 900,000 tons a!l compared with that in 1942-43. Thd 
increase in acreage and yield was largely due to a very favourable 
monsoon. In 1944 the monsoon was less favourable and the 
estimates so far available of the 1944-45 crop show a larg-e fall 

. in yield in some areas. The total yield of the rice crop in i944-45 
will certainly be considerably below the high ngure of 1943-44. 

3. The following :fig-ures are repeated from the tables in the 
previous paragraph. The total production of the main cereals. 
wheat, jowar, bajra, barley, maize and rice, in India, excluding 
rice in Bengal, were :-

Avera1:e For the six 
years ending 1941-12. 

41•0 

an millions of tons). 
Average for the years 
1942-43 and 19!344. 

44·0 

We have omitted- the :figures for the yield of rice in Beng-al 
fiecause, as we have said, the estimates for 1943-44 are not com­
parable with those of the previous years. If th£>y were included 
it would be impossible to compare the total yield of cereals in 
India in the two years 1942-43 and 1943-44 with those in previous 
years: We do not think that this omission will materially affect 
the comparison. 

It may, at :first sight; appear that· in view of the increase in 
production of 3 million tons, the .·difference between the averago~ 
total production of the years 194.2-43 and 1943-44 and that of the 
·six years endinQ' 1941-42, ·India tloe~ not i10w require imPorts. 
Uloser examination shows, however, that this conclusion is not 
well fourided, 
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J India's population of about 400 millions still continues to 
increase. During the inter-censal period of 1931 to 1941 the 
population increased on the average by about 5 millions a year. 
An annual increase of 5 millions in the number of persons to be 
fed, invclves a yearly addition to India's food bill of over 600,000 
tons of cereals on the basis of 1 lb. of grain per day per adult. 
During the three years that have elapsed since 1941-42 there hail, 
therefore, been an increase in consumption, due to this cause, of 
nearly 2·0 million tons~ 

'l'here is also little doubt that, a1;art from an expanding con­
sumption ilue to the growth of population, the consumption of 
foodgrains by large classes of the civilian population has increased 
during the last two years. There is now practically no unemploy­
ment; everybody who wishes to work has no difficulty in obtaining 
employment. This is a great change· from the pre-war position 
when the mimbPr of unemployed. particularly in certain sections 
oi the community, was large. This high level of employment 
must have been accompanied by an increase. in the consumption 
of foodgrains .. Further, large numbPrs of proif·uoer-consumers and 
their families are now, in all probability, eating more than they 
did in normal times. The cultivator 'is obtaining high prices for 
his produce and has to Rell a smaller proportion of his grain than 
he did before the war, in order to meet his standing pavments, 
such as rent, taxes and debt charges. As against this. of course, 
the prices of the goods he buys have risen· steeply. · But· on the 
whole, the financial position of the cultivator has improved ·con­
siderably in consequence of the high prices for foodgrains and 
there can be little doubt that millions who were imder-nourii'lH~rt 
in normal times, are now eating more .. Jt is not pORsible to 
assess the increase in eonsumpHon· due to these eauses, ·but in 
view of thP. great nnmhers in,ohed it must be ·larg-e. 

5. The supply of foodgrains for the 'defence services, includ­
ing the overseas forces in and based on India, has alRo thrown 
an· additional burden on the country's food supplies. ·The vearlv 
requirements of these services amount to approximately 800,000 
tons of wheat, rice, barley, maize and millets. It is true that 
the amount consumed ()y the Indian soldier does not represent 
a net increase in the off-take of foodg-rains for, he wo1tld eat· food:.. 
grains if he remainP.d in· his villag-e. ·But the Indian solc1ier; 
~enerally speakin~ •. is better fed than he would be if he were in: 
clvil life--the ration for Indian troops is ll·Ib. of foo<:hrrains· per 
day-and hence the feeding of the ·Indian defence· forces n•lds 
to the total cereal requirements of the country. The· supplying 
<>f the overseas forces also involves. extra. deman-d .. . ... . 

6. There is another matter to which attention should .be.drawn .. 
The yields of crops in India are subiect to great and ofteri. sudden 
fluctuations owing to climatic conditions; .. In the irrigated areas, 
crops are protected ag-ainst a failure of the monsoon ~ut they are 
not immune from damage by e-s:~e~sive rain, diseases and pests and, 
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in some areas, by hot winds, hail and frost. It is, therefore, unsafe 
to draw conclusions as regards the relation of supply to require­
ments based. upon the yield of the crops in a short period of two 
years. The yields in 1942-43 and 1943-44 and the estimated out­
turn for 1944-45 ill~strate this point. There was a bumper crop 
of wheat in 1942-43 a:J?.d a normal crop of rice. On the other hand 
1943-44 was marked by a bumper rice crop and a sub-normal crop 
of wheat. It is yet too early to form an Opinion as regards the 
supply position in 1944-45. But it is clear that in view of the 
smaller yield of rice in 1944-45 compared with that in 1943-44 
the supply position in 1944-45 will be less favourable than it was 
in 1942-43 or 1943-44 unless the wheat crop proves to be a bumper 
one. 

7. Having regard to the increase in consumption due to the 
gr9wth of population, the increase in the per capita consumption 
of large classes of the civilian population-an increase which is 
in every way desirable in .view of the low level of subsistence of 
the poorer classes in the villages and towr.s-and the 'burden of the 
requirements of the defence services, we doubt whether there was 
any substantial improvement in the overall position during the 
years 1942-43 and 1943-44 as compared with previous years. We 
are . of. opinion that the present relation of internal supply to 
requirements is not such as to warrant the conclusion that imports 
are unnecessary. 

8. Exped~nc·e during the last two years also points to the con­
clusion that India· still needs imports of foodgrains. During this 
period Food Administration in India developed greatly. Procure­
ment· organizations are in operation in the provinces and in the 
lrlflian States. The prices of cereals are under control. A large 
proportion ol the urban population, and in some areas, the rural 
population, is rationed. The Basic Pian has been in operation for 
two years. It will be recalled that this plan is in the fonn of :,. 
balance-sheet, on one side of which appear the surpluses from 
surplus areas, and on the other the· supplies required by the deficit 
areas. It is prepared bv the'Government of India in consultation 
with the provinces and states and after careful scrutiny of the 
estimated surpluses and deficits. Much more information is, there­
fore, now available as regards the actual supply position in India 
than in 1943 when the Foodgrains Policy Committee reported, and 
it is possible to make, with more precision, an estimate oi the gap 
between the essential requirements of foodgrains of India as a 
whole and the Quantities available from internal resources. In 1944 
imports of "foodgr~dns, chieflv wheat, amounted to over 700.000 tons 
and ·the Government of India found it necessary to distribute 
practically the whole of this amount to the deficit areas. This in 
itself affords ground for the conclusion that India is still in need 
of imports. 

~. Apart from their intrinsic value imports have a great psycho.. 
logical effect. In 1943 public confidence· was greatly shaken by 
the events in Bengal and by the difficulties experienced in other 
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areas in maintaming supplies. In 1944 confidence was largelY. 
restored. 'l'h1s, no doubt, was due in large measure to the improve~ 
ments effected in food administration, but we are convinced that 
the arrival throughout the year of foodgrains from overseas piayed 
a most Important part in restoring public con:fi.dence. .1nc1.1an 
opm10n is, nowever, still extremellnervous on the subject of food 
supplles, and ani_ indication of an unfavourable turn in .the sup1)ly 
po:ut10n leads to the slowing up of procurement op_erat10ns,_ and. li:l 
J.ikely in some parts of the country to g1ve t:ise to a snarp changes in 
the price level. It is essential that public confidence !>hoU!d be 
maintained. In this matter imports play a· most important role 
and we have little hesitation in afiirmmg that the stoppage of 
impo1·ts would place the food position in lndia in seriQus Jeop_ardy:~ 

10. Imports must consist mainly of wheat because dee is. not 
available under conditions cx:eated by_ the war_, from count!'ies over­
seas. The question therefore arises how th.e quantitY.. of wheat 
imports is to be determined. )Ye understand 'that the tiovernment 
of lndia adopt the following method in estimating the amount o~ 
wheat which they consider needs to be imported. Towards the 
end of the calendar year an estimate is made of the wheat required 
fur the 12 months. commencing from the 1st May of the following 

year, that is, for the Indian wheat year which runs from lst May 
of one year to the 30th April of the next. This estimate is based 
upon the requirements of those provinces and states which do no\ 
grow within their own )>oundaries sufficient wheat. for their own 
consUlllption, and includes the amount required not only. for. the 
populat10n which normally consUllles wheat, but also for those. sec­
tions of the population which notmally consume rice and have been 
compelled, by the short supply of that cereal,_ to change over tu a 
diet consisting partly of :whElat. The demands of the several pro• 
vinces and states are subjected to a critical examination by th~ 
Government of India, with particular reference to the amoUI~.ts sup­
plied in previous years under the operation of the Basic Plan. To 
the figure thus obtained is added the wheat demand for the defence 
services. An estimate is then made of the surpluses available from 
the surplus wheat provinces and states based in the first instance 
on the assumption that the wheat crop in those areas will be a 
normal one. This assumption is made at this stage because the 
wheat crop is not harvested until some months later and the pro­
bable yield is therefore unknown. Experience has shown that 
with a normal crop the amount available from the surplus wheat 
areas is approximately 800,000 tons a year. The first estimate of 
the imports therefore consists of the difference between the amount 
required for internal consumption in the deficit areas pl~1s the 
demand for the defence services, and 800,000 tons. This is subject 
to revision when the yield of the wheat crop which is· harvested 
in April and May, is known. The surplus available from the 
surplus provinces and states is then adjusted- in accordance with 
the estimated yield of the crop. If the yield of the crop is more 
than normal, the estimate of imports is reduced accordingly and 
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1lice versa. - The estimate is also revised periodically durin{)' _the 
course of the year, having regard to any changes in the supplies 
available from the surplus areas or the requirements of the deficit 
areas arising out of circumstances which were not foreseen when 
the estimate was last revised. The Government of India, we 
understand, consider this to be the best way in which an estimate 

_ of ~mports can be prepare~.. "\Ve endorse that view, particularly 
as 1t enables the volume of 1mports to be r~gulated in accordance 
with changes in the supply position in India. :We regard this 
method of calculating the volume of imports of wheat as more 
satisfactory than one based on the imports of rice durin~ the 
pre-war period. 

11f 1'he Foougrams .roucy .liomllllttee recommended t.b.e clea­
tion of a central toodgrains reserve of not less t.b.an vW,Uuu tons. 

They considered this reserve to be absolutely necessary to prevent 
a breakdown in the machinery of procurement, ratlonmg, and 
price policy and added- that it would not be a substitute for, but a 
complement to,· more vigorous administrative action in other fields. 
lt may be urged- that a central reserve is not now necessary because, 
first, m spite of the absence of such a reserve, Administiations in 
India have been successful in maintaining their procurement, 
rationing and price policies, secondly, that public confidence which 
was so severely shaken. by the. events of 1!J43, has been restored, 
thirdly, Provincial and- f::ltate Governments possess wheat 
reserves varying from one and a half to three months' require­
ments of theu rationed areas, and fourthly, the Bengal Government 
have a large reserve of rice and paddy amounting to over 500,000 
tons. In spite of this improvement m the situation we take the 
view that a central reserve is still essential. It is true that the 
measures taken by the Food Administrations at the Centre and in 
the Provinces and States have been the important factor in keep­
ing the situation under control, but the success is also due partly 
to. the imports of wheat-700,000 tons were imported in 1944-­
and partly to the fact that India has been fortunate in having had 
an exceptionally good wheat crop which came into consumption in 
1943--44, followed by an equally good rice crop in 1943-44. If 
these bumper wheat and rice crops had not occurred in alternate 
years the position would not have been so good. It was the excel­
lent rice crop in Bengal which enabled the Government of the 
province to build up their pres;nt reserve. But this rese~ve may 
be heavily drawn upon, should there be a short crop m that 
province. Further, it should be remembered that the Bengal 
Government are now primarily responsible for supplying rice to 
Greater Calcutta. That demand is in the region of 275,000 tons 

year. 

'l'he wheat situation in the United Provinces, the North-West 
Frontier Province, and in Delhi deteriorated rapidly during the 
early months of 19~5, that is, towards the cl~se of the wheat sea~on 
preceding the reapmg of the 1945 cr?P· Th1s was d~e to a fa~lmg 
off in procurement in both the PunJab and the Umted Provmces 
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and this in its turn was due, in all probability, to the amailet' 
outturn ot the CI'Op reaped l1l Apnl-.anay 1~41:. 'l'he crop ~.U. the 
L unett J:'roVInces was ooc.uy U<Ltm.tgeu uy nall anel nea.vy !'all!. ar. 

.ua1 ve:st 1llllc 1.1..1. 1!.:-h. 'J.lw .:.llUJ.Uo ... uas IJee.u llle~ oy t.l.l.e promp11 
u:;c oi tne small reserve wnicn tne lienue had Oeen ame W· a1..t1U~ 
mulute. lf tnls n~"'el·ve .uaa not Oeen avauau1e a. Uisastrou~ sll ua­
Uon might have developed m the Umted .l'rovmces and dangerous 
t>honages migllt have occurred in the 1~ orth- \Vest .l!'ronuer .l'ro~ 

VInCe and in lJeJ.hi. lt appears clear to US, therefore, that the 
Centra! Uovernment sho!-lld have in their hands, at ·all times, 
stocks sutlicient to ensure that they are in a. position to meet an 
emergency, such as that which occurred this :year! owing to the 
failure ot procurement at the end of the crop season. :Sucn emer• 
gencies cannot always he foreseen and the normal reserves kept by 
the provinces and states _against the requirements of the rationed 
areas are not and cannot be adequate to deal with them. If, how­
ever, the Central Government have reserves, supplies can be sent 
quickly to the ailected area and the situation· prevented from get­
ting out of hand. :we would also advance another reason. Since 
the war began, there has been no serious failu're of the monsoon. 
But the danger of a poor monsoon before normal conditions return 
exists. India is a predominantly agricultural country and opinion 
reacts quickly to any sign of a failure of the rains. It is just at 
this stage that the knowledge that the Centre has a 1·esene would 
prove of great value in preventing panic and maintaining 
public morale. 'l'he same effect cannot be obtained from a pro• 
gramme of imports spread over a period of 12 mouths, for the rate 
of imports can.not be speeded up at short notice and in the meanti.JlJ~ 
the situation may have got out .. of control. 

As regards the size of the reserve. this question is n('t easy to 
answer. It obviously cannot be so la1·ge as to be adequate to 
deal with the situation that might arise from a serious failure of 
the monsoon. Such a position would have to be met by drastic 
control measures and imports. It should, however, be sufficiently 
large to enable the Central Government first, to deal with local 
or temporary shortages, which, if "handled :w:ith speed and 
decision, can be prevented from spreading and causing serious 
lack of public confidence, and secondly, to sustain public confi­
dence if the monsoon should give rise to anxiety. In present 
circumstances euch a reserve can only be built up from imports 
oi wheat and we do not think that a reserve of 500,000 tons would 
be excessive, amounting as it does to only a little more than · 
3 months' wheat requirements of the deficit provinces and etatea 
and the ·defence services. 

'-12. In conclusion we recommend that India's need for a· 
1·egular supply_ of imported wheat to cover the current deficit of 
wheat under the Basic Plan and to build up a central reserve of 
500,000 tons should be recognised by His Majesty's Government. 'V e further recommend that a public announcement may be made 
indicating broadly the nature of the arrangements made in regard 
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to the provision of imports. We may add that we fully recognize 
that the imports of wheat which the United Nations will be able 
tCJ provide for India depend on various factors in regard to which 
we have no knowledge, that is, the needs of other countries and 
the shipping available. In making our recommendations we have 
not lost sight of these important factors. But we trust that it 
will be possible to meet the current needs of India for wheat, 
calculated on the basis of the formula ad~pted b;y the Govern­
ment of India, and in order to build up a central reserve. 

J SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS. 

13. Our conclusions are-
(i) India, before the war, was not self-sufficient in food­

grains, a small exportable surplus of wheat being offset by large 
imports of rice. 

(ii) Although, the production of foodgrains has increased, 
consumption has also increased, owing to the growth of popula­
tion, a higher per capita consumption by the poorer classes of the 
population and the requirements of the defence services. Indja 
is still in need of imports. 

. (iii) Imports must consist mainly of wheat because r;tee 1s 
not available under conditions created by the war. 

· (iv) The method now followed by the Government of India 
in estimating wheat requirements is considered suitable; it enables 
the volume of imports to be regulated in accordance wit~ changes 
in the supply position in India. 

(v) In agreement with the Foodgrains Policy Committee it 
is considered that a central reserve of 500,000 tons of foodgrains 
is essential. In present circumstances such a reserve can only be 

. built up from imports of wheat. 
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CHAl'TEit VI.-~'001> AD;MINISTRATlON DURING THE 
IMMEDIATE POST-WAR PERIOD 

We have de~>crihed. in an earlier chapter the main featu1·es 
of the present system of food administration in India and pointed 
uut how it i:; generally adapted to the varying circuru:>tances. and 
ueeds uf diftereut parts of the country .. We have also drawn. 
utteution to the Juections in which a tightening of controls i11 
necessar,r. and improvements may be carried out. 'V e have not, 
however, dealt with the following questions. How long are these 
controls to continue; when and how are the controls to be relaxed; 
and how is the return to peace-time conditions to be organized·: 
We propose to examine these questions in the present chapter. 

2; This il> necessary primru:ily because the process of relaxa­
tion of existing controls is bound to presen,t difficult problems 
which must be studied in adyance and prepru:ed for .. The vary­
ing measures of control adopted by the P1·ovincial and State 
Governments in their respective areas, and by the Ct>ntral Govern­
ment in India as a whole, constitute a complex: and ·inter­
dependent system which cannot be withdrawn in a day. The 
return to normal conditions must be a gradual, regulated and 
~o-oi·dinated process. Unless it is planned and prepared for in 
1dvance, and adapted to the changing conditions·of the immediate 
~ost-war period, the chaotic price and supply· conditions ·which 
)l'evailed in many parts of the countl'y, in the summer of 1942 
md during the greater part of 1943, may be 1·epeated. The out­
:tanding lesson of the events' uf 1942 and 1943 is the need for 
mticipating the probable e1fect of changing conditions and 
stahlishing a common plan of action agreed upon 'between the 
:entre and the Provinces and States. - · · 

3. There is also another reason why the process of transition 
rom war to peace conditions should be planned in advance. 
1bviously, the nature of the steps to be taken during the transi­
on will depend to some extent on the nature of the system which 

is proposed to maintain in peace-time for the supply and dis­
·ibution of food. Is the country to revert entirely to pre-war 
mditions in this respect or, are any material chang-es visualized P 
Te deal with this question in a later chapter. In our view,· a 
>licy of laissez faire in the matter of food supply and distribu­
on is impossible in the future; and we recommend elsewhere the 
:ceptance in principle by all the Governments concerned of their 
sponsibility for increasing the food resources and improving the 
et of the people, as a permanent objective of a common food 
11icy for India. Among the measures necessary for the discharge 

this responsibility, a prominent place must be assigned to the 
ntrol of the price of cereals so as to ensure a reasonable return 
the cultivator. In practice, we believe this will involve State 

tion designell to r<'gulate the prices of rice and wheat, the 
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cereals which enter largely into international trade.
4 

Such regu­
latiOn is likely to requue co-ordinated action both by the Central 
uovernment and t.b.e .U.overnments of the .l'rovinces and ~tates 
along the following lines:. ..lfirst, the fixation of minimum prices 
whicn would be fair to t.b.e producer, and maximum prices which 
would ~e fair to the consumer, and t.he revision ot such prices 
1l"om bme to time; secondly, dec1s10ns ali to tne measures neces-

. sary, from time ·to time, to secure the maiiJ,tenance of the price 
leve.L Withm t.b.e pre-determmed maxima and minima; and 
tmz·dly, t.b.e maintenance of an orgamzauon to carry out t.b.e mea­
sures decided upon.. 'l'he system of regulation need not be, and 
would indeed not be, identical with the system of food admimstra­
uon which IS functioning to-day:, but It IS certain to include some 
o::: t.b.e features of the p_resent system. 'l'he control of imports 
oi cereals would certainly be an Important feature of the future 
~>ystem. It is not our purpose to discuss in detail a plan for the 
regulation of prices in normal times i such a plan can be settled 
satisfactorily only on the basis of actual expenence of the opera­
non of food controls during the period of tmnsitJ.on immediately_ 
following the end of the war. We wish to emp_hasize here that; 
the obJectives of long-term food policy are relevant to t.b.e p!·o­
blems of the transition period and should be p_rominently kep_t in 
mind. 1'he organization of food auministration during the 
transition period should be designed, not with the object of secur­
ing the most expeditious return to pre-war conditions,_ but so that 
it can evolve into a system of regulation of prices in normal times. 

4. The main features of the foodgraiu situation to-day are, 
broadly 1 as follows;. },irst, a shortage of internal supply, pro .. 
duction in an average season being smaller than consumption 
requirements, includin~ those o1 the defence services, and the 
level· of stocks carried in the country lower than stocks carried 
¥t corresP.onding periods in ·normal times_; secondly, shortage of 
imports from abroad involving in particular the lack of imports 
of rice; thirdly, transport congestion requiring stringent restric .. 
tions; -and fourthly, an abnormal price level, which is unduly 
high generally, presents undue disparities between different parts 
of the country, and makes continuous action by Q-overnment neces­
sary in order to secure the equitable distribution of available 
supplies within pre-determined price maxima. No material change 
in the prevailing conditions can be anticipated until after the 
1·e-conquest of Burma is completed and the movement of rice from 
aurma to India is re-established. 

5. The transition period which we visualize may, therefore, be_ 
tegarded as commencing with the arrival of the first shipments 
of rice from Burma in appreciable quantities. Its duration will 
depend on a number of factors many of which will not be within 
the control of Governments in India. Among the more impor­
tant of these factors, we would mention the following: First, 
the imports of rice from Burma should increase ~til ~hey c~n 
bridge the gap between production and con11umpbon 1-11 India 
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and allow for the replenishment of stocks_; secondly, :transp,ort 
conditions in lndia should return to normalt that isz. th~ need tor 
1·estnct10ns on movement by ra11, river steamer and coastal ship-· 
ping should disappear.! thudly, the present world shortage of 
rood as well as shipping should no longer existi and fourthly;_ 
demobilization should have been completed. We cannot foresee 
when these conditions are likely to be satisfied. It is clear., how• 
ever, that the process is bound to take several years. '£he period 
of violent disturbances in the food economy of the count11: started 
in llH~-43 and it is, in all probability, unsafe to assume that the 
necessary readjustments would be complete within a p_eriod much 
shorter than ten years from that date. )Ve.,_ there±ore1_ ass:um~ 
that the transition period may last untiL 1951-52. 

U. As the first stage in the transition we visualize a p_eriod of 
approximately three years during which the imports of nee arri:v· 
iug from Burma will gradually increase in volqme .. '!'he position 
in respect of imports of wheat will depend largely on world ~ondi­
tions, and we hope it inay be possil:-.le to meet the requirements· 
of India, which are likely to diminish after the cessation of hosti­
lities in the East. 'l'he supplies of rice and wh!:lat will be imported 
from abroad by the Government of India and distributed under· 
the Basic Plan. ~With the help of these; we think, it should be 
possible to secure two important purp(ises, namely, :first, the 
diminution and eventual elimination of the wide price disparities 
which at present exist in different parts of the country, and 
secondly, the gradual withdrawal of the more stringent forms of 
control. 

7. 1\Ve have endeavoured to form some idea of the relation 
between the prices of rice and wheat in different parts of the 
country with pre-war prices, and the extent to which they are out 
ol parity with one another. This has not proved easy because 
of the imperfections of the available statistics of prices, 
A review of the available statistics, such as they are, has ·been 
made and the results are given in a note appended to this report 11 
The broad conclusions are as follows: Assuming the average of 
the quinquennium ending 1938-39 to represent .the pre-war level; 
the prices of rice in Bengal (the most important producing pro• 
vince) appear, after their extravagant rise in the famine period,. 
to have come down to somewhere about 350 per· cent of the 
pre-war level. In Madras (the next most important producing 
province) the price of rice is held at or somewhat below 250 per 
cent. The prices in Assam, Bihar and the United Provinces tend 
to approximate to the Ben.gallevel, that is, approximately 350 pei' 
cent. The level is somewhat lower in the Punjab ana still lower 
in the Central Provinces, where it is roughly about 30Q per cent 

1 'rhe figures in this paragraph are only approximate estimates and refer to 
the position reached by the end of 1944. 

1 Appendix IV. 
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of the_ pre-war level. Prices in Sind are practically on a par with 
those 1n Madras, in the neighbourhood of about 250 per cent .. 
Wheat prices appear to be generally in the neighbourhood ot 
J50 per cent ot the pre-war level, except in ~ind where they 
are about 300 per cent. We think it 1s clear that it should 
be the common aim of all Governments concerned to secure, as 
early as supply conditions in the transition period permit, that 
the prices both of rice and wheat in difter~nt parts of the country 
should be brought down to normal parity with the level of rice 
prices at present prevailing in Madras and ~ind. Precisely what 
this would mean in terms of rupees and annas per maund for 
different grades of rice and wheat in different areas for different 
types of transactions would require to be worked out. "\Ve believe 
that, if the actual prices wh1ch prevailed during the quinquen­
nium ending 1938-39 were worked out in each province, and a 
price in the neighbourhood of 240 per cent of such average were 
determined, the result would broadly represent the target price 
level to be aimed at at the end of the first stage of the transition 
period. }V e do not imply that the proportion should be identical 
in all provinces. But we feel that the fixation of a price as near 
a~ possible to ~40 per cent of the pre-war level, would be appro .. 
priate in the major producing provinces, that is, in Bengal and 
Madras for rice, and the Punjab and the United Provinces for 
wheat, and if prices are fixed in other provinces in normal parity 
with such prices, they are unlikely to be very much in excess of or 
very much below 240 per cent. 

· 8. Concurrently- with the reduction of prices to the lowest level 
prevailing at present, we suggest that the distribution of imported 
supplies should be organized so as to facilitate the withdrawal of 
the more stringent forms of control. Thus, total procurement 
and levy schemes (including rationing in rural areas) and other 
systems of monopoly purchases from the producer, should be with­
drawn first. As supply conditions further improve restrictions on 
movements within a province or state should be relaxed, and 
rationing withdrawn in smaller towns and then in larger towns. 
Rationing in the larger cities would probably have to continue 
for some time longer. Thus, by the end of the first stage of 
transition, the functions performed by the Central Governmeu~ 
would continue to be performed without any alteration, the Basic 
Plan would continue to be in operation, the existing cordon:ot 
around the provinces and states would remain, but considerable 
changes would have occurred in the methods of food administra~ 
tion in those provinces and states, where more stringent forms of 
_control are in force than are at present adopted in certain other 
provinces, of which the Punjab is a good example. Trade would 
be operating under licence. Procurement schemes would be based 
on purchases from the local trade. Only the large cities would 
be sul-ject to rationing. In general, local food administration in 
all parts of India would present characteristics of food 
administration in the lPunjaV. at present. 
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9. The second stage of the transition would then begin. The 
main problemlj of this period would be the co-ordinated removal of 
cordons around provinces and states, and the retransfer of the 
responsibility for distribution of · supplies from Government 
agencies to the trade-while, at the same time, Govern~ents 
should be prepared to reintroduce controls should this be neces­
sary and to ensure the maintenance of the price level within 
pre-determined limits. 

It is at this stage that the technique of preventing the price 
level from falling below a pre-determined minimum, under condi­
tions in which the distribution of supplies -is carried out by the 
normal trade machinery, should be perfected. The methods of 
preventing prices from rising higher than a pre-determined maxi­
mum have now been fully learnt and tested in practice. But 
conditions of supply have been such that no real test has been 
made of the methods of preventing prices froin falling below a 
pre-determined minimum. The need for the. development~£ such 
methods would, in our opinion, certainly arise during the second 
stage of the transition period. At that time, the ·Basic· Plan 
would 1-e in operation and imports would be under the control of 
the Government of India. Considerable stocks would be available 
in the hands of the Central and Provincial Governments which 
would constitute the nucleus of a system .of bu:fier stoclrs; and 
though the distribution of supplies would be normally- made 
through trade channels, an organization would be available for 
mnking purchnses in the open market when the price level tends 
to fall below the pre-determined. .minimum. Under these condi­
tions we believe that prices cari he effectively prevented from 
f11l1ing bPlow a pre-determined minimum. 

10. The level to which prices hav~ been brought down at the 
end of the first stage of the transition shquld be, as we have sug­
g-estecl, approximately 240 per cent of the pre-war level. This, 
we propose, sl1ould be fixed as the maximum for the second stage, 
while the minimum should be fixed at approximately three· 
quarters of the maximum, that is. at about 180 per cent of the pre­
war level. The margins hetween the maxima and the minima w01lld 
thus be fairly wide. An attempt should be made to secure that 
the prevailing price level of foodgrains, within these limits, is 
maintained in equitable relation to the prevailing prices of essen­
tial commodities of rural consumption, such' as, cloth, kerosene, 
etc. W' e have suggested three~quarters of the maximum rates as 
suitable .minimum rates for the second staO'e of the transition 
period, mainly because our review of the co~se. of p~ices before 
the present war indicates. that the minimum we have sugg-ested 
would be g-enerally just below the average price level which pre­
vailed during- tb~ quinquennium immediately preceding- the 
ef'onomic' depression .. The maintenance of such a level as the 
mi~i~um d11rin_g the second stag-e of the present period i~, in our 
opm10n' essen hal to the orderly development of the countrv·s 
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economy, and we believe that it is only by setting before them­
selves, in concrete terms, a definite task to perform during the 
transition period, and actually solving the problems involved as 
they arise, that Governments would acquire the basis of practical 
experience on which a system of regulation o·f prices suitable for 
normal times can be devised and operated. 

lL We wish to draw attention to the importance of co-ordi­
nated action in the transition period, particularly in regard to the 
removal of cordons around provinces and states. It is desirable 
that the gradual transfer of responsil>·ility for the distribution of 
supplies from . Government agencies to normal trade machinery, 
should be effected as soon as supply and price conditions permit. 
From this point of view it may not be possible at any one time 
to remove ali the cordons around all the provinces and states; and 
we do not think it necessarv or desirable ·to postpone the removal 
of tlie cordons. round certain provinces, where this has become 
possible, until a similar stage is reached in all parts of the 
country. This consideration indicates that a regional grouping 
of provinces and states, and the establishment of an e:ffective 
machinery "for. co-ordinated action by the different local adminis­
trations within each region. will become a matter of increasing 
importance during the .next few years, and an absolute necessity 
when the time arrives for the removal of cordons. For this purpose, 
we suggest tliat Regional Food Councils should be constituted. 
consisting of representatives of the Governments of Provinces and 
States in each region. We have carefully considered the question 
whether, at the stage we ar~ considerin!!, it would not be a con­
venient arrangement that all "functions in re!!ard to the regulation 
of supplies and prices, should be vested exclusively in the Centre. 
We feP-1 that this would not be desirable. We are of the opinion 
that tlie division of functions between the Central Government 
and the Provincial Governments at present existing in the :field 
of food administration, is sound and must continue: Within the 
existing scheme of responsibility, we ~onsfder that a special need 
"for regoional co-ordination will arise in the transition period, and 
that the Regional Food Councils should meet that need. The 
functions of the Councils would re advisorv and not executive. 
Tliev sh-onlif. be co-ordinating bodi~s established by local adminis­
trations .and not an agency responsible to the Centre. They should 
advise local administrations on the steps to be taken bv them to 
secure, within the region. the co-ordinated removal of cordom, 
the maintenance of s~pplies through inter-provincial . and state 
~r~d~. the execution of a common price policy-for tlie re~!ion within 
!he· framework. of an all-India price policy. and the lulfilnienf, 
~n res~ect· nf the .. regiQn. of the All-India Ba\:dc Plan 

12. ·.We shall -now turn to the ouestion of the relations between 
the Provinces. an'd the Centre. with reference to the progressive 
evolution of an all-India·food policv. the plannin!? of the measureg 
necessary from time to time for solving the problema presented by 

r 64 rt 



:CllAP. VI) FOOD ADMINISTRATION DURING THE IMMEDIATE 
POST-WAR PERIOD 

changing conditions, and securing the co-ordinated execution by 
the Centre and the Provinces, in their respective spheres .. of the 

measures decided upon. On this subject the position is aescrfbed. 
to us in the following terms by the Food Department of the Uovern­
·ment of India in a memorandum furnished to us last yea:r 
(1944) :-

Under the Government of India Act, trade and commerce 
within a province, production, supply and distribution of goods and 
agriculture are all provincial subjects. The Government of India in dis­
charging its responsibility for the conduct of the war, including a 
general responsibility for conserving, augmenting and distributing the 
food resources of the country, came frequently into contact and some­
times into conflict with the executive authority of the Provincial Gov­
ernments . in regard to these subjects. . . The relations between 
Provincial Governments and between Central and Local Governments, 
were not always easy where local interests did not coincide with the 
wider needs of the whole country; but as a. result of the successive 
All-India Food Conferences there have developed some signs of a. 
better understanding between Governments of each other's difficulties, 
and a greater degree of co-operation towards a common end. Never­
theless, the Central Government's position is still far from satisfactory. 
Provincial exclusiveness and resistance to Central interference or control 
is still strong. The Central Government have accepted the responsi­
bility for the success of food administration throughout India. In the 
discharge of that responsibility, the Government of India. endeavour to 
exercise a close watch over the proceedings of Provincial Governments 
within their jurisdiction at every stage. Superintendence and control 
have, however, to be exercised with judgment and discretion. The 
Government of India have not and cannot assume direct responsibility 
for the details of the day-to-d!,ty administration in every province. 
Whenever a difference of opinion on polic:V or method arises, or a defect 
in the administration manifests itself, the Government of India havt~ 
to consider, first, whether their active intervention is essential, secondly. 
what manner of intervention is most suitable and likely to achieve the 
purpose in view, and thirdly, the extent to which it must be pressed. 
In a constitution of a federal nature, the constituent units, especially 
where a popular ministry is involved, must be allowed due scope in the 
exercise of the responsibilities with which they are charged. It must 
be remembered also that the Government of India depend upon the 
administrative machinery which the provinces, and not they, possess to 
carry the policy into effect. . Although, therefore, there have heen 
occasions when the Government of India have felt bound to press their 
view to the extent of issuing a Direction, there have also been, and will 
doubtless be, others in which, though nQt full:v: satisfied,_ the Govern­
ment of India have. not felt justified in. pressing their opinion to the 
length of using the emergency powers of the Government of Indio 
Act 

13. We may sav at· once tha,t we· are: impress~d on the whole 
l:ly the satisfactory character of the relations which exist at. present 
behveen the provinces .and the centre. We do not take an unduly 
serious · view. of the · differences which manifested ·themselves in 
the past .. To sonie extent, they were inevitable in thP- c!rcuin­
stances of the critical situation which developed during 1942 and 
11:14::1, against a background ofunpreparedness. But, in envisag-ing-
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the future of food administration in the country the problems 
wl1ich await solution in the future, and the need 'for the centre . ' !he p~vmce~ as well as the states to act together as one unit 
In the plannmg. and execution of the measures necessary t<' solve 
those problems, we are convinced that the establishment of a 
permanent and recognized machinery for co-ordinating food 
administration at the centre as well as in the provinces and 
sta~efl is necessary. A suitable model for such machinery already 
exists (as the passage we have quoted above indicates) in the All­
India Food Conferences summoned by the Central 'Government 
from time to time. These were attended by duly authorized 
representatives of the Central and Provincial Governments and 
of the Indian States, possessing administrative experience and 
technical knowledge of the problems which came up for discussion. 
We suggest that, in the place of these ad hoc conferences sum­
moned at irregular intervals, a permanent organization should 
be established which may be called the All-India Food Council. It 
should consist of representatives of the Government of India in 
the departments concerned and the representatives of the ~rovin­
cial and State Government~. It should be recognized, both by 
the Central Government and the Governments of Provinces and 
!States, as the common organ for co-ordinating the activities of 
these Governments in framing and executin~ a common food 
policy for the country as a whole. It should meet at regular 
intervals, !!lay once every half-year. We recognize that its leg-al 
status must be that of an advisory body; its conclusions would 
bind the Governments-Central, Provin~ial or State-only upon 
acceptance by the latter. This should not in any way detract 
from the usefulness of such a body, because we are convinced 
that its conclusions would carry such weight with the Governments 
concerned as to permit the development of a healthy convention. 
that its conclusions should be accepted except for very gravest 
reasons to the contrary. We also feel that in those eXC('ptionnl 
instances where the Central Government mav have to issue a 
Direction to any province, public opinion is likely to support the 
Central Government when they exercise their over-riding 
authority with the support of an All-India Food Council. 

14. It has been suggested that, in view of the large number 
of provinces and states which have to be represented, the Food 
Conferences have been somewhat unwieldy bodies and mav not. 
t.herefore, be a suitable pattern for the constitution of an Indian 
Food Council. This is not in our opinion an insuperable objection. 
It should ·be. possible to limit the numbers in such a manner 
as to secure a body which is not too unwieldv. Thus, each 
province may. be retJresented bv only one member who shou1.'1 
h"" :.it) 'il.. position to~- speak authoritativ~ly on behalf" of· h1s 
Uovernmenl;:·-nor-mallv:a:·Ministe~ or 'Adviser. The larger statt>~ 
~~y ·b~ similarly :rep·r~sent.ed at the hi·g·best level. nnd some· S\~tem 
mig<ht' b~~·rle-vised for· g-rouping-· the smaller: ~tat""~ for· nul'poses nf 
~hooFing· orie ·rep~e-sentative ·for eac·h !rroup. We think it woulrl 
be necesflarv that the Cmm~il should be pr~siclPd over by a ~IPmb('r 
of the Gov-ernment of Inilia. Consistent with our proposal that 
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the All-India Food Council should be a permanent body, and that 
it should not be merely an organ of The Central Government but a 
common organ of the Central Government and the Governments 
of the Provinces and the States, we think it is desirable that it 
should have a. small staff of its own, with a Secretary who might 
suitably be au officer attached to the Food · Department· of the 
Government of India. 

15. \V e are not, it may be added, in favour of multiplying 
the number of consultative bodies associated with the Central 
Uovernment, as we recognize that a considerable amount of time 
and labour has to be spent hv the departments concerned .with the 
meetings of such bodies. We hope, therefore, that the All-India 
~·ood Council would be recognized as the sole authoritative organ 
of consultation on matters of food policy and administration. The 
need for referring such matters to other committees and councils 
would greatly diminish in consequence. 

16. From what we have said it will· be clear that we ' . visualize the continuance, during the fmmediate post-war 
period, of the existing organization of the Food Department at 
the Ventre. It is obvious that for some time to come it will have 
to perform functions of substantially the same character as at 
present. Towards the end of the period we have been considering, 
we anticipate that much of the wo.rk of the Food Department 
relating to the defence services is likely to diminish, while, 
the activities of that part of the Education, Health and Lands 
Department, which deals with agriculture, are likely to increase 
because of post-war developmep.t in food production. In view 
of the close connection bet~~en the duties of the Centre in 
l'xecuting a common food policy for India and the development 
of agriculture, 2enerally, we think it will be convenient in due 
course, to constitute a single department at. the Centre which 
will deal with both Food and Agriculture and whose functions are 
limited to these two subjects only. 

SUMMARY oF CoNcLusioNs AND REcOMMENDATIONS 

11. Our conclusions and recommendations are-
(i) The process of relaxation oi existing controls is bound to 

present diffirult problems which require to be ~udied in. a~vance, 
and prPpnrations for their solution. must be made befo~e th~y 
arise. . 

(ii) The return to normal conditions·· must. be a. ··gradual, 
·regulated and co-ordinated pr'ocess; otherwis~· the ·chaotic· pric~ 
and e;upply conditions which prevailed in :1nany·. pids :of'· the 
countx:y in the. sumn1e.r. of 1942. and .dllri.ng- th.e _gre~te:t:. ,part of 
1943, ·may rec1:1r. · · 

(iii) The permanent objectives of food·policy l1ave··a:bearing 
on the problems of the tr·ansition period and must be prominently 
kept in mind in con!ridering these problems. 
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,qv) The. organization of food administration during the 
trans1hon per10d should be designed, not with a view to securinO' 
the lnost expeditious return to pre-war conditions ·but so th:at it 
can evolve into a system of regulation of prices in ~ormal times. 
:. . . . (v) The transition period may be regarded as commencing 
~1th the arrival of the :first shipments of rice from Burma in 
appreciable quantities. Its probable duration is unpredictable· 
it may last until 1951-52. ' 

(v!) During the :first stage of the transition period, it should 
be poss1ble to secure the diminution and eventual elimination of 
wide price disparities at present existing in different parts of the 
country. 

· (vii) If the actual prices which prevailed during the quin-
quennium ending 1938-39 are worked out in each province, and a 
price in the neighbourhood of 240 per cent of such average deter­
mined, the result would broadly represent the target price level 
to be aimed at at the end of the first stage of the transition 
period. 

(viii) Concurrently with the reduction of prices the more 
stringent forms of control should be withdrawn. 

(ix) The main problems of the second stage of the transition 
would be the co-ordinated removal of cordons around provinces 
and states, and the re-transfer of the responsibility for distribution 
Of. suppli~~ f!om Government agen~ies to the trade. At the same 
time Governments must be prepared to reintroduce controls 
should this be necessary, and to ensure the maintenance of the 
price level within pre-determined limits. 

(x) Effective methods for preventing the price level from 
falling below a pre-determined minimum should be perfected at 
this time. 

(xi) During this stage the price level should not be allowed 
to exceed 240 per cent of the pre-war level, that is, the average 
of the quinquennium ending 1938-39, nor allowed to fall below 
180 per cent of the pre-war level. 

(xii) The maintenance of the suggested minimum level 
during the gi;age of the transition period is essential to the orderly 
development of the country's economy . 

. (xiii) It is only by setting before themselv;e~ in .concrete 
terms a definite task to perform during the trans1hon penod, and 
actually solving the proble~s involved. as they a:ise, that Go:vern­
m-ents will acquire the bas1s of practical expenence on wh1ch a 
-sys.tem of· regulation· . of prices suitable for normal· tim eft can . be 
rlevised and operated.· 

. (xiv) A. special need for ~~gional _co-ordination will ~rise h1 
the circumstances of the trans1hon penon. and the estabhshment 
of Re11:ional Food Councils consi11ting .of· reoresent~tiv~s of the 
Governments of Provinces and States 1ll each reg10n 1s recom-
mended. 
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(xv) The functions of Regional Food Councils should be to 
advise provincial and state administrations on the steps to be 
taken by them in order to secure, within the region, the co­
ordinated removal of cordons, the maintenance of supplies through 
inter-provincial and state trade, the execution of a common price 
policy for the region within the framework of an all-India price 
policy, and the fulfilment, in respect of the region of the all-India 
Basic Plan. 

(xvi) The need also exists for the e!ftablishment of a perma­
nent and recognized machinery for co-ordination of food adminis­
tration at the Centre as weU as in the Provinces and States. 

(xvii) A suitable model for such machinery already exists 
in the all-India Food Conferences. iW e suggest that, in the 
place of ad hoc conferences summoned at irregular intervals, 
a permanent organization should be established which may be 
called the All-India Food Council. . 

(xviii) The All-India Food Council sho.uld be recognized, both 
by the Central Government and the Governments of Provinces 
and States, as the common organ of co-ordination of the activities 
of these Governments in framing and executing a common food 
policy for the country as a. whole. 

(xix) The existing organization of the Food Department at 
the Centre will have to continue during the immediate post-war 
period and to perform functions of substantially the same 
character as at present. 

(xx) We think it wo;uJd be convenient in due course to 
con!ftitute a single Department at the Centre which would deal 
with both Food and Agriculture and whose· functions would be 
limited to these two subjects only. 
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PAR'r 11 

Population, Nutr~tion and Food Policy 

CHAPTER I.-POPULA'riON 

We propose to consider at some length the question of popula.; 
tion because of its important bearing on the principal items ru 
our terms of reference-the development of agncultural resource~:~· 
and the improvement of nutrition. We have attempted to g1V" 
an ObJective account of a controversial subJect and wn.ere we hav" 
quoted views other than our own we have done so for purpose~>. 
of Illustration and with no implication that we agree with then~. 
At the outset we may draw attention to certain points whicll. 
should be borne in m1nd. in the perusal of the chapter. In thb 
first place) writers on population problems in India are sometime::. 
uncons~;iously influenced by the mere size of the numbers with 
which they are concerned, and confuse the id.ea. of a very larg• 
population Wlth that of over-population. lndi~ is a large countr3 
and has a large popu1ation of some 400 millions;. but a p·riori thi~t 
figure is of little significance. A country is over-populated or 
under-populated only in relation to its area and resource&, 
~econdly, while we hold that there is a serious population situa, 
tion, we emphasize throughout that the primary problem is thal 
of under-development of resources,. both agricultural and indus~ 
trial, in a wide sense of the term. 

THE GROWTH OF PoPuLATION 

2. Little is known about the•.•ize of the population durl.ng th.l'l 
long centuries of Indian history between the dawn of civilization 
and first census in 1812. The estimate of 100 millions at th~ 
beginning of the seventeenth century-one-quarter of the present 
figure-is familiarj but as Carr Sa under~ 1 points out, " it is a 
ruere guess taken from ;Moreland's description of ·the state of· 
India at the death of Akbar in 1605, Moreland's figure has 
been quoted with favour in the census report of India; no bet tel 
estimate is available, but its factual basis is of the most slendel 
kind." All that can indeed be said is that in the historical past· 
the population of India, like that of Europe, was much smalle1 
than that at the present time. There is some evidence that during. 
the first three-quarters of the nineteenth century, as peace and 
stabilify replaced the turmoil of the preceding cenh1ry1 a con­
siderable increase in population occurred, This is attested b' 
some imperfect figures for Madras, a pioneer province in censu11 
.taking, which are quoted in. the Madras Census Report of 1931, 
~ccording to these figures, which represent the results of nin& 
attempts in enumeration between 1802 and 1866, the popuplation. 
increased from 9, ·5 millions in 1802 to 15 ·5 millions in 1831, and 
reached 26 :5 millions in 18611. Both the areas co"tered and the 
method of enumeration differed, however, throughout the series, 

1 World population-1936. 
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and the results can be accepted only as indicating in a rough way 
that the period was one of rapicl population growth in this part 
of India. 

Since 1872 a census has been taken in every decade. The 
cens_us. figures _are reasonably accurate-more so, for example, than 
8tahs~u::s of buths. and deaths-and the existence of such figures 
covering nearly thr:ee-quarters of a century is an enormous asset 
in the study of population problems in India. If, as in China, 
the total population could not be estimated to within. a hundred 
million, no rational discussion would be possible. The following­
figures show the growth of population in India, which includes 
British India and the Indian States, from 1872 to 1941:----

Census, Population 
(Millions.) 

IM2 2ro 

Increase per 
cent since 
previous 
census. 

1881 250 23·2 
1891 279 ll·6 
1901 284 1•8 
1911 308 6·7 
1921 306 1·0 
1931 338 10·6 
1941 389 15·1 

Part of the large increase between 1872 and 1881 was due to the 
inclusion of new territory in the census area. The slow rate of 
growth from 1891 to 1901 was due largely to famines and that 
from 1911 to 1921 at least to a considerable extent to the formid­
ab~e in:fl.uenza epidemic of 1918-19, which is said to have caused 
13 million deaths. The two decades from 1921 to 1941 were 
decades of steady growth. Of the total population of 389 millions, 
recorded in 1941, 296 millions were in British India and 93 mil· 
lions in States and Agencies. 

The numbers added to the population during the decade 1931· 
41 exceed the total population of England and Wales. India 
(with the poss'ible exception of China) is unique among countries 
as regards the size of her contribution to world population growth. 
The rate of increase has not, however, been remarkably rapid, in 
comparison with that of certain other countries. In the Census 
Report of 1931 the following figures (1872-1931) are given as re< 
presenting real increase, allowance being made for the inclu~ion 
of new areas and improvement in the method of enumeration, 
-which, it has been estimated, had the effect of adding some 57 
millions to the census returns from 1872 to 1901 : 

Period. 

1872-188l 
1881-1891 
1891-1901 
1901-1911 
1911-1921 
1921-1931 
1931-1941 

Percentage 
ofrea1 

increase. 
1·5 
9·6 
1•4 
o·• 
1·2 

10·6 
15·1 
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According to these figures the increase from 1872 to 1931 wa.s 30 
per cent. ln England and \Vales during the same period an in­
crtase of 77 per cent took place. In few other countries is the 
rate of increase during this period accurately known. In France it 
was considerably lower than in India, while in the United States o£ 
America it was more rapid than in England, largely, no doubt, 
because of immigration. During the years' 1921 to 1941 India 
was free from major famines, and no abnormal mortality from 
epidemic disease, such as that caused by plague and influenza 
Juring the preTious 20 years, took place. We may reasonably 
conclude that the relatively slow and :fluctuating rate of growth 
during most of the period for which census figures are available, 
was' due to high mortality from disease and famine, and that in 
the absence of these checks the population would now be consi-
derably greater than it is. . 

BIRTH AND DEATH RATES. 

3. The birth and death rates for British India during the four 
decades from 1901 to 1940 and the subsequent.years 1941-43, are 
shown below. The figures are those of' the Public Health Com­
missioner with the Government of India, recorded t~ the neare~ 
integer: 

Period. Birth rate Death rate 
per mille. per mille. 

1901-1910 38 3! 
1911-1920 37 34.' 
1921-1930 35 26 
1931-1940 34 23 
1941 32 22 
19!2 29 2r 
1943 •.:. 26 23 

During the present century up to 1940, the recorded birth rate 
was relati>ely constant with perhaps a slight tendency . to fall. 
The significance of the recorded fall in 1942 and 1943 cannot at 
present be assessed; it may not persist throug~out the present 
decade. The death rate, on the other hand, is steadily declining, 
the rise in 1943 being largely due to the Bengal famine and in 
all probability a temporary phenOmenon. .Among the most im­
portant causes of the· reduction in the number of deaths are the 
steady decline in the infantile mortality rate, wliich fell from 
195 in 19:20 to 160 in 1940, and the decrease in mortality from 
cholera and plague. Since registration is improving, the real 
decrease in the death rate may be greater than the recorded figures 
suggest. There are immediate possibilities' of bringing about a 
further considerable fall in the death rate by the improvement 
and development of public health organizations and activities in 
general, and notably by measures designed to reduce maternal 
and infant mortality. 

Le:ning aside the birth-rate figures for 1942 ·and 1943, we 
m:w sav that during- the last few decades the e~es~ of births over 
dea.ths ·has increas~d. If the tendencies shown by the recorded 
birth and d€'3th rates during the present century up to 1940 persist, 
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an increase in the rate of growth of the population is to be antici­
l'ated. · ln this couuection there i~ another important point which 
must not be overlooked. According to the report of the l'ublic · 
Health ()om_missi?uer with the Uovernment of lndia (193(i) the 
number of buths 1ll the couniry as a whole may be unJe1·es-.Imated 
by 2Q-25 per cent, because of omissions in registration. On t.iH:: 

other hand, omissious in the registration of death:;t are less fre­
que-"?-t. an~ l.he . probable percentage err.or in total mortality 
stat1stw~ lS considerably smaller. The growth capacity of the 
population may thus be greater than the recorded excess o£ birLhs 
over deaths within recent decades ~ggests. 

DENSITY oF PoPULATION 

4. The density of population in India as a whole, the larger 
provinces and a number of the larger states, is as follows (1941 
census):-

Population per square mile­
All-India. (Br1tiilh India. 

and the Indian States) 

Bengal 
Bihar 
United Provinces •• 
Madras 

"Pilbja.b 
Bombay 

Cochin 
Tra.vancore .• 
Baroda. 

246 

Provincu. 
779 
521 
518 
491 
287 
27:.: v 

States. 
952. 
792 
345 

British India. 

Orissa. 
N.W.F.P. 
Assam •• 
Central Provinces and Berar 
Sind · 
Baluchistan •• 

My sore 
Bydera.ba.d •• 

341 

211 
213 
186 
17U 
94 

9 

249 
198 

This may be compared with the figures o£ density of popula-
tion in (or about) 19~1 for certain other countries: 

Belgium 710 Italy • • 359 
England and Wales 703 France 197 
Jap.m 482 United States 43 

, Germany , , 373 New Zealand ItS 

Among the province~ Bengal, Bihar and the United Provin­
ces and among the states Cochin and Travancore, stand out 
as being the most densely populated. At the other end of 
the scale is Baluchistan, mostly mountain or desert, with only 
9 inhabitants per square mile. In Bengal density exceeds 1,000 
per square mile in the rural districts of Faridpur, N oakhali, 
Dacca and Tipperah, the figures for the last two being 1,542 and 
1,5~5, respectively. In Bihar, three districts, Saran, Muzaiiarpur 
and Darbhanga," and in the United Provinces, Benares, are just 
over the thousand mark. In no other rural district in British 
India does the density exceed 1,000 per square mile. The two most 
thickly populated districts in Madras are Tanjore and Malabar, 
with po,.E-~lation .densities of 686 3:nd 679 per sq~are ~ile respec­
tively. L_2ompanson of the dens1ty of populabon m areas of 
different size including different kinds of land in varying propor­
tion cau, o£ eourse, give only an approximate idea of den~ty in 
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~oncernedJ 'l'he latter coUld be determined only by detailed and­
;prolonged. investigation •. 

Deltaic areas such as Bengal, with abundant water-supply, th.tt 
great river valleys, and the strip of fertile land between th.e 
Western Gnats and the sea along th.e south-west of the peninsula, 
are all densely populated. Canal-irrigated areas support a. dense 
population when they are fully developed, as in the irrigated 
deltas of the .Madras Presidency; in the canal zones in the Punjab 
and Sind population is growing rapidly but the stage of high or 
maximum. density has not yet been reached. Unirrigated areas 
of low rainfall carry a. much smaller population and there are 
vast tracts of forests, mountain and desert which are sparsely 
inhabited or devoid of inhabitants. 

/LAND AND FooD PRODUCTioN 

5. ·rhe total land area of India is 1·58·.million square miles, 
or about 1,000 million acres. Of this, 512. million acres are iu 
British India. According to statistics for 1940-41, land in British 
India can be classi£.ed as follows :-

Cultivated area­
Net area sown ., 

· Net. area under food crops 
Current. fallows 

Uncultivated area-

Million 
acres. 

214 
170 
'45 

Not avail~~ob16 for cultivation (desert, etc) . 87 
Forest • • • • 68 
Other uncultivated land 98 

In some of the cultivated arealmore than one crop is sown during 
the year. The 9ross area sown, which includes all sowings was 
reported as 248 million acres in 1940-41, and the gross area under 
food crops as 198 million acres. We give below per capita acre­
age, estimated in various ways, on the basis of the census £.gure 
(296 millions) for the population ·of British India in 1941: 

Acres per 
capita. (British 

India.) 

Total area • • 1•75 

Gross area sown 
Plus current fallows 

Gross area under food cropa 
l'lus current. fallows 

Ne~ area sown 
l'lus current fallows 

0•84 
o·99 

0'67 
0·82 

0·72 
0•87 

Net area under food crops • • 0·57 
Plus current fallows 0·72 

In some of the most densely populated provinces the above ratios 
are considerably smaller. The following is an extract from a 
report presented to us by the Government of Bihar:-

Between 1921 and 1941 the population of Bihar increased fro~ 
29 millions to 36, while during the same period the total cultivated 
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area fell from 26 to 25 million acres. Thus the same or slightly 
diminished area of land has to support a very much higher population 
with no striking advance in the methods employed for agricultural 
production. The total average area under food crops in the quin­
quennium ending 1941-42 was about 19 ·5 million acres (including 
about 4 million acres sown more than once), i.e., about 0·5 of an 
acre per head of population. In Bihar even if all the cultivable 
waste (6 ·5 million acres) is brought under cultivation, there will be 
little less than, an ac~e per head of population. 

The results of dividing the net area sown, as reported in the 
Government of India publication " Statistics of Area and Yield," 
by the census figures are shown below, the period covered being 
lSll to 1941. A steady decline in the per capita area sown is 
revealed by this method of calculation. 

1911 
1921 
1931 
1941 

Net per capita area sown (British India) • 

Year. 

. -! 
d 
0 
~...!.. 
al "' "a§ C.:= 
~ 

231•6 
233•6 
256•8 
295·8 

~ 
... . 
a~-;; 

CD 
o:! ... 
~~ 
c.~ 

al d 
Oil: 
... o 
CD Ill 

P-t 
fr90 
0•88 
0·82 
0·72 

The proportion in various provinces of uncultivated land, other 
than forests and land not available for cultivation, to cultivated land 
including current fallows is shown below. The figures are as 
reported by the provinces for 19~0-41. 

'tl.P 110., ... ""o = d .s "0 .,2 0-,a 
al CD 'g ~ Q) -::: €-=. ::s o;o:a . 

0 M s:~,S § ""' 
Provinces. ., ~ . G> or;; :z Q) 

¢)· .... 0) ~ "' :> al t>Os:~~ .P'tl!l: ~~ =.~ .sa 
~ .E! .3 a;f~.:g d :I::! 

..... 0......-4 Q)--
3·9~ ~~do ~ g g 
0 E-1 P-t 

(1) (2) (3) (4) 
('000 acres.) ('000 acres). 

Assam 8,923 26,603 34 
Bengal 30,06! 36,097 83 
Bihar 24,770 . 31,199 99 
Bombay 33,765 34,697 97 
Central Provinces and Berar .. 28,276 42,355 67 
Madras 41,278 52,594 78 
North· West Frontier Province. 2,737 5,548 49 
Orissa 7,690 10,956 70 
Punjab .. 31,235 45,221 69 
Sind 10,282 21,430 48 
United Provinces 39.050 48,898 80 

--- ---
Total British India 259,216 357,075 73 

According to the Royal Commission on Agriculture (1928), " a 
larO'e proportion of culturable land other than fallow could in no 
co;ceivable circumstances be brought under tillage," since it 

~ 

•Represents the average for five years with the census year as the central one._ 
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consists for the most part of land too poor to give economic return!!. 
In certain provinces an attempt has been made to estimate the 
proportion which can be regarded as " culturable." The- available 
figures which refer to 1940-41 are as follows:-

.Bengal .. 
Bombay 
Central Provinces and Berar 
Punjab .• 

Uncultivatea 
land excluding 

current fallows. 
AOS. 

6,033,983 
931,918 

14,079,275 
13,986,465 

Culturable area 
· of land so 

described. 
AOs. 

142,960 
181,073 

5,147,663 
3,781,068 

This is in general conformity with the :fihding of the Royal 
Commission on Agriculture and suggests that in India as a whole . 
a high proportion of the area described as " uncultivated " is in 
fact unsuitable for cultivation. It is not, however, clear whether 
a complete survey of " culturable " land ~as been carried out 
even in the provinces mentioned above. In quo_ting the views o£ 
the Royal Commission on Agriculture on "'' c~ltivable land other 
than fallow," it must be added that land which is at present too 
poor to give economic returns to· ignorant ryots without capital 
or scientific resources, may be capable of development by irrigation 
schemes and application of scientific methods of land reclamation 
and soil improvement. 

v-~ DIET AND LAND AREA. 

tL Let us refer once more to the objective of " improving the 
diet of the people." Q:t is cleat:. that if an agricultural population 
has to live on the food which it"itself produces, the amount of land 
available per capita must at least be sufficient to provide enough 
calories to satisfy hunger. But apart from this obvious fact there 
is another relation between diet and land which is of the utmost 
importance. More land is needed to produce a well-balanced diet 
containing an abundance of protective foods than an ill-balanced 
diet of similar calorie value consisting mainly of cereals. To 
produce 1,000 calories in the form of milk requires from three to 
four times as much land as to produce 1,000 calories in the form 
of wheat or rice. To put it in anotner way, land devoted to fodder 
crops or grazing cannot return as many calories per acre, in the 
form of milk, as the same land sown with cereals or tubers. Simi­
larly, fruit and vegetables in general, eggs and particularly meat 
give a lower calorie return per unit area than the energy-yielding 
crops. It follows, therefore, that if the amount of land available 
11er capita is small, it must, if the population it supports is to 
obtain enough to eat, be devoted to the production of foods which 
give a high calorie return. Wherever we find, anywhere in the 
world, a dense population dependent on agriculture, we also :find 
a lack of protective foods because the pressure on land does not 
pPrmit their production in sufficient quantities." 

In this connexion we mav. refer to the results of certain studies 
made by workers in the United States, which nave long been 

[_79] 



POPULATION, NUTRITION AND FOOD POLICY (PART II 

familiar to nutrition and agricultural experts, but will bear 
repetition. In these investigations1 four diets were drawn up as 
follows:-

(a) An '' emergency restricted diet.'' This diet consisted 
largely of cereals and was designed to tide very poor and destitute 
people, e.g., the unemployed, over a comparatively short period 
of privation. 

(b) ·An "adequate diet at minimum cost." This was a 
more expensive diet, including less cereals and rather more milk. 
meat, fruit, and green vegetables. 

(c) An "adequate diet at moderate cost." This was roughly 
similar to (b) but was richer in milk and other nutritious foods. 

(d) A '' lil>·eral' diet.'' In this diet the proportion of cereals 
was reduced to 100 lb. per year, a quart of milk per day was 
included, and meat, fruit and green vegetables were added in 
maximum quantities. 

Diets (b), (c) and (d) are similar in energy value, while that 
of diet (a) is slightly less. · 

The amount of land per capita required (in the United States of 
America) to produce these various diets was calculated by an 
agricultural expert (Dr. 0. E. Baker). 9 The acreage was as 
follows:-

Acres Acres 
Diet. per Diet. per 

capita. capita. 
(a) 1·2 (c) 2·3 
(b) 1'8 (d) 3-1 

In a previous paragraph it has been shown that the net area per 
capita under food crops in India (including current fallows) is 
0·72 acre. The difference between this figure and the acreage which 
according to the above estimate is required to yield _the various 
kinds of diet is indeed striking, but agricultural conditions in 
United States of America and India are very different and a direct 
comparison is scarcely justified. We quote the American inYesti­
gations here in order to illustrate the fact that the density of the 
agricultural population has a direct bearing on the potential 
production of certain kinds of' protective foods. 

/ 

AGRICULTURE AND INDusTRY v· 
7. According to the census report of 1931, 67 ·9 per cent 8 of the 

population at that date was supported by agriculture and 9-7 per 
cent by industry. Owing to some lack of uniformity in chssifi­
cation in the census returns, it is difficult to draw conclusions with 
regard to· the proportions si:D?-ilarly occupied during the 40 y~ars 

1 Stiebeling and Ward. U.S. Department of Agriculture Circnlar No. 296, 
1933. 

a The Future Need for Farmland. U.S. Department of Agriculture--1934. 
3 This percenta~f' is smaller than that given in the 1921 Census report, which 

is 72·4. The Census Commissioner (1931) points out, however, that the decrease is 
more apparent than real. "The change" he remar~s, "is due to ~he nu_mber of 
females • • , who have returned their occupation as domestic Sf'TVICA. In 
1921 these would have appeared as workers (mainly if not entirely agricultural) 
in the occupations in which they assisted the male members of their families. •• 
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previous to 1921, but the available evidence suggests that, the 
percentage dependent on agriculture increaJed during this period. 
In the report of the 1880 Famine Commission, the percentage of 
the male population engaged in industry is given as 12 ·3. The 
decline in rural industries, which had the effect of' driving people 
back on the land and increasing the number of landless agricul­
tural labourers, is the probable explanation of this occupational 
trend. 

1'he 1941 census report unfortunately does not include c.c·cu:. 
pational statistics, such tabulation having been excluded from the 
tabulation operations sanctioned by the Government of India. It 
does, however, draw special attention to the growth of the popu­
lation of large cities during the previous decade, and the increase 
in the number of' such cities. " The number of cities with a 
hundred thousand inhabitants or more was 35 in 1931 and is 58 
now. The population living in cities of thi~ size has increased 
over the decade from 9 ~1 to 16 ·fl million, a rise of 81 per cent which 
is a notable contrast with the 15 per cent incre;tse over the whole 
country." Helevant figures are as follows :-

1941 Percentage 1931 Percentage 

(millions). of total (millions.) of total 
population. population. 

Total population .. 389·0 100 338-1 100 

In rural areas 339'2 87•2 300•7 88·9 

In towns with 100,000 
inhabitants or over 16·5 4·2 9•1 2·7 

In towns with 20,000 to 
100,000 inh,bitants 15·0 3·91 

In towns with 5,000 to •.·· 28•3 8•4 
20,000 inhabitants 18·3 4·7J 

The rapid growth of large cities during the decade is a striking 
phenomenon, and there can be little doubt that since 1941 f'ousi­
derable fmther growth' has taken place. How far the concentration 
of' industry in a relatively small number of urban centres is desir­
able we need not discuss here. It is to be observed that the number 
of people inhabiting smaller towns increased . by only 5 millions 
and their proportion to the total remained almost unaltered. Many 
would prefer to see a more even spread of industry, involving small 
towns as well as large. The extension of cheap electric power 
would further such ~ spread. · 

The fact, however, that during the decade 1931 to 1941 some 
7 millions were added to the population of large cities, and that 
since 1941 the process has continued, should not convey the im­
pression that India is now becoming an industrial rather than an 
agricultural country. During the same decade the non-urban 
population increased f'rom 300 to 339 millions, and its percentage 
to the total fell only from 88 ·9 to 87 ·2. Previous to 1931 the per­
centage of the population dependent on agriculture appears to l1ave 
been increasing. Whatever the future prospects of industrial 
development, India is at the present time essentially a country of 
agriculturists. 
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lnEAs ADOUT PoPULATION 

8. 'l'o trace in detail the history of thought about population 
woul~ be beyon~ the s~ope of th.is report .. It is, however, important 
to refer to cert:nn basic trends m population theories. · Throu(J'hout 
the nineteenth century the influence of Malthus on population 
theory remaine~ paramount; attention was focussed on the danger 
of over-populatiOn, and the potentialities ~or a rapid decrease in 
the rate of population growth, and for increase in f'ood production 
by the application of scientific methods to agriculture were not fully 
realized. Actually, the course of events showed that one of the 
basic hypotheses of }falthus-that whereas population increases bv 
geometrical progression, food production can increase only by 
arithmetical progression-was quite erroneous. He did not fore­
see, and could not have foreseen,the opening up, in the Americas, 
Australia and elsewhere, of vast areas of land which has enormously 
augmented the world's food supply, .and the increased productivity 
resulting from the scientific development of agriculture. Nor 
could he have foreseen the slackening of population growth in 1he 
West. It is well known that at the present time most western 
countries are faced with the prospect of a fall in population, 
resulting from a remarkable decrease in the birth rate during the 
last half century or so, and the change in age distribution •vhbh 
the decrease has occasioned. In most countries the population js 
still rising, but the scientific study of demographical facts cJearly 
indicates the existence of factors leading to cessation of growth nnd 
subsequent decline. The process can only be checked by a sub­
stantial and permanent rise in the birth rate to a point considerably 
above existing levels. 

It is natural in such circumstances that the question of over­
population, and the relation between population and food supply, 
should have receded into the background. When the future deve­

. lopment of agriculture and the improvement of nutrition on a 
world scale were discussed at the United Nations Conference on 
Food and Agriculture· in 1943, the problem of over-population 

.received relatively little attention. The Conference, holding 
steadily in view the principle that the potentialities of science, 
and the power of man to control his environment, are unlimited, 
made the following declaration :-

" There has never been enough food for the health of all 
people. This is justified neither by ignorance nor by the harsh­
ness of nature. Production of food must be greatly expanded; we 
now have knowledge of the means by which this can be done." 

The hiO'h optimi~m of the Hot Spring~ Conference has had 
salutary r;percussions on India. It has prompted agricultural 
authori.ties to consider far-reaching developments in agriculture 
and animal husbandrv the object of which is to raise standards 
of nutrition to satisfa~torv lev~l~. We are ourselves in full sym­
pathy with the spirit of p-rogress, the dissatis!action with e:s:isti.ng 
conditions and the determination to ameliorate them, whiCh 
animated the delegates. Nevertheless, in planning the develop­
ment of India, careful consideration must be given to the factor 
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of population growth and it~ bearing on food supply. This is 
necessary if only because certain writers regard the population 
problem as the chief problem with which the country is faced. 
Thus, Sir ;r ohn Megaw, late Director-General, Indian Medical 
Service, made the following statement in 1933:-

" There is every reason to believe that the maximum increase 
which can be hoped for in the production of necessaries of life 
will not keep pace with the growth of the population,.so that there 
is a prospect of steady deterioration in the state of nutrition of the 
people." · 

Carr Saunders, in his book '_' World Population " singles out 
India as the one country in the world in which " the situation 
which Malthus assumed to be more or less universal in time and 
~race" still persists. We are not in sympathy with these views, 
since we are convinced that the needs of the growing population 
can be met by the intensive development of all resources. In this 
section on " ideas about population " we·. are simply drawing 
attention to trends of thought on the subject._ 

THE FUTURE GRoWTH OF PoPULATION 

9. According to the census figures, the population of India 
has increased by about ten or .fiftem per cent in each of the 
last two decades, respec'tively. What ~ou1·se ·is the curve of 
population growth or decline likely to follow in the future P 
Apart from emigration and immigration, population growth 
depends on the relation betwee-n birihR an<! deaths, but neither 
the birth rate nor the death rate are constant factors. Other 
f:lCtors of importance are t'lole age and Sf"X composition of the 
population, and the fertility of women in tho c·hild-bearing 
period. In England and certain other European countries, previous 
to the war, the number of births exceeded the number of deaths 
and the population was slowly rising. But the application of new 
and ing-enious methods of analysis to demographical data, larg-ely 
devised by Kuczynski, showed that growth was likely to cease with­
in a few years· and be followed by a decline. The now well-known 
reasons for this conclusion are that the rapid fall in the birth rate 
during the last 50 or 60 years has led to an ageing of the popu­
lation, so that the number of potential mothers of child-bearing 
age is becoming insufficient, at the existing rate of repro.duction 
per woman, to maintain the growth of the population or to prevent 
ils decline. Only women between the a~e ·of 15 and 50 can bear 
ehildren, and birth rate per 1,000 of anv g-iven p<;>pulation is deter­
mined by the proportion of this age ana sex. group to the tota] 
population unO. tl1e. number of children born per woman. 

10. Though decreasi11g, the death r:l.te in lndi11. ·is still high. 
During- the dE>cade 1931-41, it averag·ed 23 per mile, a rate corre­
Eponding to that of Great :Britain from 1860-70. In 1939 the 
lattE>r wns 12 per mille. When the cl»ath rate is high, the develop~ 
ment of public health services may be expected to give large and 
rapid l't>huns in the shape of a redudion in mortality; it is probably 
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easier to bring about a fall from 30 to 20 than from 15 to 12 per 
mille. Schemes are now being drawn up for extending ond improv­
ing health and medical services which, if they come to fruition, 
are likely to produce immediate results. Modern m~dicine and 
public health have at their disposal numerous potent weapons for 
the prevention of disease and the saving of life. 

Reference has been made in an earlier _paragraph to the pre­
vention of epidemic diseases. According to the 1941 census report, 
500,000 fewer people died of cholera in the decade 1931-41 than in 
the previous decade. " In other words, half a million people 
were added to our 1941 population, who otherwise could have not 
lived into it. " The complete elimination of cholera is a per­
fectly feasible proposition. Plague is ceasing to be an important 
eausF. of death and co1lld also be eradicated. Smallpox has 
declined less rapidly than cholera and plagu~ and here there 
is great scope for reduction in mortality. Universal vaccination­
one of the :first objectives of an efficient health service-would 
have an appreciable e:ffect on the death rate. But of all public 
health measure~, a vigorous attack on malaria would probably 
save more lives than any other. 

· H the life of an elderly man or woman is saved and prolonged, 
the population is increased by one for a limited number of years. 
But a reductio:~?- in the mortality of younger people-e.g., of 
infants, children and women in the child-bearing period-affects 
not only existing numbers but also generations to come. The 
recent fall in the infantile mortality rate, as the Census Commis­
sioner points out, added to the population during the decade 
1931-41 three million children who would not have survived had 
the. mortality rate of 1920 persisted. If infantile mortality con­
tinues to fall from 1941 to 1961 at the same rate as in the previous 
two dPcades, the numb~>r of lives saved and added to the popula­
tion, on- a similar assumption, would be over 13 millions. Simi­
larly, a reduction in maternal mortality wonlCI have a ronsiderable 

"influPnce on population growth. At present the maternal mortality 
rate is high-perhaps 2Q per thousand births. If this was lo.wered 
by· half, which must be regarded as a bv no means unattainable 
goa] since the :figure for England anCI Wales is 2.9. six milli.ms 
would be added to the population in a Clecade. Not only this, 
but the children borne by women saved from death from anremia, 
puerperal sepsis and other causes of maternal mortality would also 
swell the total population. 

It has been pointed out that the high death rate among infants, 
children and women in the child-bearing period is to a considerable 
extent due to malnutrition. Special attention is now bein~r given 
to plans for improving the nutrition of these " vulnerable 
groups. " The Bombay srheme whereby milk is distributed at 
half-price· to expectant and nursing mothers and young- children 
is an example. School feeding on a wide scale is strongly advo­
cated. The e:ffect of such measures must be to improve the health 
of the groups in question, increase their resistance to disease and 
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lower their death rate. Other things being equal, an increase ·in 
the rate of population growth must inevitably follow their 
adoption on an extensive scale • 

. 11. Fecundity means the absolute capacity of women to beat· 
<'hiluren. " The full effect of feculity would be realized if all 
females throughout their entire child-bearing period had sexual 
intercourse with procreative men and did nothing to prevent con­
ception and produce abortion ". 1 The term fertility refers to 
the actual number of children born per woman of child-bearing 
age. In all countries, in fact, in almost any conceivable human 
circumstances, there must be a gap between fecundity and fertility. 
In England and certain other western countries, the wideness 
of the gap is due to the relatively large proportion of women who 
are unmarried, the late average age ot marriage and the general use 
of contraceptive methods. · In India these causes· are scatcely 
operative, but fertility is relatively low for other reasons. llere 
we may quote Carr Saunders: " In India 1he average number 
of children born to a woman is not large. The census of 1931 
gives the results of a special enquiry into 900,000 families scattered 
among all classes and in all parts of India. The conclusion derived 
from an analysis of the returns is that the aYerage m:uried woman 
in India has four 9 children born alive and thut 2:9 in every 
four. 70 per cent, that is, survive. The relatively small number 
of children is not due to birth control or to postponement of mar­
riage, since all women marry early. The explanation is in: part 
that wany women die before they reach the end of the t·eproductive 
period." The Census Commissioner (1911) remarked that " the 
families investig-ated were drawn from all grades of society and 
(except for the United Provinces\ from everv part of India, so that 
the resulting £gures may be taken as a well-mixed sample, though 

admittedly inadequate numerically." Actually there is little 
doubt that the " sample " investig·ated was statistically unsatis­
factory and was not, in fact, a true sample according to the 
statistical meaning of the term. It is noteworthy that in some 
of the occupational groups included in the enquiry the number 
of children per marriage was considerably above the over-all average 
of 4.·2. 

'Vhile we cannot accept the result of this enquiry as they 
stand, it may perhaps be true that " the averag-e number of children 
born to a woman is not large," A high death rate among- women 
during the reproductive period would of course tend to ·rpduce the 
average fertility rate. But th.ere may be other causes which lead 
to similar results. The reproductive faculty in living men and 
women may be impaired by malnutrition and diseaso. lteprolluc­
tion is a phyAiological process and like all phvsiolog-ical pocesses 
is influenced by the general health of the body .. For example. 
research has shown that certain types of dietary deficiency (e.g .. 
ileficiency of vitamin E) affect the functionin!!' of the reproductive 

1 Kuczynski-The meamrement of Population Growth ·1930. 

' Actually tbe figure gh·en in t.be census· report is 4·2. 

[ 85 J 



POPULATIO~, NUTRlTION AND FOOD POLICY [PA:R.T II 

organs in both males and females. In times of famine, as was 
pointed out in our first report, the birth rate is greatly reduced, 
largely, it seems, because of the .actual physiological effect of 
food shortage on reproduction in its various aspects. It follows 
that an improvement in health and nutrition will, other things 
being equal, increase capacity to conceive and hear living children 
~will, in fact, tend to decrease the gap between fertility and 
fecundity. 'l'his is a point of some importance, which should not 
be overlooked in discussions of the population problem. 

12. The age ana sex composition of a population obviously 
affect its capacity for reproduction. In various western countries, 
the proportion of women of child-bearing age to the rest of the 
population is declining and this, if fertility remains constant, must 
lead to a decline in population. As far as India is concerned, 
there does not appear to be any immediate prospect of a similar 
trend influencing the curve of population growth. The following 
figures are taken from the Census Report of 1931 :-

Proportion of fe•nale~ per 10,000 females at specific age periods for succ~ssive 
censuses. 

1931. 1921. 1911. 1901. Ages.· 
All ages. 

5-9 1,280 1,494 1,383 ] ,382 
10-14 1,124 1,081 997 1,082 
15-19 . 938 815 826 835 
20-24 965 881 930 892 
25-29 868 885 909 895 
30-34 7 56 833 835 851 
3~39 595 565 556 557 
40-44 505 621 631 652 
4~49 389 346 338 339 

The Census Commissioner comments as follows:-
'faking the child-bearing period for a woman to be 15 to 40 

the figures show at once that the 1931 census population was more 
favourable for growth than that of the three previous records. The 
difference is particularly noticeable in the first ten years of the 
reproductive span when fertility is greatest. Out of 10,000 women 

·of all ages 1,923 were aged between 15 and 24, perhaps the most 
favourable of all for reproduction. The 1921 figure was 1,696, 1911 

. -1,756. 
Unfortunately similar figures for 1941 are not available. The 

Census Commissioner (1941), however, draws attention to the fact 
that the pr()portion, in the age group 5-9 in 1931 was definitely 
lower than in the three previous census years. Thi3 would mean 
a corr-esponding reduction in the age group 15--:-19 in 1941. He 
further makPs the tentative suggestion that " in 1931 the repro­
ductive position in India was more favourable than it had been 
in the past and may indeed have been at a peak." His guarded 
lanO'uage is fully justified. There are not at present rufficient 
g-ro~nds for (he conclusion that a reproductive " peak ,, occurred 
in 1931. 

13. Knowledge of existing population, and estimates of future 
population, are of vital importance to governments in many spheres 
of state adivitv, and notably in connection with plans for 
reconstruction and development. It is particularly unfortunate 
that in the 1941 census, no age table was prepared, since su~h a 
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table is essential for ·the satisfactory forecasting of population 
growth. Delated efforts have ~een made to l·:pair,the .loss by 
\he appointment of a " Population Data Committee to study a 
sample of one in fifty extracted from the returns during the census 
by the Census Commissioner. 'Ve learn that the Committee has 
met with difficulties in collecting this sample material and tha~ 
for considerable areas it is no longer available. \Ve hope, how­
ever, that it will be able to produce some valuable demographical 
data and throw light on future trends in population by the analysis 
of the available sample. 

The future is always obscure. The most reasonable predictions 
about trends in human affairs are apt to be falsified by events. 
The Population Data Committee, in its first report, points out 
that " the population forecaster is not a prophet in the sense that 
he foretells what infallibly would come about. The correct view 
of his function is that he sets fortfu in exact and unequivocal form 
the state of our present knowledge and the tendencies deducible 
from it. He also says whither these tendencies are taking us but 
he does not say that they will continue to operate or whether we 
shall ,be landed at a particular destination. He says, in fact, to 
the people of the country : • The pres'ent position is this-if the 
tendencies appearing from the present examination continue to 
have effect, or are not disturbed by major calamities or mass 
movements of population, the result will be of the following 
order.' 

This is the correct scientific attitude. But as regards popula­
tion growth in India, certain broad conclusions ma;r justifiably be 
drawn, even if satisfactory scientific data are lacl-mg. It seem11 
clear that, in the absence of m£!~or calamities acting as " Checks " 
in the .Malthusian sense, the population will continue to grow at 
the present rate, or at an accelerated rate, for several decades to 
come. In giving evidence before us Professor Fisher 1 anticipated, 
with the same proviso, that the population would reach 500 
millions in 20 or 25 years time. Age composition is favourable to 
growth. The possibilities of reducing mortality by the develop­
ment of health and medical services are tremendous and plans are 
being laid to further such development. The present fall in the 
birth rate is important, rut its significance cannot yet be assessed. 
If it is due to family separation, resulting from enlistment and the 
growth of war industries, it is likely to be followed by a compen­
satory rise when normal conditions return. A reduction in the 
number of babies affects the size of the female reproductive group, 
i.e., the "reproductive position" of any given population--only 
after a period of 15 or more years. The loss of life in ifue 
Bengal famine was considerable and will have some influence on 
~he population of Bengal during the next few decades, but its 
1mmed1ate and after-effects on the total population .of India may 
be dismissed as almost negligible. 

14. In the' next section we shall discuss the questions whether 
Inclia is over-populated, and whether steps should or can be taken 

1 Profes;;or R • .A. Fisher, the wall-kuown Statistioian who visited India early in 
19-!5.. • 
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to check the growth of numbers or to bring about an absolute 
declin~. _l:Lere we are simply drawing attention to the fact that 
the exls_tmg set ot circum.stances favour the continued growth of 
r.opulatwn, perha~s ~t a faster rate than at the present time. 
lhose whose task It 1s to prepare plans for the .future must keep 
this fact firmly in mind. 

Is INDIA. OVEB.PoruLATED 

15. This quest~on ha~ be~n answered in several ways. At 
o~e extre~e there IS the ~anatiCal .Malthusian who regards pressure 
of population as the basiC cause of the poverty and malnutrition 
from which the country suffers, and anticipates that the continued 
increase. of numbers will inevitably lead to catastrophe, since foo<l 
production cannot possibly keep pace with it. At the other, there 
are those who hold that the growth of population is desirable and 
beneficial to the country, adding to its resources and man-power, 
and that with the satisfactory development of agriculture and 
industry India could easily support in comfort a much larger 
population. 

16~ince 1880, the population has increased by 150 millions 
or thereabouts. 'fhe food resources of the country must have 
substantially increased during the same period, for, otherwise, 
the present population could not exist. But if, in 1880, ietal food 
supply in relation to the needs of the population was greater than 
at the present time, it follows that the growth of the population 

-has been faster than that of food productionl With regard to the 
question, we feel it of interest to refer to drtain passages in the 
report of the· 1880 Famine Commission. The first 1 of these 
concerns estimated requirements of foodgrains : 

One of these (questions under discussion) is the amount of food 
required by workers and non-workers. The conclusion we draw from 
a careful examination of the evidence of authorities in all parts d 
India is that, on an average, a ration of about 11 lb. per diem o£ the 
meal or flour of the common coarser grain of the country suffices for 
an ordinary adult working male. In the rice-eating countries, an 
equal weight of rice may be accepted in lieu ?f flour, and in any 
case the ration should include a suitable proportion of pulse. A man 
doing light work would require about 11 lb.; and the ration which 
consists of 1 lb. of flour with a little pulse, has been found sufficient 
to support life in numerous relief houses, where no work is exacted, 
all over. the country. On these bases the ~et seal~ should be built 
up, it being understood that a female requrres a little less than a 
male a child below twelve years of age about half the allowance of 
an a'dult male, and a non-working child below six or seven about 
half as mu.ch as a working child. 

The report includes a table giving data about the production o£ 
foodgrains in the various provinces, on which the following 
comment is made 1 

:-

The figures (though they are but approximate and rough esti­
mates made from data which we hope soon to see more ~ccur~tely 
established) indicate that the ordinary out-turn of food m Br1ttsh 

1 lndian Famine Commission, 1880-paragraph 184. 
a Ibid-paragraph 1116. 
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India exceeds 50 million tons, and the ordinary sw·plus for storage, 
for export, or for the luxurious consumpt10n ot the :richer classes is 
more than 5 million tons. 

'l'he views of the lt>80 Commission on population and food supply 
are worth quoting:-

./ /\Ve can have no doubt that the surplus produce of India, takun 
as ~ whole, at present furnishes the means ot meeting tb,e demand:> 
of any part of the country likely to sutler fro~ falllille at any one 
time. lt must, however, be observed that the present est1mateu 
yearly surplus would soon be all consumed by the increase of popula­
tion which it is reasonable to anticipate in the fu,ture, unless the 
production should keep pace with the increase. '!'he l!gricultural 

, and trade statistics of the past ~0 years justify the conclusion that 
the increased production of all sorts has up to the present j,ime more 
than kept pace with the req un·ements ot an increasing populatwn, 
and the known large area of land which may still be brought undbl' 
profitable cultivation, and the possibi11ties of securing increased pro­
duction by means of improved agricu,lture and ext_en,ded irrigatiOn, 
afford reasonable grounds of confidence for the. future. ·.Fears, how­
~ver, have been expressed that the grazing l~nds have already ;n 
many parts of the country been injuriously curtailed by being turned 
mto a,rable land. l£ tills be the case there will be no means of 
adding to the food supply otherwise than by introducing an improved 
agricUlture which should yield a moderate increase m each acre 
already cultivated, and by bringing under the plough some of those 
vast tracts of unculti_yated land which are fortunate1y still available; 
and eventually there mus~ be pressing needs for such ~easures of 
improvement. The gradual movement of the surplus population 
where excessive, to these virgin tracts, wou,ld further assure the 
prospects of the future.· 

It must be added that two :members of the Commission, in a note 
of dissent, found themselves " unable to place confidence 
in the approximate and rough estimates . " which showed 
an annual surplus yield of five million tons of foodgrains, and 
were less optimistic about the food situation generally. They 
pointed out that " population is increasing, the price of food i::~ 
rising, the production of it as shown by exports scarcely advances, 
whilst, as the number of the landless class_ who depend on wages 
is constantly growing, the supply of labour in the absence of 
industries other than agriculture must soon exceed the demand." 

17. The standard of cereal requirements which was accepted 
by the 1880 Commission as the result of '' careful examination" 
was higher than the present standard of one pound per adult, on 
which calculations of requirements and rationing ~chemes are 
based. This suggests ihat the general level of consumption 60 
years ago was higher than at the present time. 'With regard to 
the total supply position, while the dis'senting members refused 
to accept the estimate of a surplus of five million tons there was 
undoubtedly a very considerable surplus in normal y~ars. Fur­
ther the Commission was able to refer to " the vast tracts of 
uncultivated land which are fortunately still available." Since 

1 Indian Famine Commission, 1880-pa.ragraph 157. 
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18~ ~ large part of this land has been brought under cultivation. 
"\~hlle there ~re still considerable area~ of waste land which 
might b~ cultivated, ~he scope for such development is obviously 
S'maller m Hl45 than It was m 1880. 

"\Ve find it difficult to avoid the conclusion that in 1880 the 
whole food situation was tn certam respects more favourable than 
the ~ituation with which we are faced to-day. There is however 
no fully satisfactory evidence available that standards' of nutri~ 
tion have fallen during recent decades. Increasin(J' under­
nutrition would tend to raise ·the death rate, but the d:ath rate 
has fallen. It n;tay of _course be argued that any effects on the 
deat~ rate of mcreasmg unde-r-nutrition have been offset by 
pubhc .health me~sures against el?idemics, _the development of 
matermty and child-welfare serviCes, the Improvement in the 
treatment of hospital patient~, etc. The possibility may also be 
mentioned that average height and weight have fallen as a result 
of deterioration in diet, i.e~, that there has been a process of 
physical adaptation to a decreasing per capita food !tlipply. 
Whether there has been deterioration or improvement, the im­
portant fact is that existing ~tandards of nutrition are thorouO'hly 
unsatisfactory. The population is indeed being fed, but fed ~t a 
low leve~. Under-nutrition and malnutrition are widespread. 

18. In relation to the existing stage of development of her 
industrial and·· agricultural resources, India is, in our opinion, 
overpopulated. l're~sure of population, which of course varies in 
intensity in different parts of the country, is shown and felt in 
various ways; by the general trend of food imports and exports, 
India having within a ge-neration become an importing rather 
than an exporting country; by the decrease in the size of holdings, 
the fragmentation of holdings, and the increase in the number of 
landle~s labourers I, all related to the fact that the total area 
under cultivation has not increased as rapidly as the population, 
so that the per capita area has decreased; by the continuing 
poverty of the mass of the people and by the widespread existence 
of mal- and under-nutrition, in spite of growth in total industrial 
and agricultural resources and in the total wealth of the country. 
The existing situation emphasizes the need for developing the 
resources of the country rapidly and to the fullest possible 

extent. 
-There is one cheerful lesson which may be drawn from a study 

of the 1880 report. The Commission was concerned with the 

1 In the 1921 census returns, the proportion of the categories "Farm servants 
plus field labourers" to "ordinary cultivators" was 29~ ~o ~.000. The Census 
Commissioner of 1931, in attempting to compare the pos1t10n m 1931 and 1921, 
remarks that" probably the fairest c?mparison woul~ b~ to take the 1931 figures 
of cultivating owners and tenant-cultiVator', both prmc1pal and ?ependent, and 
to compare them with tb~ nu~ber of those only who ~eturno~ ~gr1cultur~llabour 
as their principal occupat1on, 1n wh ch case the resultJDg ratio 1~ 407 ~gr~cultural 
labourers to every 1,00i) cultivators. In any case, th;e cha:nge m ratio IS some­
what remarkable, even whan adopting the lo~e;;t ratiO wh1ch _can be compared 
with th•>t of 1921. Possibly, the explanation IS that a large lllCrease h;as ta.km 
place in the agricultural population without a corresponding irwre,~se m actual 
holders of land, Vlhether as tenants or ow?ers, thoug_h it is like~y that a ~oncentra.· 
tion of land in the hands of non-oultivatlng owners 18 also taking place. 
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growth of population in. relation to food s'Upply, as we are to-day. 
1.lJ.ey would probably have found it dilficult to envisage. the 
pootllbllity tilat the country would be capaule in Ul4a ot support­
mg a population of 400 millions, 150 mlllions more than in 1~80, 
at any level of consumption. Yet this has actually happened. 
As a result of achievements in irrigation and the extens10n of 
cultivation nearly 400 millions are now being fed on food pro­
duced w1thin the country, supplemented to a relatively small 
extent by imports, at a level of consumption which has hitherto 
been compatible with a fall in the death rate. ]'ood production 
has at least to this extent kept pace with population growth. 
l':limilarly the prospect that the population will increase by a 
further 100 millioM during the next :G5 years may at the present 
time appear to make formidable demands in the sphere of food: 
production, particularly in view of the fact that certain potential­
Hies for increase which existed in 1880 no l~nger exist to-day~ 
On the other hand, agricultural science has developed enormously 
in thtr intervening period and has opened up great possibilities for 
iucreat:ing food production. A primary diffe:rence between 1880 
and 1945 is \hat we have to-day at our disposal new knowledge 
and new methods created by the advance of science. · 

THE FuTURE OurLoon:""t 

19. \V e shall in other sections of our report discuss the various 
possibilities of increasing food production. Here we may draw 
attention to certain broad trends in the approach to this problem. 
The Famine Commission of 1880 laid particular stress ol!- the 
development of communications, notably railways, in order to 
ensure that food could be transported into famine areas and to 
open up new areM for cultivati.On. It also strongly recommended 
the development of irrigation in suitable localities. It was fully 
aware of the need for improving the practice of agriculture and 
the economic position of the agriculturist, and. had much to say 
about indebtedness. It drew attention to the need for developing 
industries. It recommended the establishment of agricultural 
departments, but it was not until ~uch l~ter that such depart- . 
ments in the modern sense, came mto ex1stenc~. 

' 
During the last two decades of the nineteenth century many 

new irrigation works were constructed. The Famine Commission 
of 1898 reviewed the progress that had been made and remarked 
that " among the meanS' that may be adopted for giving India 
direct protection from famine arising from drought, the first place 
must unquestionably be assigned to works of irrigation." This 
Commission paid relatively little attention to other measures for 
increasing food supply. An Irrigation Commission was appointed 
in 1903 to further the development of irrigation. 

The Famine Commis<sion of 1901, which initiated the co­
operative credit movement, struck a new note in. considering 
methods of increa<sing food supply. To this Commission, as the 
Royal Commission on Agriculture pointed out, " we owe the 
development of agricultural departments workin~ on scientific 
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lin~ for the improvement of agriculture." During the nineties 
agncultural experts were employed by the Government of India 
to survey agricultural conditions, but no facilities existed for 
eystematic research and it~ practical application. It was not 
until 1905 that steps were taken to further these ends. In that 
year " the Government of India announced their intention of 
setting aside annually a sum of Rs. 20 lakhs which was S'Ubse­
y_uently increased to Rs. 24 lakhs, for the development of agricul­
tural research, experiment, demonstration and education in the 
provinces. The aim which J-he Government set before themselves 
was the establishment of agricultural colleges with a course of 
three years' duration in all the provinces and provision of an 
expert staff for these institutionS' for purposes of research. The 
link between the colleges and the districts was to be provided by 
experimental farms in charge of officers whose duty it would be 
to keep in close touch with the cultivators and advise them in 
regard to improved methods of agriculture" . 1 At the same time, 
provincial departments of agriculture were established more or 
less in accordance with the system of organization which exists at 
the present time. 

We are not concerned here :with the success or failure of the 
organizations for the improvement of agriculture initiated forty 
years ago. We are drawing attention to a certain change in the 
approach to the problem of increasing food supply which has taken 
place since the :first Famine Commission presented its report in 
1880. At that date the main emphasis was perhaps on the need 
for bringing waste land under cultivation. There is still room 
fox· extending cultivation in uncultivated areas, but in the main 
we must now look to an increase in the productivity of land already 
under cultivation as the means oi meeting the food requirements 
ci the growing population. Although irrigation in all its forms 
is still of primary importance in increasing yields, other methods 
of raising outturn, such as, manuring, improved varieties of seed 
and protection against pests and diseases have steadily gained in 
prominence. The Royal Commission on Agriculture considered 
them in detail, and brought into being the Imperial Council of 
Agricultural Research which has done much to further the develop­
ment of agriculture and animal husbandry along scientific lines. 

20. It is difficult to assess the general trend of yields in the 
country as a whole at the present time. In the case of certain crops, 
notably sugarcane, there has been a remarkable increase in average 
yields, but the position as regards cereals is less clear. Probably 
proO'ress has been achieved in certain parts of the country, and 
larie cultivators in general, with resources at their disposal, have 
improved the productivity of their lands. But it is very question­
able whether the bulk of small cultivators in many areas have as_ 
yet been able to achieve anything in this direction, and stati~tics 
from various provinces indeed truggest that average cereal y1elds 

I The Royal Commission on Agriculture, page 33. 
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have been decreasing. 'V e regret the lack of satisfactory informa­
tion on this point, since it has a bearing on future possibilities. 
'l'he question of potential increase in yields lutd heen discus~cd bv 
Dr. liurus, who served for some years as Agricultural Commission;.l' 
with the Government of India, in his monograph on " Techno­
logical Possibilities of Agricultural Development in India tl944) " . 
.According to this authority, yields of rice could be " increased by 
30 per cent, 5 per cent by using improved varieties, 20 per cent 
by wcreasing manure, 5 percent by protecting hom pests and dis­
eases. There should even be no difficulty in increasing the present 
average outturn by 50 per cent, viz., J.O per cent by variety and 
40 per cent by manuring." Potential increases in the yield of 
wheat and millets, according to this authority, are of the order 
of ;:10 per cent; for cow and bufialo milk, 75 and 60 per cent res­
pectively. The present average yield of sugarcane is about 15 
tons per acre. Dr. Burns thinks it possible to produce yields of 
30 to 55 tons per acre according to the part of lndia. 'l'hese are 
technological possibilities, illustrating what mi.ght be achieved by 
the application of thoroughly: efficient agricult~al methods. They 
are not immediate practical possibilities for the small producers, 
without capital or education, who form the bulk of Indian agri­
culturists. But the fact that, by the reorganization of agricul­
ture and agricultural methods, yields can be very substantially 
increased, iillluences the whole future outlook. We believe that it 
is possible, by a variety of means, notably by increasing water 
supply and by improved farming in the widest sense of the te~m, 
to produce not only enough food to meet the needs of the grow1ng 
population at subsistence level but enough to effect an imp:sove­
ment in the diet of tha people. But the magnitude of the task 
involved and its imperious necessity, must be strongly emphasised. 
Either an effort must be made on a scala hitherto unthought 
of, or a decline iu standards of living and nutrition is inevitable. 

CHECKING THE GRowTH oF PoPULATION · 

21. It is impossible to forecast what will actually be accom· 
plished during the next few decades in increasing food production." 
But whatever success is achieved, the population cannot continue 
to increase indefinitely, for even the developments in food pro· 
duction envisaged as possible by Dr. Burns have their limits. 
Ultimately a decrease in the rate of population growth is not only 
desirable but necessary. What are the possibilities that stabili· 
zation will occur? During the next 25 years or thereabouts 
continued growth must be expected. A figure of five hundred 
millions in 1970 or thereabouts is to be anticipated. The essential 
point is whether, when that figure is reached, the whole " re­
productive situation," includln.g the relation between the birth 
rate and the death rate, is favourable to continued growth at an 
equal or accelerated rate, or whether the population has reached, 
or is approaching, a position of stability. 

The trend towards a reduction in the birth rate observable in 
the last three years would, if it continues, strongly influence the 
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future course of population growth. At present its underlyin~ 
causes are not fully understood and we consider it essential that 
they should be scientifically investigated. Professor R. A. Fisher 
has suggested to us that this can be done by the methods of sample 
~urvey~. We recommend that an enquiry should be undertaken 
rm.mediately 1 under . the guidance of .statistical experts. ,As we 
pomt out ~lsewh.ere .m o_ur report, rapid industrial development is 
necessary m India to reheve pressure on land and increase national 
wealth. The relation between the apparent fall iri. the birth rate 
in 1942 and 1943 and the recent growth of industry and the employ­
ment of labour for war purposes is therefore a question of interest 
and importance, · 

EMIGRATION 

22. One way of reducing numbers is by emigration.· During 
the s~cond half of the nineteenth century and the first thirteeu 
years of the twentieth century emigration and immigration hau 
an important influence on population in various countries of the 
world. Immigrants from .Europe helped to swell the population 
of North America and British Dominions; for example, Carr 
Saimders points out _that "the actual rate of inc1·ease of the popu­
lation of Italy was kept down to a low figure between 11)00 and 1llV3 
because emigration (to the United States) was on so large a scale; 
in fact in 1905, 1906, 1901 and 1913 the net loss by emigration 
exceeded the natural increase." In }...sia the Chinese have emigrat­
ed jn considerable numbers to such countries as Java and Malaya. 
Emigration. of Indians to ;Burma, Malaya, Ceylon, Africa, etc., 
has also taken place. It is to be observed, however, that emigra­
tion from India has been negligible in relation to the size of the 
population. In 1931 it was calculated that about 2! million Indians 
were living overseas, a number about equal to two-thirds of the 
average annnal increase between 1921 and 1931. 

Conditions as regards emigration after the war cannot be fore­
seen and we are not at present justified in depending on emigra­
tion to places abroad as a means of influencing population growth. 
There is, however, one aspect of the matter to which we would 
draw attention. Within the Commonwealth an.d the Empire there 
are regions which are sparsely populated and need additional popu­
lation for their development. The emigration of Indians to these 
regions would serve a double purpose; i1: would relieve to some 
extent the pressure of population on the land in In.dia, and would 
facilitate the development of those regions. The war has emphasized 
the need for mutual assistance amongst all peoples within the Com­
mo-nwealth and the Empire and we look forward to the day not 
only when India will be a self-governing and equal partner in ~he 
'Commonwealth, but also when her sons, who have fought bes1de 
·other peoples of the Commonwealth and Empire in the cause of 
freedom in the present war, and their descendants, will be able to 
emigrate as colonists, entitled to the full rights of citizenship, to 
these sparsely populated areas. 
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The internal movement of population is briefly referred to in 
Section C of Chapter II of Part IV. While such movement aoes 
not affect total numbers it can relieve population pressure in con­
gested areas. Its future importance in connection with popula­
tion and food supply depends on the opportunities for employment 
provided by the growth of industry, and for colonisation created by 
the development of agricultural areas which are now thinly popu­
lated and under-cultivated, but could be opened up by the extension 
of irrigation, tractor ploughing, anti-malarial measures, etc. This 
is only another way of saying that the general development of re­
sources will faciliate the re-distribution of population and relieve 
the present situation. 

URBANIZATION 

23. There are two ways in wh:lch the development of industry 
may affect population growth. The :first is a crude one. At the 
present time in India unskilled workers from r~al areas are being 
employe0 in large numbers in war industries ~d on military pro­
jects. The latter, e.g., the construction of roads and aerodromes, 
a.re not strictly speaking industries, but they attract rural labour 
in the same way as factories engaged in war production. Employ­
ment is often of a temporary nature and for a number of reason,s 
male workers are often unaccompanied by their families. The 
movement of workers to large centres at which mass employment 
is available is obviously inimical to family life and reproduction, 
influencing the birth rate either by postponement of marriage or 
by preventing the cohabitation of those already married. The 
enlistment of large numbers of young men in the army has approxi­
mately the same effect. The development of existing industries and 
tile creation of new industries in peace time may influence family 
life in a similar manner, hut presumably to a smaller extent than 
war-time industrialization and employment and war conditions 
generally. 

The growth of industry under normal conditions affects popula­
tion growth because it increases urbanization. "Within, all com­
munities ", Enid Charles remarks, " we generally :find a different 
level o£ fertility in rural and urban areas.'n In other words, people 
living in cities have fewer . children· than people living in the 
country. It would be outside the scope of this report to consider 
in detail the complex factors which produce this result. Condi­
tions of family life, the employment of married women, housing, 
the relatively hig;'h percentage in cities of middle-class families 
with strong economic motives towards family limitation, the 
availability of contraceptives-all these and others play a, part. 
The declining birth-rate in the West has been associated with 
increasing urbanization. We need not consider here the question 
whether the reduction in the birtJh-rate due to urbanization is a 
good or bad thing ; actually many of the social forces concerned 
are evil. We are simply drawing attention to a fact which has 

1 The Twilight of Parenthood, 1934. 
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a bearing on population growth. The population of large cities in 
India ·increased by 9 millions during the decade 1931-41 and 
there is every indica~ion that this process will continue, probably 
at a faster rate. It 1s reasonable to suppose that urbanization and 
industrialization will have the same effect on reproduction in 
India as they have had in other countries of the world. 

Urban areas in India are at present most unhealthy, with a 
higher death-rate than rural areas. In i938. the recorded rural 
and urban infantile mortality rates were 164 ai:J.d 191 per mille res­
pectively, while in Calcutta, Bombay and Madras, the rate.<J 
rPspectively were 219, 268 and 222. While the registration of 
deaths may be more complete in cities than in rural areas, there 
is no doubt that health conditions are seen at their worst among 
the urban poor, and that such conditions are inimical to infant 
survival. If industry develops rapidly without proper steps 
being taken to safeguard the health of the workers, a high death 
rate among such workers and their families is to be expected. It 
is. of course, essential that the living conditions of the growing 
industrial population should 'be satisfactory and that there should 
be adequate health services in industrial. areas. We refer here to 
the existing higfu death-rate in urban areas as a factor which 
might have some bearing on population growth should industry 
develop rapidly on a wide scale without sufficient attention being 
paid to the health of·industrial workers. 

FAMILY LIMITATION 

24. There can be no doubt that tlie fall in the birth-rate in 
the West has been brought about largely by the use of contraceptive 
devices, or, to use the popular expression, by birth control. ~he 
evidence on this point is quite convincing. This is not to say that 
th., sp1·ead of knowledge about contraception and the availability 
of contraceptive devices have been the cause of the- fall; the issue 
is deeper than that. Rather they were the means whereby social 
forces strongly in· favour of small families were able to operate 
effectively. The mere availability of contraceptives and the dis­
semination of knowledge on the subject will, of course, of them­
selves iniluence the attitude of a people towards birth control. 
But it is important to realize that the fall in the birth-rate which 
has taken place in western countries is the result of the interplay 
of many social, economic and psychological factors. The repro­
duction of a community is determined by the whole manner of 
life of the community. In this country, the social environment 
which has encouraged and facilitated birth control in the West, 
does not exist as far as the bulk of tlhe population is concerned. 
There is little doubt, however, that the practice of family limita­
tion has appeared and is spreading- aroon~rst the well-to-do classes. 
}<'acts about differential fertilitv. in various economic strata are 
11rgently required. but here again the unfortunate decision of the 
Government of India to restrict to a minimum the tabulation of 
the 1941 census data had the result that vitallv important infor­
mation is unavailable. In the absence of any--recent data about 
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differential fertility, we are reduced to quoting the following 
familiar figures from the 1931 census report:-

Average number of children per family born alive. 

Pasture and agriculture 4·3 

Law, medicine and instruction 3·7 

"' e may also quote an interesting passage from the evidence given 
by the Director of Public Health, Madras, to the Royal Commis­
sion on Agriculture in 1927. 

" I examined the birth-rate figures for Madras city in 1924 
and 1925, and to my amazement found that the birth~rate among 
the Brahmins of the city was practically equal to the birth.;.rate 
nmon(P the Europeans. The birth-ra.te of other communities 
grad;ally rises as one goes down the social scale until you get to 
the lowest class of all, when it is practically double the Brahmin 
},irth-rate." 

1\"e realize that existing information about differential fertility 
is totally inadequate. All we can say is that there are signs that 
among the upper and professional classes generally the birth-rate 
is falling. In western countries the birth-rate first declined 
among the well-to-do; later, decline became evident among lower 
income ~-roups, spreading downward through the .social strata. 
Th~> significant fact is that the first beginnings of the process, 
which in its fully developed stages has strongly influenced the 
curve of population growth in the West, are discernible in India. 
The upper and middle classes are, however, at present only a tiny 
fraction of the total population and any change in the birth-rate 
of these classes can have little immediate effect on population 
growth. 

25. In our questionnaire, which was circulated to Provincial 
Governments and to a number of private individuals, the .follow­
ing question was included :-

"Having regard to the present size of the population of JOUr 
pt<'vince and its potential growth, and having regard also to the 
present and potential resource~ of your province, are you con­
vinred that measures should now be taken for securing a limitation 
of the rate of increase of the population? If so, state and discuss 
th ·! measures you would rerorumend for this purpose." 

A number of replies to this question, both from governments 
and individuals, and expressing different points of view, are included 
in Appenilix I. We do not know whether in every instance the 
statements made by g-overnment spokesmen represent the ror­
sidered attitude of the g-overnments concerned towards this ques­
tion. The replies are, however, interesting and instructive and 
illustrate the present stage of public opinion with regard to th~ 
issue of family limitation. To some extent the attitude of govern­
ment spokesmen reflects the density of population anil· the present 
food situation in the province concerned. Sind admits .no popu1a.­
tiun problem; the North-west Frontier Province adviRas us io keep 
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away from the subject altogether; the Central Provinces and Berar, 
a surplus province with a relatively low population density, is 
not seriously worried. In Bihar, on the other hand population 
pressure appears to be making itself acutely felt. in many of 
the statements the desirability of family limitation is recognized, 
bu,t emphasis is laid on the great difficulty of encouraging the 
practice of birth control at the present time, both for religious 
reasons and because of the low economic condition of the people. 
The effect of postponement of the age of marriage in reducing 
population growth is referred to in several of the replies. Finally, 
we may draw attention to the view, expressed in various replies 
that a rise in the standard of living is an essential preliminary to 
family limitation, as far as the mass of the population is concerned. 

J,NAL OBSERVATIONS 

26. We have discussed the population problem at some length 
because of its close bearing on our terms of reference. In our 
previous report on the B~ngal famine we included among the 
causes of the famine the fact that agricultural production has 
not kept pace with population growth in Bengal. We now pro­
pose to recapitulate the main facts as we see them and add some 
co~cluding remarks. 

Considerable areas in India are at present overpopulated, the 
effect of excessive pressure being shown in various ways. The 
population is likely to increase to 500 millions in 25 years, unless 
some major calamity intervenes. Sooner or later a decrease in 
the rate of population growth must occur, and we believe that the 
sooner this occurs the better. As far as the immediate future is 
concerned, population growth imposes the stern necessity of 
increasing food supply by all available means. To proTide 
enough f'ood for all, all the resources of science and technology 
must be used to increase yields from land already under C'Jlti­
vation and to bring under cultivation all land capable of yielding 
satisfactory returns. Because of the existence of these resources, 
we hold the· view that the population situation, as we have 
described it, is compatible with general improvement in standard!"> 
of nutrition. 

·with regard to family limitation, the middle classes h'lve 
already begun to reduce their f'amilies from prudential motives. 
We would lay strong emphasis on the fact that a rise in the 
standard of living is the primary means of checking the rate of 
population growth. All experience in other countries supports 
this conclusion. In India, as elsewhere, a fall in the birth-rate 
will tend to follow rather than precede economic betterment. At 
the present time, in our opinion, a deliberate state policy with 
the objective of encouraging the practice of birth-control amon~ 
the mass of tlie population (e.g.', by the free distribution of "on::­
traceptive devices) is impracticable. For · religious rea<~ons, 
pu blie opinion is not ·prepared to accept such a policy ; some of 
the statem~nts quoted in appendix I provide evidence on this 
point. Further, ihe· low economic condition of the poorer 
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classes and their Lwk of education, together with the factor of 
expense, seem to make the widespread encouragement of birth­
control a practical impossibility. 

'l'he postponement of tlie age of marriage tends to lower the 
birth-rate, not only because it reduces the effective child bearing 
period, but also because women are most fertile in their earlier 
y~ H~e the Census Report may be quoted; " We have no 
figures for l:ndia showing the differential fertility rates by age 
period but figures from all countries bear it out tJhat the earlier 
years ~nd 15-2~ particularly are markedly more fertile than 
the later ones in '\_he reproductive span.'' It is well know11 that 
in Ireland, a largely\.Roman Catholic country in which contracep­
tion is frowned on by the Church, the growth of population has 

_b_een held in check by th~ remarkably late average age of marriage. 
'l'he average age of marriage appears to be rising in Inrlia, at 
any rate among certain classes, but no satisfactory data on this 
point are available. Many social and other factors inl:l.uence 
the age at which marriage takes place for ·:women. We recom­
mend a careful study of the wliole question. Postponement of 
marriage may have a most important influence on the trend of 
population growth jn_IndiiJ It may be added that the reproduc­
tion-of_a-hu.man -community is'profoundly affected by the status 
of women in that community. 'Experience in other countries 
suggests that feminine advancemeilt._ in general is likely to he 
associat~d with a falling . birth-rate~ We cannot discuss this 
complicated question in detail. In referring to it we would call 
attention once again to the depth of\ the whole. problem of 
population growth and its far-reaching. h_uman and social 
implications. ' 

27 -l We have pointeq out. in a pr.evious section that the 
development of public fiealt'h would appear likely to accelerate 
population growth., e.g., by- its e:liect on infant and maternal 
mortality. In this connexion we may draw attention to certain 
important points. In the. first place the f'ear. that improvement 
in public health may lead to . over-population should on n~ 
~Q.~o.unt be.allowe<L to interfere with progre~s in this spher~,)\Ve 
~11ay quote here a .passage from the Oensus Report of 193L '' It 
wpuld appear, in v!ew of the present_ rate .. of increase, thai ~fforts 
to reduce the rate of ,jnf'antile mortality sho~ld be preceiled hy 
precautions to reduce the, birth-rate, and if the luxury of ' Baby 
Weeks' be permitted th~y should at least be accompanied by 
instruction on birth-controL-~' Given the fact that the country 
is over-populated, the stateme~t may at. fi~st sight appear· to be 
a reasonable one, even though the descnpbon of ' Baby Wenke 1 

as a luxury, with the infantile m~tality rate at its present figure, 
has a somewhat inhuman sound.\ Aga1n, Carr Saunders, 1 while 
emphasising the need for better h:ealth services, remarks tl•at 
such progress "might tend merely to increase malnutrition· and 
the danger of' starvation '' by increasing the rate of population 
growth. [§ uch -~~~j.~e-~l:;. .. h_owever ·., e::m:r..e.§~e-~.1 _ .'?~nvey .. _the 

t World population, 1936, 
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-·suggestion that a vigorous public health policy might do more 
!~~ . t~an goo_{i! __ !l~~ __ are _in _our. vie~ . mJ~E!dElg/ There arP. 
groundstor supposmg that pub.hc li.ealth development may in 
the long run have effects on population growth other than the 
obvious one o£ swelling numbers by the addition of those who have 
been saved from deatli.. 

:.. . Our attention was drawn by Professor Fisher to an important 
relationship between the birth-rate and the death-rate, which was 
observed and studied in England early i:ri the present century. 
'!'his may be described in simple terms as follows: If the life 
of infants and children is precarious, parents tend to " over~ 
compensate " by having more children. It was found that there 
was a correlation between a high death-rate among first ~hilcl.ren 
~n infancy and the size of the f'amily. Professor Fisher remarked 
to us that " parents who have suffered "losses and disappointment 
are more desirous of replacement than parents who have not beeu 
affected in this way, and I am quite sure that a large part of the 
fall in the birth-rate in Europe and in America is the psychological 
consequence of the fall in the infantile death-rate ". "\Ye 1lo no-.; 
know how far this hypothesis is generally accepted, but it seems 
plausible .. It is probably true that in India the urge to " insure " 
against the loss of male children by producing a large family is 
particularly strong. It has been suggested to us that a seriou.; 
assault on infantile mortality would, for the reasons given above, 
have a potent infl.uence on the . birth-rate. We feel that this 
question, inadequately and briefl.y discussed here, deserves thP. 
close attention of students of population in India. It provioeA an 
apt illustration of the subtlety of population problems, and of 
the fact that public health development may affect the birth-ra.te 
in an unexpected manner. 

Measures to improve the health of the people are an esse!ltial 
part of the effort to raise the standard of living. Only a healthy 

geople will have the ener~ ~ecessary for. progreSs:] To give .an 
obvious example, the eradication of malaria would, as we pomt 
out in Chapter VI of Part III immediately ameliorate economic 
conditions in malarious areas, since the population, now weak 1.1nd 
anaemic as a, result of the disease, would have more stamin~ and 
initiative and greater capacity for work. As we have said, a 
rise in the standard of living is the most important factor in 
decreasing population growth. 

28. (A_ hiO'h birth-rate- accompanied by a high death-rate 
means waste b of human effort and lives, since many children 

r brought into the world fail to reach maturity. The very high 
death-rate among ini'ants, and children up to 10 years of age, tas 

. previously been referred t~ . Similar!! there. is mu~h ill-health 
and mortality among women m the child-bearmg penod-equally 
a wasteful process from the standpoint of the community-which 
could be prevente.d by better m~ternal car;c' and. th;, avoi~nnce 
of a rapid successiOn of pregnancies by the spacmg of buths. 
'fhis is an aspect of the question under discussion oP which 
emphasis must be laid. 
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Health education is a necessary part of public health develop­
ment; It involves training in hygiene and elementary phys,iology, 
and tends indirectly to pave the way towards family limitation. 
We have said that we are not in favour of an out-spoken state 
poiicv " with the objective of disseminating knowledge of birth­
contrwol among fll.e poor and encouraging its practice ., , and have 
given reasons for this view. There is, however. no reason why the 
state should not take other steps, through the medium of health 
services, which will have the effect of encouraging [o.mily limlta· 
fion. Knowledge of birth-control could be imparted through 
maternity and child welfare centres, by women doctors, to women 
whose health would be endangered by further or excessive (:hjjd. 
bearing, and also to women who seek advice because of a l'eason. 
able desire to " space " their children. The satisfactory 
" spacing " of children, {o ensure that each child will be borne 
healthy and can receive adequate maternal attention, is a legiti­
mate and desirable public health objective. If sound ad vice 
given by qualified doctors is unavailable, advertisers who offer 
for sale injurious and ineffective contracep'tives may reap a rich 
harvest. We are, of course, aware of tlie ·fact that the number 
of women doctors is at present hopelessly inadequate, but 1hls 
~tate oi' afiairs can be remedied. The development of heabh 
services, the general purpose of which is the care of women in 
the child-bearing period, will in our opinion help to spread 
d:nowledge and practice of 'birth-control in the most desiraOle 
manner, without any overt clash with public opinion. In view 
of the present grave rislis of maternity, ~he need for such services 
cannot be over-emphasised; In this case also public health. pro­
gress may in the long run have a tendency to stabilize popula-
tion. · ... • 

29. In considel'ing population in its various aspects, we have 
been struck by the insufficiency of existing knowledge and we 
venture to hope ihat any def'ects and omissions in our s•1rvey 
will be excused on tJhis score. The need for the collection of more 
complete and accurate demographical data is clear; such knowledge 
is vitally necessary to a modern government which is conce1·nad 
with state planning and the orderly development of the country's 
resources. The decennial census is a great administrative 
achievement which has produced data of essential importance, 
but the investigation of population trends and population pro­
blems generally every ten years is not sufficient. The growth of 
population, w1th all that it involves, is a continuing process. 'Ve 
consider it essential that an organization should be set up for the 
(!ollecl:ion of' demographical information year by year and its 
~:~cienhfic study. We recommend the appointment of a Registrar­
General to the Government of Indi,l. with a suitable staff at the 
centre, whose task will be to improve methods of registering 
births, deaths, etc., and to study and interpret :figures of ~reater 
accuracy than those at present availa51e. Similar officers will be 
required in the provinces, working in touch with the Registrar:. 
General. Registration is of primary public liealth importance 
and data about births and deaths are collected through the medium 
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of public health services. Registrars in the Central Government 
and in the Provinces would naturally work in· close association 
with public,health authorities. In view, however, of tJhe importance 
of the population problem, we conceive the task of the Registrar­
General, and of Registrars in the provinces, as having a signifi­
cance outside the :field of public health. Ad hoc enquiries on 
questions of primary importance, e.g., differential fertility, could 
be initiated by the Registrar-General. He and his organization 
could play a prominent part in the taki:r::rg of the decennial 
censuses and arrange for the collection of special data a!l.d the 
investigation of special problems at the time of the census. We 
may add that demographical problems offer a field of absorbing 
interest for scientific investigation. We visualize the possibility 
of a group of keen young statisticans, associated with the Registrar­
General, undertaking the detailed study of some of the many 
questions referred to in this chapter and others of equal import­
ance. This would help to replace expressions of opinion by clear 
and convincing scientific fads and stimulate the interest of 
administrators and the educated public in a subject which, .!u 
l~dia as in all countries, has a close bearing on ·long-term 1,lans 
of development. . 

SUMMARY 

30-/ (i) The population of India has increased by about 30 
per cent sinr.e 1872 and is now in the neighbourhood of 400 
millions. The rate of increase has not been as rapid ns in certain 
other countries. There is a general tendency for the excess of 
~irths over deaths to increase and great possibilities exist for 
further reduction in .the death rate by the development of public 
health services. VoJ\~-tiC~ Pott t-,'t.·l:, 

. (ii) The reported ;net area under food crops pe1' capita is 
about 0·72 acre. It appears that during the last 30-40 years the 
area under cultivation pe1' capita has decreased. Ameri·~an 
experts hav_e calculated that 1·2 acres pe1' capita are required to 
produce an. " ~mergency restricted diet" in United States of 
America. 

(iii). During the decade 1931 to 1941 the population of large 
cities increased. more rapidly than the population us a ,....,·tJ.o],.,, 
During the same decade, however, the non-urban population in­
creased from 300 to 339 millicns and its percentage to the tl)f:.tl 
fell only from 88-9 to 81·2: .Whatever the fut.ure prosp~cts of 
industrial development, India Hl at the present hme essentially a 
country of agriculturists. . 

(iv) Analysis of the various factors concemed 'rith 
population growth suggests that, in the absence of major <'ala­
mities,· the population will reach 500 millions in 20 ':>r 25 ~t·ars 
time. 

(v) The food position in relation to po_Pulation appears .to 
he in certain respects less favourable than In 1880. There IS, 

however, no fully satisfactory evide~ce ~hat sta'?dards of nut~it~on 
have declined since that date. India, .m relahon to the e:ushng 
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stage of her industrial and economic development, is over­
populated, increasing pressure of population manifesting- itself 
in various ways. On the other hand, the advance o.l:. science has 
opened up possibilities of increasing food production which did 
not exist 60 years ago. 

(vi) \Vhatever success in increasing food production uan be 
achieved, ultimately a decrease in the rate of population growth 
is not only desirable but necessary. ·while an addition of a. 
further JOO millions to the population within the next 25 years 
must be anticipated, the essential point is whether, ,,·hen that 
figure is reached, the whole " reproductive situation," including 
the relation between the birth-rate and the death-rate,. is favour­
able to continued growth at an equal or accelerated rate, or 
whether the population has reached, or is approaching-, a position 
of stability. 

(vii) The course of population growth may be influenced by 
emigration, urbanization and family limitation. Emigration 
abroad has hitherto had little influence on' population in India. 
It is, however, pointed out that the emigration of Indians as 
colonists to sparsely populated regions in the Commonwealth and 
the Empire, would serve the double purpose of relieving to !'lume 
extent the pressure of population on land in India, und of 
facilitating the development of such regions. 

(viii) Experi~nce in other countries indicates that urbani. 
zation is, for various reasons, associated with the slackening of 
population growth, and increasing urbanization in India. may 
have a similar eftect. ' · 

(ix) There is evidence *·~t the practice of family limitation 
has appeared in India, but 'it is as yet confined to the more 
prosperous classes. At the present time a deliberate state policy 
with the objective of encouraging the practice of birth control 
among the mass of the population is imprac~icable, both lJecause 
of public opinion on this matter and because of the low t>conomic 
condition of the poorer classes and their lack of education. A 
fall in the birth-rate will tend to follow rather than precede 
economic betterment. 

(x) Development of public health services may in the long 
run have a tendency to stabilise population. A high birth-rate 
accompanied by a high death-rate means waste of human effort 
and lives. It is suggested that an assault on infant mortality 
would ultJimately tend to reduce the birth-rate. The state can 
legitimately take steps, through the medium of' health ~:~ervices, 
which will have the effect of encouraging family limitation. 
Knowledge of birth-control could he imparted throuuh ru&ternity 
and child welfare centres, by women doctors, to ;omen whos~ 
health would he endangered by further or excessive child-hearing, 
and also to women who seek advice because of reasonable O.esire 
to " space " their children. 

(xi) The appointment of a Registrar-General to the Govern­
ment of India, and R~gistrars in the Provinces, is recommended. 
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A.mong their tasks would be the improvement of the registration 
of deaths and births, and the collection and scientific study of 
demographical data of various kinds. 

(xii) While the fact that there is a serious population 
situation must, be recognized, the primary problem is that of 
under-development of resources, both agricultural and industrial. 
The belief is expressed that it is possible, by a variety of means, 
·to produce not only enough food to meet the .needs of the growing 
population at subsistence level, but enough to effect an improve­
ment in the diet of the people. The magnitude of the task in­
volved, and its imperious necessity, are, however, strongly 
emphasised. 
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CHAPTER 11.-TRE PROBLEM ·OF NUTRITION 

Our terms of reference include " the possibility of improving 
the diet of the people." Previous Famine Commissions were con­
cerned with the prevention of famine, i.e. with ensuring that food 
supply was sufficient in quantity. At the' date of the last Commis­
sion-1901-the science of nutrition had scarcely passed the embry­
onic stage and modern ideas about the importance of the kind of 
foods consumed by lhuman beings had not been conceived. It was 
generally .believed that if an individual had· enough to eat, of any 
kind of food, lhis nutritional condition was satisfactory. Since the 
beginning of the century, however, there have been remarkable 
developments in nutritional science and it is now known that a 
diet may be sufficient in quantity but at the same time unsatisfac· 
tory in quality. A lhuman being needs not only enough food (calo­
ries); he needs also, if his diet is to be adequate for health, enough 
proteins, vitamins and mineral elements. The bearing on human 
affairs of the modern science of nutrition was slimmed up as follows 
by the United Nations Conference on Food and Agriculture, held 
in the United.States of America in 1943:-

(1) The kind of diet which man requires for health has been 
established. 

(2) Investigations in many parts of the world have shown that 
the .diets consumed by the greater part of mankind are nutritionally 
unsatisfactory. 

t3) Diets which do not conform with the principles of satisfactory 
nutrition lead to impaired physical development, ill-health and 
untimely death. 

( 4) Through diet a new level of health can be attained, enabling 
mankind to develop inherited capacities to the ftillest extent. 

DIETAR i' STANDARDS 

2. We may briefly discuss, witJh reference to India, these four 
propositions. Standards of satisfactory nutrition have been drawn 
up by various authoritative bodies, such as the Technical Commis­
sion on Nutrition of the League of Nations. In India a standard 
has been put forward by the Nutrition Advisory Committee of the 
Indian Research Fund Association. In approaching tJhis. question, 
nutrition workers proceed in the following way: First, human 
requirements of the various food factors necessary for health are 
worked out on a scientific basis, the records of experiments' and 
observations mad_e by scientific workers all over the world being 
available for this purpose. It is agreed that a child or an adult 
requires so much protein, Ito much vitamin A, so much vitamin C, 
so .much calcium and so on. The quantities of these and other 
nutrients or food factors contained in common foods are known, 
again as a result of investigations in manv laboratorieS. The next 
step is to translate requirements in term; of nutrients into terms 
of common foods, which can be done in numerous different wav~. · 
The Nutrition Advisory Committee has drawn up the following: 
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balanced diet, in terms of Indian dietary habits, which will pro­
vide the various nutrients in quantities sufficient for the daily 
needs of an adult man :-

CoMPOSITION oF A BALANCED DIET 
·, 

(Adequate for the maintenance of good health.) 

Cereals 
Pulses 
Green leafy vegetables •• 
Root vegetables 
Other vegetables 
Frllits 

Oz. 
14 
3 
4 
3 
3 

Milk •.. 
Sugar and jaggery 
Vegetable oil, ghee, etc. 
Fish and meat .• 

3 Eggs 

PRoTECTIVE Foons / 

Oz. 
10 
2 
2 
3 

No. 
1 

· 3. Tlhe term " protective foods," coined some years ago by Pro­
fessor McCollum of John's Hopkins University, is now familiar to 
the educated public. We can summarize modern ideas about die­
tary requirements by saying that human diets must contain pro­
tective foods in sufficient quantities. A diet largely composed of 
cereals does not contain enough of the nutrients required for health 
and needs to be supplemented by other foods to make good its defi­
ciencies in respect of proteins, fat, vitamins and mineral salts. 
These include milk and milk products, meat, fish, eggs, pulses, 
vegetables and fruits. In brief, the problem of improvmg the diet 
of the peo_{>le and the problem of providing more protective foods 
are identical, or very nearly so. The conception of protective foods 
is a simple one and appeals to the public mind, but underlying it 
there is a solid scientific foundation. ' 

THE :PRESENT :POSITION IN INDIA 

4. To what extent does the population su:ffer from under- and 
malnutrition? There ill a distinction between these terms. •' In 
the strict sense under-nutrition means insufficient food, while 
malnutrition implies the wrong sort of food. It is clear, however, 
that an under-nourished individual will almost invariably be 
mal-nourished also, since he will not obtain enough of the varioull 
food constituents needed for health. On the other hand, an 
ill-balanced diet may be sufficient in quantity and yet lead to 
malnutrition because of its qualitative defects~ In practice under­
nutrition and malnutrition usually co-exist and the term 
malnutrition is often u5'ed with reference to general inadequacy 
of the diet in both the quantitative and qualitative sense. " 1 

A large proportion of the population consumes a ~~et which 
fails to conform with the standards put forward by nutntlon work­
ers, i.e., which does not contain protective foods in sufficient 
amounts. Amonrr the poor sections of the community, both urban 
and rural there is much under-nutrition as well as malnutrition. 
We shall 'not attempt to assess the proportion of the . population 
which in normal times, does not get enough to eat; 1t has been 
estim~ted by certain authorities at 30 per cent. Light hall been 

t, Nutrition Advisory Committee, Indian Research Fund Association, 
March 1944. 
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;ll.~~w-"ll. on- the ~atur'e of the diets consumed in variou~ parts of 
lndia, and their adequacy or otherwise in the quantitative and 
qualltatlve sen'ie, by a. ~~~ries of diet ll'urveys canied out within 
1·ecent year11 by nutrition ret>earch workers. Here we shall quote 
once more trom the Nutrition Advisory (Jommittee: 

Some lUU surveys have already been carried out. In a typical 
amrvey a quantitatiVe mvestigation 1s made of all the foods consumed 
oy a sunpie group of 15-30 families in a. given area for a period of 1()..-30 
aays. lnta.li.e ot the various foods per adult man or consumptiOn unit 
is worked out and the composition of the diet in terms of food factors; 
i.e., protem, illllleral· saus, vitamins, etc.,- is calculated. t:iurveys 
have sometunes been repeated on the same area at dilierent seasons. 
lt is to be obst:rved that while there is inevitably a considerable .• argin 
of error In diet surveys, because o! the circumstances in which tnt:y 
are made and for numerous other reasons, they provide the mosli 
satisfactory means of obtainmg a trl\e pwtu,re of· d1etary habits and 
informatiOn about dietary defects'-

lt has been found, in surveys of typical ur~an and rural groups, 
that the calorie intake of some ~U per cenu of families is below requrre­
ments and that even when the diet is quantitatively adequate it is 
almost invariabl~ ill-balanced, containing a preponderance of cereals 
and insutl:i.cient .; protective '' foods of higher nutritive value. lntake 
of milk, pulses~ m,eat, fish, vegetables and fruit is generally insu.tlicient. 

In terms o! food factors, the most important deficiencies are 
those of protema of high biological value, fat, vitamin A and carotene, 
vitamins of the H group, and calcium.. Intake of vitamin .<J is 
generally low. There IS also a deficiency of vitamin D in the diet 
which may lead to rachitic diseases when this vitamin is not obtained 
in au.tlicient quantities by th,e action of sunlight on the skin. Evidence · 
from the clinical aide regardin~ the incidence and prevalence of 
deficiency diseases in general supports these conclu,sions. · 

The diet of the poor rice-eater is yery much the same all over 
India. In addition to his staple cereal· he consumes onlY- small 
quantitie~t of pulses and vegetables. Intake of pulses is from 0:6 
to 1-5 ounces daily; of non-leafy vegeta.bles, 2 to 6 ounces; of vege­
table oil, less than 1 ounce. Consumption of meat, :fish and eggs 
taken together does not often exceed 1 ~5 ounces daily and as a rule 
less than this amount is taken. Leafy vegetables are eaten in !Hnall 
quantities while the consumption of milk is negligible. Fruit is a 
rare ingredient in the diet. Millet diets are in general similar 
to rice diets except that millet replaces rice as the main ingredient. 
'£he :wheat-eater's diet usually contains more milk than that of tJhe 
rice or millet-eater, since milk production is higher in the wheat· 
eating parts of India than elsewhere, and his intake of pulses also 
tends to be greater. An adequate intake of milk is, however, by 
no means universal in wheat-eating areas. In their content of other 
protective foods, wheat diets resemble rice and millet diets. 

If typical Indian diets, as described above, are contrasted with 
the balanced diet shown in the table in paragraph 2 above, it will 
at once be seen that the former contain insufficient protective foods. 
1t will, of course, be understood tJhat we are concerned here with 
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oroad generalizations and are ignoring the very considerable varia~ 
t1ons m the intake of certain non-cereal foods, e.g., fish and vege­
tables, which exist in different parts of the country. 1he inade­
quacy of the present consumption of protective foods can be illus­
trated by quoting an estimate made by the lmpenal Council of 
Agricultural \ ltesearch of the percentage increase in tJhe produc­
tion ~f various foods required to provide " a suitably balanced 
diet " in minimum quanuty for tlle 4UO million people of ln<.11a :-

Cereals by 10 per cent. Vegetables by 100 per cent. 
Pulses by 20 per cent. Milk by :300 per cent. 
Fats and oils by 2f>O . .Fish and eggs by JIJU per 

per cent. cent. 1 · 

Fruits by 50 per cent. 

FooD AND H.EALTH 

6. The United Nations Conference on Food and Agriculture 
pointed out that faulty diet leads to " impaired physical develop­
ment, ill-health and untimely death," and drew attention to possi­
bility of raising general levels of health by means of diet. Tlhe 
Nutrition Advisory Committee (March 1944) made the following 
comments on these subjects:~ 

The ill effects of faulty and insufficient diet are manifold. ·The 
infant, maternal and general mortality rates in India are high, and 
the expectation of life is low. 2 Among the causes of ill-health a.nJ 
disease and death are contaminated water supplies, lack of sanitation, 
bad housing, mosquitoes and flies which carry disease, and mal­
nutrition. '!'here is no doubt that malnutrition occupies a very 
prominent position in this group of evil and iethal agents. 

(a) Emphasis may be laid on the high mortality rates among 
infants, and young children, and among women in the child-bearing 
period. The general experience of those concerned with infant wel­
fare work supports the view that much sickness and mortality among 
infants are due to the faulty feeding of mother and child. The infant 
mortality rate for India. in 1941 was reported as 158 per thousand 
live births, while in certain urban areas the rate reached 250 per 
mille. In· the same year the infant mortality- rate in England was 
59 per mille. In India infant deaths amount to some 24 per cent of 
all deaths, while in England in 1936 they amounted to only 7 per 
cent o-£ all deaths. 

(b) Perhaps even more- significant is the high death rate 
-during the early years of childhood. About hal£ the mortality recorded 
in India in any given area occurs in children under 10 years, the 
corresponding figure for England being about 10 per cent. The pre­
school child, i.e., the child aged 1-5, probably suffers more severely 

1 Memorandum on the Development of Agriculture and Animal Husban­
dry in India, l1y Imperial Council of Agricultural Research, 1{;44. 

s The followin(l figures of expectation of life at birth (males) are taken from 
the •• Health Atl6.8" published by the Government of India (Department of 
Education, Health and Lands):­

Years. 
New Zealand (1931) •• 
Sweden (193)-35) •• 
England and Wales 

(1930-32) • • . •• 

65 
63 

59 

France (1931-33) 
'Japan (1926-30) 
British India (1921-30). 
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from malnutrition than any other group in the population, and the 
mortality in this group is exceptionally high. 'l'.IJ.e percetnage of all 
mortal.lty occurring iu the age groups 1-5 and 6-10 is 19 ·4 and 5 ·6 
per cent, re~:~pect1vely, as compared with 2 ·1 and 1·1 per cent in 
~ngland. W .IJ.en breast feedmg has ceased, children. of the poorer 
classes cannot be supplied with milk from animals as a substitute and 
are usually fed on an ill-ba.lanced diet consisting of rice or another 
cereal, with a few vegetables. Their development is impaired and 
resistance to such diseases as broncho-pneumonia and dysentery­
among the most important causes of death in this group-is reduced. 

(c) The female death, rate during the reproductive period 
(15 to 45) is higher than the male, and the excess is largely due ~o 
mortality from child-bearing. The vital statistics of England do not 
reveal a similar trend. Estimates of materna.l mortality in various 
parts of India vary from 16 to 24 per thousand live births, a very 
high rate. The anremias of pregnancy, unquestionably associated 
w1th malnutrition, are an important _cause of mate~al deaths. 
:Further, resistance to puerperal sepsis, the principal recorded cause 
of materna.l mortality, is often reduced by co-e.xisten~ anremia; 

(d) Specific food deficiency diseases, Le., diseases which are 
due to msutllClency of some food factor or factors in the diet and 
which can be prevented or cured by m,aking goo·d the deficiency-are 
in themselves a serious public health problem. The most important 
are perhaps beriberi_, keratomalacia, rickets. and osteomalacia, clinical 
conditions associated with riboflavin deficiency, and goitre. Mention 
must also be made of various forms of anaemia, which are associated 
with blood-destroying diseases such as malaria and hookworm and 
also with malnutrition. ~Nutritional oedema is frequently seen among 
ill-nourished children and adults. ;In addition to well-recognized 
deficiency diseases, there are numerous other diseases in the causation 
of which nutritional factors are concerned. These include epidemic 
dropsy, peptic ulcer, lathyrism, flurosis, various forms of cirrhosis of 
the liver, urinary lithiasis, diab'e"ties, tropical ulcer, eclampsia, sprue, 
and certain kinds of chronic diarrhoea, various eye and skin conditions, 
etc. Further research is needed to elucidate the part played by faulty 
diet in the causation of these diseases and of numerous other diseases 
of unknown etiology which a.re commonly seen in hospitals and otit· 
patient departments. 

(e) The general effect of malnutrition in lowering resistance 
to microbic and parasitic disease must also be emphasized. Experienc• 
gained in times of famine amply demonstrates its importance. Atten· 
t10n is especially drawn to the association between malnutrition and 
tuberculosis, a disease which is steadily increasing in prevalence .. It 
is generally recognized that resistance tif" tubercular infection ia 
decreased by diet deficiency. 

<n The modern public health movement is not concerned 
solely with the prevention of disease. It has the broader aim of 
creating an environment in which each individual can develop his 
potentialities fully and completely. This is particularly true as 
regards nutrition. Malnutrition produces states of ill-health and 
iowered physical efficiency, short of actua.l disease which bl'e perhaps 
more important, because more widespread, than disease itself. 
Numerous investigations among school children in India have shown 
that a large percentage of children are in a poor state of nutrition, 
v;:ith consequent impairment of physical and mental growth. Again, 
in the adult population the ijl-effects of malnutri~ion are y;idely evident 
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lb. the shape of a low: level of g~neral health and reduced capacny xor 
work. . Un the other side, the stnking improvement in the con<Ut1on 
of army recrUits which takes place alter a 1ew months of abundant 
and sat1sfactor~ feedmg is highly signilicant. 

'Jhe positive aspects of the campaign for improved nutrition 
must be strongl1 empnas1zed. ~·reedom 1rom disease is one tiling, 
abundant health is another. The goal to be aimed at is the creat1on 
of a healthy and vigorous population. 

We may draw special attention to the fina.l paragraph about the 
attainment of good health and physical fitness bJ: means of good 
nutrition. 'l'he raising of health sLandard':i must be g1ven a pro­
minent position in plans ior the future development of lndia and 
the improvement of nutrilion is an est:ential part of the public 
health programme. 

o. In other parta of our. report we have J.iscussed the question 
whether there has been a dete1·ioration. in nutrition and physique 
duriug recent d!acades and have pointed out that no conclusion can 
be reached on this point because of the lack of past records. If, 
for example, satisfactory data about the average height, weight, 
etc., of sections of the population, collected in l!J20 or l!JOO, wt!re 
available, these could be compared with similar data obtainable at 
the present time. It is important that any changes in the physical 
develOpment of the populatwn which may occur in the future should 
be carefully watched and I'ecorded. 'l'.b.e prec1s'e methods by wn1c.b. 
this can ettectively be done may be left for the consideration of 
public health· workers, nutrition workers and statisticians. It would 
seem perfectly feasible to obtain accumte physical records of such 
groups as students, labourers, school children., new-born infants, 
etc., in various parts of the country and tabulate these for future 
comparison. Actually a good deal of anthropometric data has 
been collected during recent years by research workers, school 
medical officers, university authoritieg, etc., which would probably 
be of value for the purpose in question. In several western coun­
tries fairly accurate information about the trend of nat:ional 
physical development during the last 50 years or more is available 

·-in general it may be remarked, a steady improvement in deve­
lopment has been manifest. We feel it is desirable that India 
sh~uld poss'ess similar records, and recommend that appropriate 
action in the matter should be taken under the guidance of public 
health authorities. 

EwNoMJ{: AsPEcTs m· NUTRITION 

1. We have 1·eferred to the shortage of protective foods in India. 
Equally important is the fact that a large percentage of the popu­
lation could not afford a diet containing such foods in suflicient 
a.mounts, even if adequate supplies were available. A good well­
balanced diet costs more than. a poor diet which contains little else 
besides cereald. • a.e protective foods-milk, meat, etc.-are in 
general, more ex~:- ~.u.sive than the " energy yielding ,, foods, e.g., 
cereals and tubers. To put it in another way, a unit of money spent 
on the latter gives the purchaser a larger return of calories than 
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the S'ame sum spent on the former. The poor man is forced in 
order to satisfy hunger, to depend largely on the cheaper kind~ of 

·foods. Economic and diet surveys have shown that in India, as in 
other countries, the _consumption of protective food~ rises with 

. increasing income, with a corresponding decrease in the percentage 
of calories obtained from cereals. Lack of purchasing power is 
thus a most important, perhaps the most important7 cause of 
malnutrition. 

We may illustrate this point as follows. Before the war it was 
reckoned that the cost of a well-balanced diet,· containing enough 
protective foods, was about Rs. 5 per adult per month-that is to 
say, Rs. 20 for a family containing the equivalent of. 4 adult males. 
'l'he cost of an ill-balanced diet, mainly composed of rice or another 
cereal and sufficient in quantity but defective in quality, was about 
R1!'. 10 for a family of the same size. Among the urban poor 50 {o 
()0 per cent of total income was spent on food, the percentage so 
spent decreasing with increasing income. Un~killed urban workers 
often earned Rs. 10 a month or less. To assess the real income of 
agricultural families is a difficult matter, since for the most part 
snch families do not live on a casn basis. We may, however, quote 
1dth rflserve r-ome estimates which have been made of family incomt­
in certain rural groups. The average total annual incomE" of cul­
tivaHng fam~Ues in Bengal was estimated at Rs. 225 by the Floud 
Commis~ion1 and at Rs. 150 by Azizul Haque 11 • The saml' 
figures for groups of poor rural families in Madras 8 and the 
Kangra Valley, Puniab', wf'Te Rs. 100 and Rs. 125 respectively. 
In a rural area in Mysore an economic enquiry covering 11,142 
families wa~ carried out in 1935 5 • Of these families more than 
half had an income of Rs. 10 ott> Rs. 15 per family per month or 
less. 

Little reliance can perhaps be placed on estimates of national 
per cazJit.a income, because the basic· data necessary for such ·cal­
culations are not full:v available. One estimate may; however,. ·be 
quoted, that of Dr. V. K. R. V. Rao, who gives a figure of Rs. 65 
with an error of 6 per cent. for annual pe'l" capita income in Britisli 
India 8 • IIis estimate is somewhat higher than those made by 
various other investigators. · 

Such figures, approximate and·open to criticism though they may 
he, serve to indicate the gulf between possible and desirable ex­
penditure on food. The simple fact is 'that a well-balanced and 
satisfactory diet is beyond the means . of a large section of :the 
population. At the present time the price of c~reals is well f!.OOVe 

t Report of the Land Revenue Commission. Bengal,_vol. 1, 1940. 
1 The 1\ran.Behind the Plough, illS9. : · .. 
11 Aykroyd, W. R. and Krishnan, B. G.-Indian Journal· ofMedioal Researeh, 

1937. 2: 668. .. . .. . 

• Punjab Public Reatth···De'I'M"tJ'rlent, "An. Inquiry -into-Diets, Stato of 
Nutrition and Factors Associated therewith, in relation to health in the ltengr~ 
Valley, Punjab, 1939 ''. 

& Hand-book of the Rural Welfare Centre, 1939, Closepet, Myl!oro 
• National Jnoome of British India (1931-32), 1940. 
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pre-war levels and that of protective foods is abnormally high. 
Wage levels, both agricultural and industrial, have risen, but 
scarcely to such an ?xtent as to compensate for the increased price 
of foods. No studies have been made of the existing relation 
between the two. They would probably show that at present prices 
a larger proportion of the population than before the war cannot 
afford a nutritious diet. 

8. we shall refer later to gpecific measures for providing certain 
vulnerable sections of the population-infants, children and expect­
ant and nursing mothers-with additional protective foods. Such 
measures may be of great value, but the fact must be faced that the 
problem of malnutrition cannot be solved merely by a redistribution 
of available food supplies. The " improvement of the diet of the 
people" cannot be achieved without a great increase in the pro­
duction of protective foods and a simultaneous increase in purcha­
sing power. The inclusion of this item in our terms of reference 
extend!'~ those terms to cover the whole field of a~ricultural and 
economic development. -

s·u:w.rARY OF CoNCLUSIONS 

9. The main conclusions of this chapter may be summarised aa 
follows:-

(i) Among the poor sections of the community in India, both 
ru·ban and rural, there is much under-nutrition as well as rna I 
.n".ltl"ition. It has been estimated, by certain authorities, that 30 
per cent of the population in normal times do not get enough tl' 
eat. Further, a large proportiCin of the population of India con 
sumes a diet which does not contain protective foods in sufficient 
amounts. 
_ (ii) Much ill-health, disease and mortality in India, parti­
cularly among infants, children and women in the child-bearing 
period, are due to malnutrition. Diseases caused by or associated 
with insufficiency of some food factor or factors in the diet are of 
common occurrence. The improvement of nutrition is, therefore, 
un essential part of the public liealth programme in India. 

(iii) Steps should be taken to collect satisfactory records of 
standards of nutrition and physical development, with the object 
of obtaining a cleat picture of their general trend from decade to 
decade in the future. 

(iv) A well balanced and satisfactory diet is beyond the means 
of ·large sections of -the population. The poor man is for~ed, in 
order to satisfy hunger, to depend largely on the cheaper kinds of 
food, The lack of purcha!ring · po~r i8- thus a mo8t important-, 
pe!haps the most important, ca~se of malnutrition. 
· . . (v) The · improvement of the diet of the -people cannot be 
nchieved without a great increase in the production of protective 
foods _and simultaneous increase in purchasing power. 
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CHAPTER IlL-FOOD POLICY 

In the first part of this report we have dealt with the existing 
food situation, the existing system of food administration. and the 
results of the Grow More Food campaign, showing that the major 
part of the increase in cereal production has been an increase in the 
productio,n of millets. In the preceding two chapters of this part 
we have discussed the growth of population and its bearing on food 
supply and have attempted io define the problem of nutrition.. The 
results of our examination of the present position may be briefly 
recapitulated. The diet of the greater part of the population is 
unbalanced and does not provide in sufficient quantities the nutri­
t:nts which are necessary for health, or, in other words, doe.s not 
contain enough protective foods. Within this majority group, there 
is a considerable section, perhaps amounting to 30 per cent of the 
whole population, which does not get enough-~o eat-i.e., is shorj; 
of both energy-yielding and protective foods.. It has also b.een 
shown that the poorer clMses, both urban and r-ural, cannot afford 
to purchase a balanced diet even if protective foods were available 
in sufficient quantities. There is evidence of increasing pressure of 
population on existing land resources in various parts of the country) 
and the population is likely to increase by 100 millions in the next 
25 years. At present the most widely consumed cereal, rice, is in 
short &'Upply. and the production o£ all protective foods-pulses, 
milk, meat, fish, fruits and vegetables-is quite insufficient. ''fo 
offset this picture of .the present state of affair~, there are abundant 
opportunities for development in agriculture and other spheres 
which the growth of scientific k:Mwledge and technology has opened 
up. Throughout our report strong emphasis is laid on these op­
portunities and we consider that the resources of India· both agri­
cultural and industrial, are, if vigorously developed, such as to 
remove any future threat of famine and decisively raise standards 
of living and nutrition. 

We must now consider the food policy, in a broad sense of the 
term, which should he followed in pressing · towards this great 
objective. In this central chapter, whichis li~ked with botE. the 
preceding and tollowing parts of the rel>ort, w-e shall discuss the 
general lines . of such a· policy: 

·STATE. RESPONSIBILITY 

2.":The State should. recognize ·i~ ultimate .responsibility to 
·provide enough ·food for· all. We .enUJJ.ciate this here as. a broad 
principle, .the implication!! of which·emerge .from the report as n 
whole. In India the problems· of. food· 'Supply and nutrition are 
fundamentnl and must at all times be one· of .the primary concerns 
o£ Central, Provincial. and· State Governments.· ·It· is ab1111dantly 
clear that a policy of laissez faire in the matter of :food supply and 
oistribution can lead nowhere and would probablv end in catas­
trophe. All the resources of Government must be brought to bea:r 
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in order to achieve the end in view. In putting forward the princi­
ple of State responsibility for the feeding of the people we are in 
line with the United Natio"ns Conference on Food and Agriculture, 
to whose report t.he Government of India is a signatory. 

Recommendation III of the Conference reads as follows:­

That the governments and authorities here represented-
(a) Immediately undertake the task· of increasing the food 

resources and improving the diets of their people in accordance with 
the principles and objectives outlined in the findings of the Confer­
ence, and declare to their respective peoples and to other g-overnments 
and authorities here represented their intention of so doing. 

Governments in India have within the last 100 years accepted the 
iluty of preventing widespread death from famine, witness the 
Famine Code elaborated in the second half of the nineteenth cen­
tury. The further obli!Z'ation of taking- everv pos~ble step_ not 
only to prevent starvation. but to improve nutrition and create a 
healthy and vigorous population, has not yet been fully recognized 
and accepted. · 

. In times of emeriZ'ency, such aR the present, the satisfactot"V 
distribution of available food supplies is an essential task whicli 
must be undertaken by g'overnments. In our earlier report on the 
Reng'al "famin-3 and in Chapter III of Part I of this report we have 
dealt with this question in detail. In such times the surplus food 
IZ'Town by the producer should. after his needs have been satisfieil. 
be regoariled as the property of the communitv for which he is en­
H~led only to a reasonable return. This principle untlerlie~ the 
T'Tocurement operations undertaken during- tne war bv tbe Provin · 
<'ial and Rtate Governments. In an emer~Z"encv, rationin!Z' on a wide 
sr-ale is also necessary to ensure equitable ilistribution. The neeil for 
these emergency meaRures will no doubt disappear as the food situa­
tion improveR. \ut Governments must be readv to nut them into 
1orce sho11M there be anv recurrence of a similar situation in th<> 
future. We may expreRs here our faith that Ruch a recurrence will 
not take ulace; it is. in fact; one of our main dutieR as a Commission 
to consider ways and means of making it impossible. 

THE PRoDUCTION cF CEREALS 

3. Cereals are the basic food ol the people of India and the fooil 
situation which has arisen during the war has emphasized their 
importance. The Basic Plan was in the first place concerned only 
with cere~lR, bein..,. ex+<>ndeill::~ter tn uulses.' As re!!ards two lllajor 
·('eri.>flls. wheat find m·mets, before the wl-lr Ind·ia was sE>lf-sufficient 
af fhe prevailing levels of intake. Millets are lar!Z'elv consumPfl 
'where· t'h ev are Q'rown · anq there were. no imports or exports. T n 
'normal timPS fhe annual P.XpO!'table"surp}us of wheat was «'f the 
:order of 200.000 to~s. The sbpplie~ of rice !Z'rown in thA countrv. 
on 'the other hand. did not meet requirements. and the ::~nnnl\1 
·deficit. as inilicateil b:v the import fium<>s. was ~bout 1.750.000 
tons. India. was thu11 Jlormallv fl<>lf-sn:fficient in whe~t but not ill 
ri<'e, tbe tleficiency of the latter beinsr made up previous to 1942. · 
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by imports from Burma. The mogf; important deficit provinces and 
states are deficit in rice. These are: the provinces of· Bombay; 
Madras, Bengal, the United Provinces and Bihar and the states 
of Travancore and Cochin. 

The gap caused by the cessation of rice imports has been partially 
.filled by imports of wheat, but the latter have not been sufficient to 
make up for the over-all deficiency in cereals, as estimated under 
the Basic Plan. The cereal consumption of the rice-eating provinces 
has fallen: . Attempts have been made to increase the consumption 
of alternative cereals in such areas, but these have achieved only 
limited success. Some well-to-do rice-eaters may take wheat as a 
partial substitute for rice and a proportion ~f poor rice-eaters. may 
be ready to consume millets if need arises. · But the great b~lk of 
the rice-eating population cannot turn to wheat as their staple f~od; 
nor is it practicable that they should. The rice-producing areas in 
Bengal, Madras and various other provinces are unfitted to produce 
any other cereal besides rice. In general, therefore, rj.ce-eating- pro~ 
vinces must remain rice-eating provinces. 

It is difficult to make a quantitative estimate of the future 
requirements of rice or indeed of any other food in relation to 
existing supply, since the latter is ~ot accurately known, and 
allowance must be made for the fact that the intake of a consi­
derable section of the people is below physiolo"gicaJ requirements, 
and for the increase in the number of consumers with the growth 
of population. According- to the available figures· total averag-e 
annual rice supplies (production fn India plus net imports) were 
27· 4 million tons during- the five years ending 1938-39. At the 
same level of ronsumption, •\\•llowing- for an annuaf increaRe in 
population of 1 per cent, requirements in 1944-45 ·would he 
increased by fl per cent, that is, they become 29 million tons. ·To 
allow for under-consumption on the· part of a 'proportion of rice:. 
eaters, we may make an arbitrary addition or o~e million tons. 
nnd estimate requirements in 1944-45 at 30 million tons. During­
the next 15 years, assuming- that the population continues· to 
g-row at the same rate, arid the proporti(•n of rice-eaters in tht­
population remains constant, requirement!'! , .... m increase hv 15 per 
f't:lnt, and this" means a requirement in 1960 of 34.5 million tons . 
at a Ratisfactory level of intake. · Anm1al supplv at that date 
must be S?reater than the avera.goe annua 1 producf.ion foT the fi:~·p 
veal's endin!l' 1938-39, ~5 · 8. million tons, by a third or rather more 
than 8 million tons. · · · 

While we are fullv aware th.at thiR estimate is open to criti­
cism in manv respects. the-· point we wish to e~phash:e ,is· that. 
future ~elf-c;;ufficiE>nt>v in rice involvPR a very Rubstantial ilJ.cr!)aS!'! 
in supply. Can this increase be. aehieveil P ·The area _u~d~r r~c~ 
haR increased during- the war. This. ha~ been due mainlv to tw'.'l 
fadors, first, a dPcreasQ in the area ·under :htte and a :c~~espond­
inQ" increaRe jn the area undPr rice: secondlv. the hring-in~ nf 
marginal landR under rice cultivation owing "to nigh prices. The 
first factor will ceaRe to operate after the war. The extent to 
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which the. seco~d will continue to operate will depend upon the 
level of- r1ce pnces. The area of mar.,.inal land however is 

1 t . I t:> I ' 
re ~ 1ve y ~ot very large, and it is unlikely that the contri-
bution of th1s source to the post-war production will exceed a few 
hundred thousands of tons. 

4. The irrigation schemes which· the Madras Government 
_propose to carry out, will produce an additional 900,000 tons of 
rice.1 In Sind the construction of the twb additional barraO'es 
on the Indus will probably lead to an increase in rice production 
of between 400,000 and 500,000 tons. The irrigation schemes 
under consideration in Bengal will, if carried out, increase rice 
production in the western part of the province but no estimate 
can be framed of this increase. The total increase in produc­
tion due to irrigation may be in the region of, say, 1,500,000 tons, 
which is, of course, a very rough estimate. It will be several years, 
at least ten, before theS'e large irrigation schemes come into opera­
tion. The development of large-scale irrigation schemes, which 
depends on the policy and action of -governments, is a certain 
means of increasing rice production. The possibilities of land 
reclamation on a large scale are more difficult to assess, since it 
is only recently that they have begun to be explored. They art­
to a considerable extent dependent on the success of anti-malarial 
measures. Mention may be made of three proposed schemes 
which, if successful, would bring considerable areas of land under 
cultivation and add to rice production; one of these is in the Terai 
tract of the United Provinces and the other two in Madras, in the 
Wynaad in the Malabar district and the Araku Valley in th3 
Vizagapatam district; 

5. It is of the greatest importance that irrig-ation and land 
reclamation schemes should be vigorously pushed forward. But 
it is clear- that the potential increase in production from these 

- sources cannot fully meet future requirements and that strong" 
emphasis must be- placed on increased yields from land already 
under cultivation, as the foremost means of meeting these require­
ments. It has been estimated that rice yields can be increased 
by 30 per cent, viz., 5 per cent by improved varieti~s, 20 per ce~t 
by increased man~uing, and 5 per. cent by protectio~ from. pests 
and diseases. Th1s has been descnbed as a conserTative estimate 
and it has been said that 50 per cent increase can be achieved 
without difficulty, that is, 10 per cent by improved varieties and 
40 per- cent bv man~re. The~e are th_e~r~t!cal possibilities: Can 
they be- translated mto pr~cbcal possib!hhes? 

The conclu-sion.'is that the po8sibility of increasing supplie~ 
,;t. rice' to tli.e exteP.t necessary to- meet future requirements is 
largely dependent_ o~ _a. gre_at inc.rease ·in: the supply of fertilizel'1!~ 

1 It is estimated that the Godavari Reservoir _scheme, which has be..n 
inolud<!d in thA Madras Government's first five years plan of post-war rf'Con 
struotion, and will .cost Rs 6? orores, wil! result in .1ihe produo~ion of abo•1t 
600 000 tons of rice annually, a.e., a quant1ty approxtma.tely eqwvalent to the 
-pre: war import of Burma rice into South Ynrlia. 
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It has been remarked that fertilizers may be of little vaiue in 
the absence of an adequate water supply, but this point is irrele­
vant in the case of rice lands, for rice can only be grown on land 
sufficiently supplied with water. In the chapter on manures we 
have pointed out some of the difficulties to be overcome in obtain_­
ing a large increase in the use of manures. It has been 
estimated by Dr. Burns that in order to increase the outturn of 
rice by 20 per cent, the following tonnages would be required:-

Manure. 

Oil cake 
Bone meal 
Sulphate of ammonia. 

Tons. 

3,052,000 
3,815,000 

763,000 

Manure. 

Farm-yard manure or 
compost 

Green manure .• 

Ton~~. 

30,520,000 
21,800,000 

These quantities are very large in relation to present suppli~s 
and illustrate the scale of the effort required to bring about ri. 
substantial increase in rice yields by means of fertilizers. 

6. With regard to wheat and millets, the position is more 
favourable than in the case of rice. There was a small exportable 
surplus of wheat before the war. Adopting· approximately the 
same method of calculation as that followed above for rice, we 
may assess wheat requirements in 1960 at about 12 million tons 
as against the present yield of about 10 million tons annually. 
Irrigation is the most important means of increasing the produc­
tion of wheat; a well-irrigated wheat field may give double the 
yield of an unirrigated field. Manuring is also· iniportant, but 
water comes first. Hence it is mainly to . the development of 
irrigation that we must look to increased supplies of wheat to meet 
future requirements. 

The area. under the two principal millets, jowar and bajra, 
has increased considerably during the war as a result "of the 
decrease in area under cotton. There has been a. substantial rise 
in the production of bajra (from 2 · 6 million tons in 1938-39 to ·a· 7 
million tons in 1943-44) but that of jowar has remained stationary, 
probably because of unfavourable climatic conditions. Prasum­
ably the land turned over to jowar and bajra durin~ the war 
will again be put under cotton in the post-war period, eo that 
the area under these millets will return to its former dimensions. 
The pre-war annual production was about 9 million tons, repr~­
senting self-sufficiency with ·the proviso that some millet-eaters 
were under-fed. This means a requirement of about · 11·25 · 
million tons in 1960. A similar order of. increase will b~ called · 
for in the case of other millets, such as ragi. 

J owar is grown in are~& ·of · r'elati~eiy ·Jo~ rainfal:l_. . V ~ry; 
large increases in yield can be obtained hy irrigation :. ' dry crop . 
vields ran2'e from ·300 to· 100 lbs. per acre, wherP-as. yields . frorn _ 
irrig'ated land may· be· as- -high: as·l;20Q· to 1;5()() lbs. · Gener~lli·. 
speaking, however, jowar is ~own on areas in which irrigation· 
is difficult because of climatic conditions. and physiographical 

1 Chapter II of Pan II. 
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characteristics, and will remain difficult. It is therefore un­
likely that irrigation will play an important part in increasin"' 
the production of jowar_ and reliance. must mainly be placed o~ 
the development of efficient dry farmmg methods, which include 
cont?ur bundi~g for the conservation. of rainfall. We place 
special emphasis on the latter. Manurmg can also play an im­
portant part. According to an estimate made by Dr. Burns, an 

· increase of the order of 20 per cent is poss]J>le by the application 
of various dry farming methods including the use of fertilizers . 

. Bajra is generally speaking grown on soil which is poorer 
than that · undzr jowar and which receives a smaller rainfall. 
Dr. Burns considers that it should be possible to increase thP 
average yield of bajra from 320 to 400 lbs. per acre, that is, by 
25 per cent by the use of more efficient dry farming methods. 

7. We consider that self-sufficiency in cereals, at a &atisfac· 
tory level of intake, should be one of the cardinal aims of food and 
agricultui·al policy. It is, of course, obvious. that requirements 
of cereals are related to the supply of non-cereal foods, and that 
if the production of the latter is increased the demand for cereals 
will. be correspondingly r·educed. In putting forward this 
objective in regard to cereals, we do not, however, propose that 
the producer should be compelled to grow cereals in preferenr.e 
to other food· or non-food crops except in an emergency, such as 
that created by the present war. We do not consider it neczssary 
ox: desirable that an uneconomical diversion of cultivation from 
non-cereal crops to cereal crops should be compulsorily effected 
for the purpose of achieving self-sufficiency in cereals. 

It is clear that so long as the amount of cereals ne~ded for 
consumption exceeds the production within the country, _s~pplies 
from abroad will be necessary. How long the need for imports 
will persist depends on the progress towards increased yield~ 
achieved by the various. methods we have discussed. \Ve do not 
under-estimate the difficulties; in fact we insist, here as often 
elsewhere in our report, that an enormous and untiring effort is 
nece5sary to attain the end in view. But such an effort can and 
must be made. 

PRICE CoNTROL. 

. 8. If agriculture is to develop an~ the agriculturist to prosper, 
the iatter must be assured of a satisfactory price for the cereals 
he· produce~. The State must· ther"efore determine from time to· 
time the minimum prices.: of rice and wheat which are fair to the 
pr.oducer;· and maxim-qm prices fair to the consumer, and ensure 
that prevailhig·. pt"ices .. fall within this range.· .. This subject is 
discussed· in Chapter Vl of .~art _I as .well_as m: Chapter Il .. of 
Part lV-:- If tha --!}rice~ ·of wheat_ a~d. ric~ are control~ed a.~ s'ahs­
factor_y· levels, those of_ other cerealil are likely to follow th~ same 
trend. 

Students of economics all over the world are generally agreed 
that a. fair return to the cultivator is one of the foundation'i, not 

[ 11~-] 



tli...ti'. w,j 

only of agricultural prosperity, but general prosperity also. ~llh~ 
present wodd shortage of food may appear to render any precipi­
tate fall in agncultural prices unlikely for some years to comtl, 
but world recovery may l.le more ntpu1 than 1s g~::nerally ant1ei~ 

pa.ted and it is nnpos•uole to predict the course of evems. Any 
l't:petltlOn of the agncuLtru·al slump of the thirties would be 
disastrous to India and might brmg progress to a standstill.' .We 
ourselves lay st1·ong emphas1s on tms aspect of food policy. 

SuPPLEMENTARY AND PROTECTIVE Foons 

9. It is unnecessary to repeat that a diet largely composed of 
wheat, rice, millet or any other cereal is an 111-oalanced diet. 
While :we have stressed the importance of increasing cereal 
production, it is clear that this will not improve the diet of the 
people in respect of quality. In the chapter on nutrition 1 a. 
well-balanced diet for an adult male, drawn up by the Nutritioa 
Advisory Committee, is given; this diet contains 14 oz. of cereals­
that is, rather less than the standard at present adopted in food 
administration--and quantities of non-cereal foods greatly in 
excess of existing intake. This diet was tran~lated into terms of 
over-all requirements by the Nutrition Advisory Committee and 
t.he results are shown below. Allowance is made for the growth 
n£ population; that is, the requirements as stated are those of 400 
million adult males, or a population of 500 millions . 

.Estimated annual requirements off oodstuffs for- human consumplion • 

. Million tons. 

1 Cereals 57· 
2 Pulses 12 
3 Vt:getables--

(1) Grt:en leafy •• 1 .• 16 
(ii) Non-leafy including tube10U8 vege-

tables 24 
4 Fruit& 12 
5 Sugar and jaggery 8 
6 Fats (oils and ghee) 8 
7 Milk 46 
8 }'il;h and meat 9• . 
9 .. !!-ggs 102,000 million eggs •, 'V e may add some comments on production targets of this nature: 

In the first place, they represent a very remote ideal. The 
_United Nations Conference on Food and Agriculture recommended 
tha.t '' dietary standards or allowances based upon a scientific 
assessment of the amounts and quality of foods, in terms of nutri­
ents, which promote health " should be adopted as "the ultimate 
goal of food and nutrition policy," but at the same time it 
recognized that it would be necessary, in the poorer countries of 
the world, to set up intermediate objectives more easy of attainment, 
which " with the continued and expanding application ot science 
to the development of the world's food resources, ·can be gradually 
raised in the direction of the ultimate objective." ·· ~ e are in 
agreement with these views. The ·chief value of producFo·l~ 

I Chapter II of Part II. 
• Assuming that 30 per cent of the population is vegetarian and would not 

partake of these foods. 
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targats based on a. scientific assessme:I?-t of nutritional requhe­
l.uo:;.u~::~ a~ ~.u.e 111gue:st 1\:l\-e!, ll:l LJ.J.at tney lntllcate 1n a. gene1·aJ. way 
the direction in which . progress snould take place, and thutl 
provide gUiding lines for lood and agncultural pollcy. 

10. The production of one kind of food cannot be considered 
apart from t.tlat of other foods. .For example, to increase the 
supply of milk, it is necessary to devote m'?re land to fodder crops 
anu. pasture, and this may conflict with. projects for the greater 
p10duct10n of cereals and pulses. Again, the requirements of the 
diiterent foods are influenced by the availability of other foods, 
and in planrung food production due we1ght must be given to the 
intensity of the effort, immediate and remote, needed to extend 
the production of the various foods. The Nutrition Advisory 
()ommittee comments on this point as follows:-

' 
The fact that cereal requirements, as part of a programme which 

calls for the production of other non-cereal foods far m excess of the 
present level, are evaluated in this report at 14 oz., makes it essential 
to emphasize strongly tha~ 14 oz. of cereals per day are adequate 
only if the diet contams the other foods listed in Table II in suihCient 
quantity. At present production of the latter is highly insutticient 
and enormous effo~ will be needed over a period of years to bring it 
to a position approaching adequacy. Smce the Committee are 
informed that it is more immediately feasible to increase the produc­
tion of cereals than that of other foods up to the required standard, 
emphasis must be laid on more cereals as part of short-term production 
pollcy. :Further, there is a serious shortage of rice in the country 
if requirements ar~ assessed in terms of the demand of those who 
prefer rice . to other cereals. 

11. Let us consider the production of supplementary foods in its 
practical aspects. !'ulses ·are an important ingredient in India.a 
diets, since they supply protein and other ·nutrients. There :tre 
cons1dezable dmerences m the level ·of consumption in differe:at 
parts of India; for example, in rice-eating areas in which pulses 
are most needed to supplement the staple cereal, intake tends to 
be smaller than in wheat-eating areas. If the present production 
of pulses for human consumption is taken to be 7.5 million t~ru, 
the figure put forward by the Nutrition Advisory Committee 
represents an increase of 60 per cent as a long-term target. In 
our report on Bengal we discus&ad the position in regard to pulses 
and pointed out that at present there is a glut in some provinces 
and a shortage in others, and that supply and demand appear to 
be uncorrelated. The question of pulse production and supply, 
in accordance with the needs and preferences of the different 
provinces, requires detailed study, and that of increasing yields 
by the introduction of improved varieties, etc., demands the close 
attention of agricultural research workers and departments. We 
understand that work on pulses is included in the programme 
of the Imperial Council of Agricultural Research. Apart from 
their nutritive value, pulses have an important part to play in 
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maintaining the fertility of the soil by adding to its nitrogt!u 
content. 'J:n.e whole subject is of very de:li.mte importa~ce 1u 
connection with 1ood pollcy. · 

llrief reference must be made here to soya-bean,._ the production 
auJ populanzat10n of which in lndia, as a partlal soluuon of the 
probltnu of nutntion, have often been strongly advocated. ~oya­
oean, an important food in lJ.b.ina and Japan, is rich in prot10n 
anti fat and 1s a .b.ign.-;pelding crop. . ~repared for consumptiOn 
iu the same way as tile comlllon pulses of lnd1a, it is somewhat 
;u.npalatable, and in lJ.b.ma and t.b.e J.far .b;as~ generally it is 
usually consumed in the 1orm of trad1t10nal preparatiOns, e.g., 
sauces, made not in households but in spee1al s.b.ops. lts palata­
biilty can also be improved by various mtlthods of factor;r. pro­
cesswg, by which the unpleasant aromatlc substances wh1ch it 
coutams are removed. lt 1s cleax: that a very considerable effort 
would be needed to popularize this unfamiliar food in India. 
'l'he Nutrition Advisory Uommittee have carefully studied the 
.zRus and cons of the question, and, after a series of conjoint 
investigations carried out in four different. laboratories, reached 
thtl conclusion that " the nutritive value of 'soya..-bean, in com· 
parison with that of other common Indian pulses, is ·not such as to 
justify, from the standpoint of human nutrition, the immediate 
encouragement of the production and consumption of soya-bean 
on a wide scale in India." 

Soya..-bean is, of course, a crop of considerable industrial 
importance. It is a rich source of oil, which has many industrial 
uses, and it also provides raw material for the manufacture of 
plastics which are basic to Nany branches of modern industry. 
ln the United States soya-bean is widely cultivated as an indus­
trial crop. With the growth of industry in India its cultivation 
for industrial purposes may be called for. Soya-bean flour 
suitably processed in factories, produced, as in the United States 
of America, as a by-product of the development of soya-bean culti. 
vation for industrial uses, may be more acceptable and of higher 
nutritive . value_ t~an the untreated pulse. Soya-bean is n 
leguminous crop of value as fodder and in the rotation of crops, 
and the part it could play for these purposes in Indian agriculture 
is worthy of investigation. With regard, however, to its use as a 
substitute for common Indian pulses, cultivated, prepared, and 
consumed in the same manner as such pulses, we are in agreement 
with the findings of the Nutrition Advisory Committee. 

12. Vegetables and fruits are discussed at length in a later 
chapter:1 A large increase in the supply of these foods is needed 
and is perfectly feasible. W·e have emphasized the need for 
greater production of vegetables, particularly green leafy vege­
tables, for local consumption. We also _consider later 9 a group 
of non-cereal foods, potatoes, sweet potatoes, tapioca, and plan­
tains, which have the characteristic of . giving a higher calorie 

t Chapter X of Part ill, I Chapter IX of Part m. 
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yie~d. per. Wlit a1·ea. than cereal~:~ anll p.ul~:~es. The~:~e food~:~ are 
~efi.Cleat. 1-?- protein. an~ if they are taKeu a~:~ t.tle main ing-reuicmt 
ln the dtet protem mtake 11:1 r:~enou::Uy reuuced. 1t 111 ·not, oi 
co1 ur~:~e,_ the cu~:~tom in India to take pota.wet~, 1:1w~et pota.toei!, and 
p antams as a staple article of uiet, tnouu-h in cenain areas at 

0 c 
certam seasons sweet potatoei! are widely con:>Ullied. 'l'ne conclu-
sion is that, provided supplies of protem from pulses and fish can 

. be simultaneously increased, an increase in the production o£ thet~e 
foods has much ·to recommend it from the standpoint of food and 
agricultural policy, with particular reference to economy in the 
US3 of land. It would reduce the demand for cereals and release 
land for the production of other foods. .A.s regards tapioca, the 
position is more doubtful; this root, which is highly deficient in 
protein, tends to be eaten as a staple rather than as a supple­
mentary food, replacing rice to an extent which is nutritionallv 
undesirable. This · question is considered · in more detail i~ 
Chapter IX of Pa1·t III. 

13. Intake of fats and oils is at pre~:~ent too low, anJ. <ill 

increase of t.tle v.l'der of 2UU to ::!5U per cent hal! IJeen recolllllitmu~Jtl 
on nutritional grounds. In most parts of India the cn1ef l:loUI·ce 
of fat in the d1et is vegetable oil; milk fat tvhee) is consUlll~d by 
the poorer classes to soma extent in certain prov 1ncet1 in .Northern 
India, but elsewhere its consumption on the part of the1:1e clas~:~es 
is in general negligible. One part of vegetable oil i::1 equivalent, 
in calorie value, to about 2f parts of cereal, so that an increa~:~ed 
.tlupply of vegetable oils would have an appreciable effect on cer<!al 
requuements. "\Ve have pointed out el::~ewhtn'e the advantages ol 

developing the oil-crushing industry, thereby obtaining more oil­
cake for cattle food and manure. An increased production of oil­
seeds; and their processing in India, would result in greater 
supplies of oil for human consumption, boih in the form of the 
oil itself, and as hydrogenated oil or vanaspati. :While vanaspati 
or ' vegetable ghee ' is in certain respects inferior to animal ghee 
in nutritive value, supplies of the latter are grossly deficient, and 
we feel that the present policy of the Government of India of 
encouraging the va1iaspat·i industry i11 ju~:~tified. It must be addeJ 
that in recommending the increased production and consumption 
of vegetable oil we are assuming that an all-round improvement 
in the diet in ot1er resp2cts will take place simultaneously. There 
are some scientific grounds for supposing that if the fat content 
of a poor cereal diet is raise~ without other improvement _in the 
diet the result may be unsatisfactory from the standpomt of 
nutrition. "\Ve recommend that this question should receive the 
careful consideration of nutrition research workers. 

14. Sugar, either refined or Unrefined in the form of g·u·r or 
jaoogery, is a iood of importance in India, the production of which 
ha~ been greatly extended within recent years. While it is a 
carbohydrate food, containing no protein or vitamins, it supplies 
calories and since there is much under-nutrition calories are 
needed.' Gur . or jaggery contains some mineral matter of 
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nutritive value .which is absent from refined. sugar. '!'he prese.fjt 
per caznta intake of sugar in all forms in lndia ~s muc.h. lower 't.b.an 
peace-urue llltake 1n lllost western countries; and we be.lieve thal 
us pl·~uucuon and consumption ca.n WJt.h. advantage be cons_iaer· 
ably Inct·e.ased. ~ugar JS, however, in no sense a ' protective ' 
iuou, and in forJUuiaung agricultural policy the greattn· nutritiv¥ 
value ot various other toods must be borne Jn mind. 

15. 'l'he animal 1oods, milk,_ meat!. fish, ·and eggs, are promi· 
nent in the group of · protective ' foods. }.;xperiments have suo'wn 
that milk is the best Of all suppl-ements to cereal dietS) and· the 
improvement in the health a.na development of lnd1an children 
WhJCh results 1rom the regular intake ot I:S to l:t oz. of milk da1lyl 
has been r-"peatealy demonstrated. We are fully aware of the~>e 
facts~ as well as ot the importance of cattle in farm economy, anei 
of the advantages ot • miXed farmmg I whereby milch· cattle 
contribute manure ·and add to t.b.e ·1ert1iity of the soil. .tlut look· 
ing at the problem realistically, we cannot v1sualize. ·any 
uumediate poss1bi1ity of increasing the production of milk to such 
an extent that it can become a regular articfe. of, diet consumt!d 
in adequate quantities by the poorer classes in the greater part of 
India; very reluctantly .we conclude that the ideal set by nutl·ition 
experts-half a pound of milk or more daily for every child, ~ll 
the country-is not a practicable objective attamable within the 
next few decades, };very effort must; however; be made . to 
increase supplies of milk products, and we regard this as a most 
important aspect of food policy. The more milk the better; even 
if all cannot be adequately supplied. Possibilities of developing 
production vary in different parts of the country and while eftorts 
to increase supplies should be m~Jde :everywhere, there are unques .. 
tionably certain areas, e.g.,· Bengal, Bihar, Orissa, Cochin, 
Travancore, and parts of Madras, which for a. number of reasons 
are less suited for such development than others. In such areas 
there are other means of improving the diet to which special 
attention must be given in planning food policy. 

Imports of dried separated milk can to some small extent make 
up for deficient supplies· within the country~ We consider that 
the import of this valuable and relatively cheap protective food, 
for distribution to children in schools, etc., is fully justified, Th~ 
manufacture of dried and condensed milk in the limited areas in· 
which the dairy industry is well-developed is also to be recom .. 
mended; such milk could supplement supplies in areas in which 
milk is scarce. 

16. The consumption of meat in India, as in most sub-tropical 
and tropical countries, is low. We do not think it possible for 
India to become a meat-eating country, in the sense that Northern 
Europe and America are meat-eating countries, and feel that, 
while some increase ln supply is desirable, meat cannot be given 
a prominent/ position in the production . programme. The same 
applies to eggs, an expensive article of diet beyond the means of 
the poor in most parts of the world. Poultry farming on a 
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Cbmm_ercial . scale should be vigorously developed in the neigh­
bourhood of urban centres, and the production of eggs both tor 
marketing and immediate consumptiOn, as a sub::liU.lary v1Hage 
occupatiOn, must be. included in the progralliiilt: of rural develop· 
ment.. .But the hab1tual consumptiOn 01 eggs on the part of tne 
pooz: ~n urban and rur~l areas must be regarued as a remote objec­
tlve and other methods of improvmg the diet of the populatiOn 
~re more immed_iately feasible. \v e have emphasized strongly 
1n .Chapter XI of !'art Ill that the supply of fis.n can and should 
be greatly increased and have pointed out that ' the development 
of sea, estuarine and inland fisheries is one of the most pronusing 
means of improving the diet of the people.' .Fish is not equivalent 
·to milk in nutritive value, but has some of the useful dietary 
properties of the former, i.e., it is a good source of protein. In 
many parts of the country fish should become the main protective 
lood of animal origin in the diet of the masses. 
. f1. The. food production policy which we suggest can . be 

summed up as follows: Self-sufficiency in cereals, the basic food 
.of the country, should be a main objective. To balance cereals, it 
is essential to increase the production of pulses, fish, vegetable 
oils, vegetables and fruits. Certain highly productive foods, not­
ably potat.oes, sweet. potatoes, and plantains, should be grown in 
greater quantities to relieve pressure on land and add to the total 
aupply of calories. Supplies of milk and eggs should be increased 
as .. !ar as possible. If these objectives can be achieved, the 
national diet will be a reasonably satisfactory diet, compatible 
with much higher levels of health and physical development than 
those at present existing, even if milk, eggs and. meat enter 
sparingly into the diet of the bulk of the population in many parte 
of the country. It may be added ·that we have attempted here to 
define only the broad lines of food production policy. The 
approach must differ in some respects in different provinces and 
be modified to some . extent in accordance with experience and 
achievement. The basic principle is the development and adjust­
ment of agricultural production to ·meet nutritional requirements. 

l:MPROVIN.G THE DIET OF CERTAIN GROUPS IN THE POPCLA.TION 

18. We have .considered this question in Chapter XII of 
Part III in which stress is laid on the development of schemes for 
providing a midday meal to children in ~chools. Other groups 
whose diet requires special attention are infants, pre-school chil­
dren and expectant and nursing mothers. Special measures to 
safeguard the nutrition of "vulnerable " groups were recom­
mended by the United Nations Conference on Food and Agri­
eulture. We endorse this recommendation and regard such 
tneasureg as an important part of State food and nutrition policy. 
In Chapter XII of Part III we have also discussed other matters 
which have a bearing on such policy, including the encourage­
ment of nutrition research, the organization of practical nutrition 
work, the education of the public about diet, the milling of cereals. 
food industry, vitamin pills and concentrates, food yeast, and 
food standards and food control. 
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THE REORGANIZATION 01!' AGRICULTUU . . 
\ 

19. The discovery of improved farming method!~ is of little 
value unles9 the cultivator can make use of them. The production 
programme which we have outlined depends for its execution on 
tho labours of millions of cultivators, large and small, and unless 
they can benefit from the resources made available by science,. 
progres1t will be impossible. Accordingly, we have devoted consi­
derable attention to questions of land tenure, rent, co-operation, 
and agricultural economy generally. The investigation of such 
problems, and their solution where they stand in the way of 
increased food production, is a vital aspect of food policy. 

THE DEVELOPMENT OF INDUSTRY 

20. Improvement in diet and a rise in the standard of li~ng 
are ver;y nearly equivalent obj~ctives. ln order to increase agri­
cultural production and improve the national diet, simultaneou~ 
industrial development to augment the total wealth. of the country 
is essential. The growth of industry will itse.l£ help to solve some 
of the most thorny problems of village economy, such as excessive 
population pressure on land, rural unemployment, etc. There can 
be no ques'tion that India possesses great potentialities for indus­
trial development which have as yet been opened up only to a 
small extent. Just as Governments should recognize their res­
ponsibility to provide food for all, so als~ they should recognize 
the responsibility of developing economic resources to the fullest 
extent. SignEt of a new attitude towards this matter are visible 
in the post-war reconstruction plans put forward by the Central 
and Provincial Governments. 

I·' 
21. For convenience we re'peat below ~he main line9 of our 

proposed food policy :-
(i) Government responsibility for increasing food resources 

and improving the diet of the people. 
(ii) Self-sufficiency in cereals. 
(iii) Control of the price of cereals to ensure a reasonable 

return to the cultivator. 
(iv) Increafted production of certain protective and supple­

mentary foods. 
(v) The reorganization of agriculture. 
(vi) The development of industry. 
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PART .III 
·Improvement of Food Production and Nutrition 

CHAPTER I.-IRRIGATION 

Among the measures that may be adopted for increasing the area 
under cultivation and the yield of crops on land already under 
cultivation, the first place must be assigned to works for the supply 
and conservation of water. We quote the following from the report 
of the Irrigation Commission of 1901-03:-

Where, however, the annual rainfall is below 10 or 12 inches, 
cultivation becomes practically impossible without irrigation. On 
the other hand, in Eastern Bengal, and Assam and the narrow strip· 
between the Western Ghats and the Arabian Sea, the rainfall, which 
exceeds 70 inches has always been so abundant. that the chance of 
its serious failure may oe regarded as extremely remote. Between 
these areas, in which the crops are thus rendered safe by exclusive 
reliance on irrigation or by an assured and abundant rainfall, lies a 
vast tract' of nearly a million square miles of which, in the absence 
of irrigation,· no portion can be deemed absolutely secure against 
the uncertainties of the season and the scourge of famine. 

Although the area under irrigation has expanded greatly gince 
the Irrigation Commission reported there are still numerous tracts 
in British India and the Indian States in which the agricul­
turists' gTeatest need is an assured water s'upply, and in- which 
water is the mogj; potent agent for increasing the yield of crops. 
Many local and other conditio:r:s', however, impose limitations on 
the exte:asion of irrigation and there are vast areas, particula-rly 
in peninsular India, which must of necessity continue to depend 
upon rainfall. But the existence of these limitations makes it 
all the more incumbent to utilize to the utmost all lfuch means as 
exist for the extension of irrigation and the conservation of rain 
water. 

AREA UNDER IRRIGATION 

v-2'. The following table gives figures showing the average acre­
a(J'e under irrigation in British India from Government works 
d~uing the quinquennia. ending 1921-22 and 1941-42:-

Province• · 

. . ................ 
Bengal · · .. · · · ;··; 

Average area. 
· under irrigation 
during the quin­

. quennium ending 
1921-22 .• 

AOs,· 

. ' 109 
Bihar· - . : : - · ~ ·· · .; • ' 
Bombay···.····-,-~: -· :.,·. · 
Cen~r8.1 .. Provin-;es .. and 

. 672 .. 
381 . 

310 
6,945 

· Berar .• 
Madra.~ .• 

Average area. . 
under irrigation 
during the q•1in· 

quennium ending . 
1941-42. 

· ... Ace •. 

204 
. 700. 
494 . 

458 
7,464 

(In thousands) · 
Increase ( +) 

. Decrease.(...,. ) •. 

AOs.· 

'95 
28' 

113 ·. 

148 
519 

1 The tract lies partly in British India and partly in Indian States. 
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Average area Average area 

Province. 
under irrigation under irrigation (Iu thousands) 
during the quin- during the quin· Increa.se ( + ) 
quennium eniing quennium ending Decrease(-). 

1921-22 •• 1941-42. 
Acs. ACS, .A.cs. 

North-west Frontier 
Province 360 49.2 + 132 

Orissa 681 645 36 
Punjab 9,719 12,"533 +2.834 
Sind 3,161 5,010 +1,849 
United Provinces 3,293 5,418 +2,125 

25,631 33,438 +7,807 

Note.-The area sown twice a year under irrigation is counted twice. 

. ~will be noticed that of the total increase of 7'-8 million acres 
under', irrigation, 6-8 millions lie in the three provinces of the 
l'unjab, Sind and the United Provinces; that the increase in the 
provinces of·. Bombay, Bihar, Central Provinces. and Berar and 
the North-West Frontier Province is small; and finally, that the 
irrigated area in Orissa has contracted slightly .. . . . 

\)i. The table below gives figures showing. the average acreage 
under irrigation in British India from works belonging to and 
maintained by · private person!f during the quinquennia ending 
1921-22 and 1941-42:--

Average area A ver.tge area 
under irrigation onder irrigation· (In thousands) 

·.Province. during the quin- during the quin- Increase ( + ) 
quennium ending quermium ending Decrease(-). 

1921-22. 1941-42. 
ACB. ACE. ACS, 

Bengal 1,125 1,028 - 97 
Bihar 4,064 4,332 + 268 
}3ombay 712 773 + 61 
Central Provincs ·· .and 
~ Ber.a.r .. 709 933 + 224 

Ma.dra.s Not availab'e. 1,70)1 

North-west Frontier 
Province 601 588 - 13 

Orissa Not available. 850 
Punjab . 4,191 5,257 +1,066 
Sind Not available. 
United l'rovinces 8,202 8,015 - 187 

The figures_ for the provinces of Bengal and Bihar are not accurate 
and it is not certain that there has been an increase in the irrigated 
area in Bihar. The Government o£ Bihar have informed us that 
the. :figures. ~nclude large areas in which -the irrigation systems 
have- been out of order for· manv vears~ ·:There has been a consi· 
derable _increase in the area irriia,t~d in the Central Provinces and 
Berar and the Punjab. This is due to an increase in the null1ber. 
of p1·ivate well~. Although the figures are .not accurate they 
afford. clear indication of the importan-t part wh~ch _irrigation bom 
priv~te sources plays in providing water for purposes of cultiva­
tion. · · 

1 Figure is for the year 1942-43. 
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ExTENSION OF lRRIG.rtiON WoRKS BELONGING TO GovER~NT 

'·( 4.[Jn our ~uestionnaire we as~~d. ~he pro~inces .to supply us·_ 
w1th mformabon about the poss1b1hbes of mcreasmg the area 
irrigated by works belonging to Government .. In the Punjab 
although the area under irrigation from Government work!t has' 
steadily increased from 2·3 million acres in 1887-88 to an average 
of 12 ·5 million acreS' during the five years endi~ 1941-42, the. 
possibilities of further expansion are not exhaust~ The Punjab 
Government have told us that it is proposed to carry out the fol­
lowing projects during the post-war period:-

Name of project. 

(I) The Khinr l3ra.noh 1 of the Thai projeot' 
(2) The Rasul Hydel Tubewell proiect 
(3) The Kishau Dam project (including a bydro;electric 

project) • • • • • • . • , . • • . • • . 
(4) The Gurgaon project · 
(5) The Giri Dam project (including a hydro-electric 

project) . . • . • • 
(II) The Bi~t Doab Canal project 
(7) The Bhakra Dam project (including a hydro-electric. 

project) •• 

Anticipated 
additional area 
to be brought 
under irrigation 

(acres in 
thousands). 
495 (gross). , 
700 (annual), 

334 
122 

200 
180 

.. 
.. 
" 

1,600 (gross). 

3,631 

-
The Madras Government propose to take up 19_project!t of which~ 

the largest are the Godavari, the 'rungabha<fia,' and. -.the Lower 
Bhavani reservoirs and the Gandikota project. The additional.. 
area expecte~ ~o be br~ht ~p.der irrigation by these schemes is 
about 2-5 mllhon acre!.:J The' Madras Government attach great 
-importance to the Godavari res'ervoir which is expected to irrigate 
1·5 million acres and · produce· extra foodgrains amounting to 

_GOO,OOO tons of rice. Crn Sind it is propos'ed to. construct two new 
barrages over the river In·dus,- one in· Upper and .the other. in.' 
Lower Sind. The· increase in the irrigated area is estimated at 
~-5 million acres and it is anticipated that the. schemes will be i:ri: 
operation within ten year.§J 
· The Government of Bengal propose to prepare several major 
irrig·ation projects, namely, the Mo'r:e project, the Howrah-Hooghly 
flushing and irrigation scheme, the Darkes'war Reservoir project 
and others. We· gather,· however, that little progress has ·been 
made in the drawing up of these schemes •. The Government of 
Bombay have included, in their postwar· plan, irrigation schemes:. 
roughly estimated to cost· Rs, 14 or~re~, and, H: sc~mes,. m.ai~ly~, 
for the construction of storage· dams', · have '·-been selected .. for 
detailed investigation. The Government of the United- Provinces 
have informed us that a .number ni ·postwar development schemes 
are . u~qer . ~nve;;tigatiqu. .incl u~ipg _ COifi.l?.ineq. ~t~:r~g~ . and. po:wer 
g-eneration. ~>ehem~s .. ~tate tu'PeweHs, .. riyer. pull1ping_ schemes, and 
extensions to existing ~anals: ·w·e. g~ther, however, that these 
schemes, with the exception of a further series of 200 tube-wells,. 

1 This ·project is already under construction. 
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are. still in the early stages of investigation. It should be e~­
plamed that these scbeme!t are in addition to those being carried 
out under t~e Grow More Food Campaign, vi'Jl,, the conatruction 
of 1,000 nnles of new channeh and 400 tube-wells for the irri-
gation of an additional area of 579,000 acres. · 

The Government of Bihar have in hand a number of small 
-schemes, including tube-well and river-pumping projects, but 
no large scheme is at present contemplated. In the Central 
Provinces and Berar Orisffa -and the North-West Frontier 
Province the program~es do not include any scheme of large 
dimensions, but experimental schemes for pumping from rivers 
and the construction of tube-wells are being carried out in the 
latteyprovince which may open the way to larger developments. 

~. From the short review we have given in the previous para­
graph of the possibilite~ of increasing the area irrigated by works 
belonging to Gov. ermuent,Q.i.-wd~~d appear that ther~_is_sti'!!._~~~ 
!o~~~OJ!.str,uction_ of_ ~or_ .L e,s1g¥.ed to y~1f~J.:g,~_.surf~Q~---fiQ~ 
oi water for th~- p:urpose_of_jrngat10n. 'We cannot express any 
opinion- O'n lli:e' technical aspects of these scheme~; that is a matter 
for the technical advisers of the· Governments concerned; but we 
trust that work on them will be commenced at the earliest possible 
date. They are all important"J For instance, the Bhakra Dam 
Project and to a lesser extent '1te Kishau Dam Project will bring 
relief to a large area in the districts of Hissar, Rohtak and Gur­
gaon in the Punjab and in the adjoining States of Bikaner arul 
Patiala which ~--~- p_!__ese~t_!ery liabl~~_q_famine. _{Further the 
hydro-el~tri{i~w~rks, to~_~e associated with these stora~~ y_rojects. 
will enable large scale pumping to be done· fioni-liibe-wells for 
the reclamation of water-Jogged areas and the supply- of-water 
for-·irr.igation. Similarly the Tungabhadra, the Lower Bhavani 
and the Gandikota projects in Madras will provide)rrigation to 

·an area which suffer~- frequently from scarcity or famine, and the 
Godav~r1 reservoir will very materially increase the production of 
rice. We attach great importance to the flushing and irrigation 
schemes which the Bengal Government propose to prepare for the 
improvement of larJ!e areas in West and Central Bengal. These 
areas no longer receive the fertilizing silt from the large rivers 
which form:erlv flowed through them. and in consequence the ferti­
lity- oLthe soil is det~r~oratin!?. Malaria ~s .algo. ~coming m.~re 
prevalent. The carrymg- out therefore of ungahon and .ilushmg­
schemes in these areas is a matter of great ·urgency. We also 
attiich import~nce _ to. the schemes. proyosed by-_ t~e gove;n~en£ 
of- Bombav,""for th-ere- are many''~racts In that provmce whlch ·are. 
urgently ~_in_ nee~_ of_ protection aga~nst ~a min~.' 

. . . . 

. FINA'NCIAL CRITERIA 

_6. ~At.-.. the ·pr~E\e_nt _Htti~, bef~r~_.:a inaj~r irrigati?n __ ~ork. is. 
uriderta"ken, its' fi_nan~ial soundn.ess 1s- assessed by_ est~mabng. the 
net annual revenue. duectly attnbutable to the work m queshon, 
i:e,: the gross receipts from -w·ater rat'es; land revenue, inte:r:est 
on capital receipts from the sale of crown lands, etc., less workmg 
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expenses. 'A work is not undertaken unless the estimated nel 
annual revenue ig sufficient, at the end of the period prescribed 
for development, to cover the annual loan charges. In the case 
of irrigation works which afford protection against scarcity or 
famine--many works are of this type--account is also taken, ·or 
should be taken, of the saving in relief expenditure, whether the 
latter takes the form of direct relief lo persons in distresg or 
revenue remissions granted on the partial or total failure of crops. 
It is now more difficult to find schemes which are calculated to 
yield, on the present basis of computation, an adequate financial 
,return than it was when large ~ale irrigation works were :first 
initiated. We feel that some change in the existing attitude of 
governments towards the financial aspects of .irrigation is neces­
sary, for otherwise they may be reluctant to take up schemes which 
are nl'Cessary to increa~e ag-riculturarproduction. In the first 
place, under· the present system allowance is not made for addi~ 
tional revenue indirectly accruing to govern.ment as a result of. 
the increase in wealth of the population concerned; e.g., b:v 
increased receipts from sales taxes, stamps and ·~ncome-tax (includ- · 
ing agricultural income-tax). No doubt it is difficult to assess 
such revenue accurately, though the receipts in areas which have 
been successfully brought under irrigation may be of guidance. 
We are of the opinion, however, that indirect revenue of this 
nature should be given due weight when irrigation schemes are 
under contemplation. 

In the second place, the improvement of the well-being and 
standard of living of the population are the ·direct concern · of 
goveornments. Successful irrigation ·schemeg promote these ends. 
which cannot be satisfactorily tMuced to terms of hard cash and 
incrE>ase in revenue. In view, however, of their importance, there 
is, in our opinion, nothing intrinsically unsound in the propo­
sitions that general revenues should contribute towardg the loan 
charges of irrigation schemes, and that well-considered schemes· 
mav be undertaken even when, in their financial aspect&, they do 
not fully conform with the criteria hitherto adoptedJ 

TunEwELLS AND RIVER PuMPING P:RomcTs · 

1. The Ganges Valley Tubewell Irrigation Scheme in. the United 
Provinces marked a new development in irrigation practice in 
India. Under that scheme which now compris~ about 1,700 tube­
'vells, of which 1,300 were installed during the three years 1935-31, 
some 700,000 acres are .. irrig-ated in years o"f average rainfaUJ ::A 
feature of the scheme is that water is sold to the cultivator on a 
volumetric basis enabling him t.o co-orainate his reqi.tireme~ts Jor 
tu1lewell water-with .. the·. :ra:infall. Ac9o~dip.g. to. Sir . Will~am 
Stampe; who wag responsible for the executio-n of this scheme a.nd 
who is now Irri!ration. Adviser with the Government· of" In<li"a for 
Chow }fore Food proi.ects. four conditions are in Q'eneral esst'm£ia1 
for the success of a -·hibew_~~irri~at~~~~e~e. J.~!r~fV7,the. ft~ 
or wafer m t11e enilisoil ·musfoo adequafe to meet the surface 
d'Pma'?dR, thu~ ensurinv- a stable water table. ~~-~~ly! thP.. d_eP.t~ . 
of this water table below the g-round level must not ord1ii.anly 
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exce.ed a?out 50 feet, \thir~!Yl.\ the i:rigation demand must prevail 
over a wide .tract for an average period of not less than 3,000 hours 
in a year! an!l lfo';!~hly,J electric power 1n;ust be available over 
the tract m queffion at' a rate not exceedmg half an anna per 
unit. j Exp~ments and investigatioM are now being made in 
different parts\ of India with- the object of deciding whether other 
area~ exist where conditions are favourable for tube well projects.· 

we have aiso been info~med that experience in river pumping 
in the United Provinces has shown that water can be economi­
cally lifted from deep-set .rivers on to high ground . commanding 
lower areas by meansorcanais, provided first, the lift does not, 
as in the case of tubewell~, exceed 50 feet, secondly that power 
is· ~vailable at a rate not exceeding half an anna per unit, and 
thirdly that the cost . of the river control works is not heavy. 
Sev~ral projects of this nature are in operation in the U~ited Pro:­
vinces and experimental stations are now being erected in different 
parts of India. If these experiments are successful, it will be 
po~sible to bring under irrigation areas which cannot be served 
by gravity canals.· The more extensive use of these forms of irri-:-. 
gation is clearly linked .with the development of hydro-electric­
cum-thermal grid schemes; a matter to which we refer in greater 
detail in a later paragraph. · 

.. PRIVATE IRRIGATION WORKS, WELLS AND TANKS . 

~We have referred to the impot·tant part ·which irrigation 
from private sources plays in providing water for purposes of 
agriculture. Indeed we regard the· development of irrigation from 
private works as at least equal in importance to that of irrigation 
from work~ constructed by Government. If· India's production 
of agricultural produce is not only to keep pace with but overtake 
the growth of population it will not suffice to extend irrigation 
through · projects constructed by Government; -private irrigation 
works :must also be greatly ·expanded. . . 

!}. Wells are the most important among private irrigation 
w~r'ks. The following table shows the number of wells in actual 
use and the area irrigated by them in 1938-39 :-I 

i Triennia~ Review of lrrigation in India, 1&~6-1939. 

Madras .• 
Bombay: 

Province.-

Beng"l .. · .. 
United Province& 
J'?nja~ .. 
B1har •• •• ..- .. 

. d~t~tral Provif!.QeB a•1d Berar 1 
· Nort)l West Frontier Provip.oe 
Orissa: 
Sind·, •.. · • • 

· Number of Total area irri-.. 
wells in actual ga.ted by wells in 
use in 1938-39. 1938-39 (sores). 

645,0(l0 1,388,000 
. 290.000 768,000 

Nil Nil 
1..135,000 5,554,000 

340,000 '4,'749,000 
Not available 473,000 .. 

. 129,000 134,000 
. - 14-,000 81,0!10 

-: : 206 . . . 200 . 
19,000 . . . 40,000 

--~~ 

2,5'72,200' . : 13,187,200 -----
l The number of" irrigation wells in the Central Provinces and Berar in 

1941-42 is given as 170,000. 
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'l'he area irrigated from wells has increased considerably since ihtJ 
l{.eport of the .ltoyal Commission on Agriculture in -1lJ~~,'. tho 
increase being of the order of 1·75_ million acres. The major part 
of this increase has taken place in the U_nited .Provinces and in 
the Punjab. 

~'he Indian Irrigation Commission of 1901-03 observed in 
reganl to ungatwn 1rom wells -~s followl3 i~ 

,..166. It has been shown that well-irrigation varies i.J::l, exten~ tv 
an extraorcunary degree in the different provmces ana that the ·varia­
t.wn is presumably due to immutable aliferences of physiCal condi­
tions. lt is, lwwever, certa~_ that there 1s no smg.e provmce in 
wmcU tU1s ronn of irngat1on might not be very largely extended" w1th 
aavaiHage. .l!.ven in tne .l'unjao and uruted .t'.rovmces in wlllch the 
largest areas al'e_ irrigated, there are tracts very poorly equipped m 
reiatwn to their capacities. ln some d1stl'icts abundantly eqwpped, 
wells are so essential to Sl1ccessful ~ult1vatwn, and to tne mamtel!· 
ance of a dense population, that endeavours to multiply them, should 
be maintained and sustam,ed -until the very maximum number~ have -
lwen reached which can profitably be empwye<;i. 'l'here ~~ also 
tracts in which water lies so close to the surface that canal irrigation 
way be not only _Ull.I:\ecessary but actually harrnful, but in which, 
uev~::rtheless, Irr1gatwn of some .kind is urgently required in order 
tQ get lUll productwn in ordmary years and to s~ve the crops in 
tlmt:s o.t aruugnt. J:t or such tracts wells are u. necessity. ln other 
tracts wells are uf immense ~ervic~ in supplementing 
deficiencies iu supply. In, all such pla~es the con~tru~twn of wells · 
should be liberallY. encouraged. 

167. In Central and Southern India wells are relatively few and 
the areas. which can be protected,.'by each well are small. The need 
for them is also urgent, not only for the increase of production and 
the support of a dense populatiOn but because they supply the only 
apparent means of protectiOn against severe and· frequently recurring 
arought in vast tracts, into whlch except at prohib1tive expense, it 
ir. physically impossible to take canals, or if taken, to assure them 
a supply o.t water when it is most needed. 

/ 

f- We feel we need offer no apology for quoting at length from 
the report of the Irrigation Commission. Wells are a most impOI·· 
tant source of irrigation and if the area under irrigation is to 
expand to the fullest extent, a large increase in the numbers of 
private wells is imperative. 

~here are several ways in which the State may encourage 
the development of private wells. :We would first refer to the need 
for further research into sub-soil water suppl~lu some .area~, 
knowledge of the nature of the sub-strata and the sub-soil watei· 
are reasonably complete and in these areas Government ~re in· a 
position to advise as regards the probability of finding water. .lu 
other areas, however, information is incomplete and Government 
are not able to offer advice about the sinking of wells. It is in 
these areas that further investigations are required. We attach 
great importance to the c6llection of full inform~tion as regarda 
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subsoil water supplies and we note that this is a matter which 
. will be e:x:aminea by the newly constituted Ventral .Waterways, 
hngauo.n and. ..L'\i_avigatiOll CommiSSion 1.n consUltation with i'l'O­
vmcial Uovernments. 'l'ne second pomt to wn1ch we would draw 
attenuon 1s t.ne need iu tnose 'ireas, Ill w.tnc.h uoverument, m VIe~ 
o~ tne <.Lata avai.tat>.te, are 1n a posnwn to auvise as regai'ds the 
&:Ull..lnng ol wells, ol a speCial sta:tt to WhiCh the VIllager wno wishes 
tQ COll.i:itruct a. well (or indeed any work tor the better utHizat1on 
of :w:ater; can turn to for technical advice and assistance. As the 
1toya1 l.iomm1sswn on .agncu.tture pomted out, the members of 
thiS Sta:tf ShOUld. not wait tO tle consUlted by the landhOH.I.er j theY. 
snou1a go ~o .huz9 ' 1r duty shou.l.d be to get uno touc.n wn.h the 
:viuager 1n the ··village, Iscuss wun .him problems ansmg out of 
his water-supply! au vise , m as 1·egar<1s the rmprovement ot an old 
we1l or. the construction of\a new one, give him an .idea of the cost 
of the work, and tell him how he should proceed in order to obtain 
#nancial help from Uover~ent. l:iuc.h ·a staff may not b.: so 
necessary where the sinking of wells presents little difficulty, but 
yre .feel. that il!._!l!:_any ar_!las _the number of :weHs _yvil1 not increase 
u~_!ess a spec~~~-_sta~~f. t!t_it chara-cierl"sempli?ie~. ~it"·shou!<Gtls~ 
~~ possi&le t~ e~ploy this staff on making enquiries into appli­
cations .. under the ·Land lmprov_ement Loans Act, advising on the 
payment o~ jnstalments. and supel'Vising the expenditure of the 
log,ns when they havE! been sanctlOn(ld.~ · - · -

, ·Anot~er method by :which we consider that well irrigation can 
be encouraged is the employment of more efficient means ~for lift­
ing water, especially in uacts having aueepivate~_!able. Under·· 
present-· conditions animal -power is generally the sole means of 
lifting water. Not only is the amount of water that can be lifted 
thus unduly restricted, but a heavy load is imposed on the cattle 
power available in the village. If first~ means could be devised 
f<:>r)ncreasing the yield_ of_open_w:ells b_y_~ap,e~JJ.g.additional strata, 
e~~.e.r -~Y _tubes .~r, headings,. and, secondly, suit~ble _mechanical 
devices coUld be organized to operate--p-ersian wheels or othe,r-­
forms -of mechanical lift 'by power,· not only ·could bullock power 
lie conserved for other agricultural purposes, but th.e protective 
range of open _wells could often be substantially increased. We 
are of opinion that an intensive study of such methods should be 
carried out by _Government, with a view to their application in 
tracts where the water table is deep, and where widespread electric 
power is likely to become available under the various hydro- and 
thermal-electric grid schemes now: being projected in many parts 
of India. 
vtl. The construction of a well involves considerable capital out• 
lay and we see little chance of an appreciable acceleration in the 
rate of construction of wells, unless funds in the way of loans and 
grants are provided by GoverD:iiieilr.-Tlieiirigation CommisSion 
of 190i-03 express'ed. the opinion that the chief way in which 
Government can assist in extending well irrigation, is by liberal 
advances (takavi loans) under the· Land Improvement Loans Act 
(XIX of 1883). We take the same view and we note that this 
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method has been adopted in the Grow More Food campaign. Att 
alternauvurocedure ~<mld oe .~~~-~advances-to- be -made-by·_La~d 
.M~~n.ks. Indeed t~s method wou~d possess certa:n 
ad,·antages over that ot grantmg loans under the Land Improve­
ment Loans Act. Land ..IU.ortgage .Banks, .however, have not made 
much progress and their number is very ~Small, being about 200 in 
British India with a membership of approximately 100,000. In 
these circumstances loans by Land ,Mortgage Hanks cannot take 
the place of advances under the Land Improvement Loans Act. 
Under the Grow .More Food campaign large sums have been made 
available for takavi advances, and in view of the imperative need 
for a large extension of well-irrigation we are of opinion that 
this policy should be continued as a long-term .measure,a.• 
--~ . ~- ---·- -· ·-- ·-·-·· ... ---·-·»" ··-- -·· .. ----~ ------~-- ---- ------------· ~ -

A feature of the schemes initiated under the Grow More Food 
campaign has been the sanction, in addition to takavi advances, 
of grants-in-aid equal to one-fifth (one-fourth in one provjnce) 
of t.he cost of the work subject to a maxim'1llll. The question is: 
should this system of grants-in-aid be continued ·as a long-term 
measure? As regards precarious tracts we ·think it should and 
such a policy would be in accordance with the recommendation 
of the Irrigation Commission.. In regard to other areas :we sug­
gest that the position should be reviewed, after experience has 
been gained of the working of the schemes now in operation under 
the lirow .More .Food campaign, and a decision taken in the light 
of that experience whether in these areas this special stimulus ia 
necessary. 

'V e understand th~lt grants-in-aid, unde~ the Gro:w Mor~ Food 
schemes~ are given in all Cftses irrespective of the financial 
resources of the grantees. A 'plan of a grant-in-aid for every well 
has the merit of simplicity and it avoids the difficulty of deter­
mining the resources of the grantee. But as against these advan­
tages it involves the payment of grants to persons of ample means 
who would construct wells without Government aid. Funds for 
grants-in-aid are not and will not be unlimited and we would 
prefer that a simple means test should be applied with the object 
of eliminating persons of sufficient means from this concession. 

It is particularly important that the rate of interest charged 
on loans should be kept as low as possible. We think that the 
loans should not be a source of profit to the State and that the 
surcharge, over and above the rate of interest payable by the 
State on its borrowings, should be reduced to an amount sufficient 
merely to cover the risks taken. We do not favour interest-free 
loans or a rate of interest lower than that fixed in the manner we 
have suggested. 

12. Tanks in many parts of India form an important source of 
irrigation and we believe there is considerable scope for extendino­
works of this character. What we have said about wells applie~ 
in large measure to tanks. The special staff we have sug{l'ested for 
well-irrigation would be able to advise and assist the l~ndholder 
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in improving and constructing tanks, and taka,vi advances and 
grants-1n-a1a should be available for the purpose of stimulating 
the improvem~ut and constructwn ot tanks as well as of wells. 

!.~v .A:r:ERLOUGl~u l.N l!W.uUA'l'ED AREAs a:No HEI>AIR o.li' .PR1VA1E 

iRRIGATION )V_ORK:; 

1~. '!'here ·are two matters to which our attention has been 
·drawn. by th~ 1·eplies to our questionnaire. 'l'hey are these. .First, 
waterlogging in. the irrigated areas of the l'unjab, and secondl;y, 
the state ot disrepair of private irrigationworks m the permanently 
llettled areas ot jjengal, .tl1nar, and .1\l.auras. \Vaterloggmg m 
the irrigated areas of the P.unjab has become a very serious matter. 
1t is due to the rise of the water table and the harmful eftects of 
this nse .~appear i~ i.WO tormll. .lfirst, the_ S'atura.t10u of the soil, 
locally knowna~ se1n~ o1·,in the :worst affected areas, the appearance 
of wa~e1· on the_ surface and the formation of jheets; ana secondly, 
the .concentration ~f salts in' the upper layers· of the soil, locally 
known a~ ~hur. The seriousness ot the s1tuation may be judged 
irom the fact that whereas in 1~32 the areas seriously· affected by 
sem and th,ur :were 26,000 and 300,000 acres respectively, they no~ 
amount to 34,000 and 1· 4 million acres. In ~ddition, there a1:e 
_large_ areas w,h.ich are affected to a less extent. :We ·have been 
iniormed. tliat tu~e:-well pumpmg, coupled w1th adequate surface 
_drainage of_ storm water!. seems to be the most promismg method of 
co#trollil;tg the level of the water table,. and that the ~unjab 
Uovernment have under consideration a large scheme of tubewell 
development along the perennial channels ot the Chaj and liechna 
Doabs. It is hoped that with the completion of this scheme there 
will be considerable improvement in the waterlogging situation. 
We understand, too, that the possibility is being examined of 
expanding . irrigation on the canal systems affected_, by utilizing 
the subsoil water pumped from the tubewells to be installed 
under this scheme. It is estimated that an additional 700,000 
ac1·es could thereby be irrigated._ 'l'he problem of waterlogging 
is certainly one of the most serious which faces irrigation engmeers 
in the Punjab. '\V e trust that it will not become such an evil in 
the large irrigated areas of Sind. 

The problem of restoring private irrigation systems to a state 
of repair in the provinces of Bengal, Bihar and Madras is one 
which presents great difficulty. In the southern districts of Bihar 
private irrigation sys;tems have fallen into disrepair and have 
become almost useless. In the western districts of Bengal the posi­
tion is the same. The Bengal Government have told us that there 
are great possibilities in the district of Bankura for an increase in 
the acreage under rabi crops, such as .sugarcane, wheat, barley 
and winter vegetables, if the canals belonging to zamindars are 
improved; that the acreage under crops may also be increased in 
the district of Burdwan if the dert-lict tanks and other sources of 
irrigation: belonging to zamindars are kept in repair; and that if 
derelict tanks in the district of Birbhum ate excavated they would 
command 800 square miles or two-thirds of the net cropped area. 
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Tlw Ma.uras Uovl:lrllllltmt have ~lso inforllll:lU _ u~ illa.t in llla.ny 
etHatl:llS!. governl:lu by the .Ma.d.l·as J!.;states ,Laud Act oi ll:JU~.! i:.;I·iga­
twu works are in a bad state of repair, w1t.b, the result t.llu.\i a 
cons1Jerable e.xwnt of land i~ either left waste or fails to yield the 
1llaxllllU1ll return. ln llengal, legislation (the .llengal Tanks 
llllprovellient Act) was passed in ll)Jl:J enabling llovernment to take 
uver and improve derellCt tanks, and since 1~41,_ 700 tanks have 
l>t!eu improveJ in the district of .llirbhum. In M;adras the problt!lll 
is being uealt with under the provisions of the Madras Irrigation 
Works (Hepairs, Improvement and Uonstruction) Act of llJ4o. 
This Act authorizes Uovernment to 1·epau· or improve any existill!:r 
urigation work in private ownership~ or to construct a new: irn­
gatlOn :work on land which is not Government property. The cost 
ui repairing, improving or constructing· the irngation work is met 
by Uovernment m the hrst instance and later recove1·ed from the 
ylOprwtor of tlle estate. in l:hllar, under the 1-'rivate Irrigation 
Act of l!J22, the Collector of the district is empowered to direct 
that repairs be carried out, or alternatively·. to have the repairs 
carried out and to recover tlle cost from the proprietor or proprie­
tors. ·we understand, however, that action ta·ken under this Act 
has been limited and that little progress has been achieved in 
putting private works into a state of repair. The proper mainten­
ance of private irrigation works is a matter of importance and we 
suggest that it is one which calls for the strict enforcement of 
the legislative measures passed with the object of ensuring it. 

CoNSERVATION oF H.AIN WA.TER A.ND PREVENTION OF SoiL EROSION 

J14. In certain areas, parti()Rlarly in t~e undulating country 
of the Deccan, although the rainfall is precarious, the monsoon 
is often lllarked by heavy downpours of rain of short duration. 
These heavy rain storms, while of little value for the cultivation 
of crops, cause serious soil erosion by washing down. the fertile 
upper layers of the soil from the sloping hill sides to lower ground 
rmd into nullahs and rivers. 'l'he twin problems of the conserva­
ftion of rain water and the prevention of soil erosion have been 
under examination by the Agricultural Department of the Govern· 
IUent of Bombay, for over a decade, in connexion with investiga~ 
tions into the application of dry-farming methods in. large 
tracts of low aud uncertain rainfall in the Bombay Presidency. 
At an early stage in the investigation in the distriCts "of Sholap:ur 
and Bi,iapur, it became clear that some sort of bunding (embank· 
ments) is essential in order to achieve the dual object of the 
prevention of soil erosion and the conservation of rain water. The 
construction of such embankments is not in itself a new develop· 
ment in these areas, for a consiqerable number of such embankment:~ 
have been erected by cultivators on their own initiative and at 
their own expense. 'l'he great majority, however, are earthworks 
of considerable size, constructed at the lower ends of large :fields, 
and in many cases provided with masonry waste weirs for the 
escape of the large quantity of excess rain water which flows down 
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!rom the upper slopes. :Embankments of this kind are of the 
uature -of ·' nooding " schemes, and the maJonty a1·e coustructe<i 
without reference to their eftect on neighbounng ·lands, an<.l. with 
little or no .relation to the general contour of the surrounding area . 
.Moreover they are expensive :to erect and maintam and m periods 
of .heavy and concent~ated raiu.tall frequently give way unuer the 
pressun: of accumulated sur1ace water. .W .hen breaches occur the 
rush of water causes great damage to the fields lower down. 

_ In 1943 the Government of Bombay sanctioned a large-scale 
experiment in contour bunding in the districts of l::>holapur and 
.tliJapur in connexwn With ·1amme relief operations then in pro­
gress ~n those districts. 'fhe experiment consisted of large-scale 
.tnvestlgations into the technical aspects of contou~ bunding, namely, 
the height and width of bunds, the maximum distance between 
~tdjacent _Qunds, and the most economical methods of construction. 
This work was commenced in April1943 and by the end of .March 
1!:144 work had been completed m an area of over 120,000 acres, 
consisting of 30 ,QOO acres of uncultivated land and 90,000 acres oi 
cultivated land. The uncultivated area was contour trenched and 
the trenches sown with seeds of forest trees with the object of 
afforesting- the - area. In the remaining area con~our bunding 
was carried out. The result of this large-scale experiment was 
considered to be sufficiently satisfactory to warrant contour bund­
ing to be proceeded with on a larger scale, and the Government 
of Bombay sanctioned 1.he contour bunding of an al'ea of 300,000 
acres at a cost of Rs. 12· per acre, of which the cultivator will pay 
Rs.- 9 in instalments spread over a period of fourteen Y:ears. 

The system of afforestation by contow.: trenching, and _the 
conS'ervation of ram water in the cultivated land by: means of 
contour bunding, holds out the prospect of effecting great im­
provements in the agricultural conditions of large areas in l}_ombay 
and other parts o£ lndia.t where the rainfall is not only precarious 
but is liable to he precipitated in violent storms of short duration. 
:\Ve commend the work in Bombily to the notice of other Provincial 
and State Governments. 

v MuLTI-l'URJ:>OSE REsERVOIRS 

15. In paragraphs 7 and 10 we referred to the important fart 
which cheap power, chiefly hydro-electric power, can play in the 
development of irrigation in India. Water for _u:rigation can be 
obtained from three sources. First, the normal flow of rivers_; 
secondly surface storage reservoirs; and thirdly, sub-soil supplies. 
We unci'erstand that the :first source, which provides the cheapest 
form of irrigation, has, in some areas, been almost fully exploited, 
and that in the future, irrigation schemes will depend to an ever­
increasinG' extent, on the second and thi1·d sources. Storage 
reservoirs

0 
are, however, expensive to build and the pumping of 

water from the sub-soil is costly in the absence of cheap power. 
But storaO'e reservoirs can be used for other purposes besides irri­
gation, n~ely, for the prevention of floods, for the maintenance 
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of navigation and for th.e generation of hydro-electric power on 
a large scale at cheap rates. "\Ve have been informed that the 
development of these multi-purpose reservoirs is one of the most 
hopeful methods of improving the rural areas of India.. The 
water from. the reservoir can be used for irrigation, thereby 
increasing the yield of the crops on land already cultivated and 
bringing new land under cultivation. Flooding can be prevent­
ed and not only crops saved from damage by flood water but also 
laud, which would otherwise remain uncultivated, brought under 
the plough. The electricity can be used in pumping from tube­
wells and deep-set rivers, and irrigation thereby provided for land 
which cannot be irrigated directly from the reservoir. Cheap 
power can be provided for industrial development thus relieving 
the pressure of the population on agricultural land. 

CENTRAL :WATERWAYs CoMMISSION AND CENTRAL. TECHNICAL 

PoWER BoARD. 

!G. In order to assist planned development on these cognate 
lines the Government of India have recently ·constituted a Cen· 
tral Waterways, Irrigation· and Navigation Commission under the 
chairmanship of the Consulting Engineer, Waterways, Irrigation 
and Navigation to the Government of India. The Commission 
will act as a central fact-finding, planning and co-ordinating orga­
nization and will be available to advise Central, Provincial, and 
State Governments in regard to waterways, irrigation and naviga­
tion problems throughout the country. It will be a strong technical 
organization designed to conduct, where necessary, surveys and 
investigations, with a view to ~ecure the planned utilization of 
water resources of the country·· as a whole, and in consultation 
with Provincial and State Governments to co-ordinate and press 
forward schemes for the conservation, control and regulation of 
water and waterways. A Central Technical Power Board has also 
been formed. This Board will similarly act as a central planning 
organization and will be available to advise the Central, 
Provincial and State Governments in regard to the policy of 
encouraging and planning widespread development of public elec­
tric supplies throughout the country. Like the Waterways Com­
mission, the Central Technical ,Power Board will be a strong 
technical organization designed to collect information, conduct 
surveys and prepare schemes in outline for electrical development 
in consultation with Provincial and State Governments. We hope 
that with the assistance of these two bodies, whose functions appear 
to be so closely connected, Provincial and State Governments will 
be able to undertake schemes which' will increase greatly the 
productivity of rural areas. 

17. In the opening paragraph of this chapter, we said that 
among the measures which can be taken to increase the area under 
cultivation and the yield of m·pps on land already under cultiva­
tion, first place must be assigned to works for the supply and 
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conservation of water. In the succeeding paragraphs we have 
review-ed different measures which can be taken to ensure the 
better supply and conservation of water. ln conclusion we wi::~h. 
to say th1s. ( 'l'he problem . of _water~supply w~ll not be solved 
by the mere extended application of one particular method of 
irrigation but by the use of alJ methods. We consider it of 
vital importance that all methods l:lhould be actively developed, 
and that Government and the people should recognize, that irriga­
tion in its widest sense is the most potent means of increasing 
agricultural outturn in India. Irrigation canals, multi-purpose 
reservoirs, tubewells, river pumping, open wells, tanks, private 
irrigation works in permanently settled areas and the conserva­
tion of rain water by contour bunding must all be developed to 
the utmost extent if agricultural production is to keep pace with 
the growth of population in India.) 

SuMMARY OF CoNCLUSIONS AND RECoMMENDATION~ 

18. Our main conclusions and recommendations may be sum­
marized as follows :-

(i) Among the measures which may be adopted for increasing 
the area under cultivation and the yield of crops on land already 
under cultivation, the first place must be assigned to the supply 
and conservation of water. 

(ii) The construction by Government of all classes of irriga­
tion works such as canals, multi-purpose reservoirs, tubewells and 
river pumping plant, should be undertaken as rapidly as possiblt! 
in the post-war period. 

(iii) In estimating the financial soundness of an inigation 
scheme account should be taken not only of the revenue directly 
attributable to .lhe work in question, but also of the additional 
revenue indirectly accruing to Government as a result of the 
increase in the wealth of the population. An irrigation schemt! 
promotes the well-being and the standard of living of the people 
and there is, therefore, nothing intrinsically unsound in general 
rtvenues contributing to the loan charges of well considered 
schemes. 

(iv) The State should encourage the development of private 
wells by the collection of full information as regards sub-soil water­
supplies, the appointment of a special staff charged with the duty 
of advising and assisting the villager in the sinking of wells, the 
grant of takavi advances and the introduction of more efficient 
means of lifting water, especially in tracts with a deep water 
table. 

(v) The construction of private tanks should also be 
f:'llCOUraged. 

(vi) The legislative measures passed for the purpose of 
ensuring the proper maintenance of private irrigation works should 
lie strictly enforced. 
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(vii) The system of afforestation by contour trenching and 
the conservation of rain water by contour bunuing holds out the 
prospect of effecting great ·improvements in agricultural c'Ondi­
tions in large areas in Bombay and other parts of India, where 
the rainfall is not only precarious but is liable to be precipitated 
in violent storms of short dmation. The work being carried out 
by the .tlombay Government in this regard is commended to the 
notice of other Provincial and State Governments. 
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CHAPTER H.-MANURE 

Next to the provision of an assured supply of water, the use of 
manure offers the most important single means of increasing the 
yield of crops. Experience has sh!.'wn tlhat the plant food, abstract­
ed by low yielding varieties of crops, is reP.laced through the ope­
ration of the natural recuperative powers of the soil, assisted by 
the small! quantity of manure occasionally applied, and that the fer­
tHity of the soils of India has thus become stabilized at a low level. 
If, therefore, the yield of crops is to be increased and in partirular 
if the full benefit is to be derived from improved varieties, plant 
food must be added to the soil in very considerable quantities. 
Hitherto the use of manures has been confined largely to the more 
profitable among the cash crops, suclh. as tobacco, sugarcane and 
vegetahres, and the amount of manure applied to land on which 
the main crops. are grown has been very small. . The problem of 
increasing the amount of manure used is, however, not a single 
problem but a whole series of problems, none of wlhich is easy of 
solution. Yet, if the standard of living of the Indian cultivator is 
to be raised, it is essential that the use of organic and inorganic 
manures should be greatly extended. If this is to be achieved, 
every source of fertilizing material must be utilized to the fullest 
extent, the supply and distribution of manures and fertilizers must 
be so organized as to ensure that tlhey are available in all parts of 
the country at the cheapest possible rates, cultivators must be edu­
cated in their use and Agric11ltural Depar;ments must be in a posi­
tion to give detailed advice as to the quantity and the manner in 
which they should be applied. 

2. T!he manurial! problem in India, Is m the main, that of a 
deficiency of nitrogen in the soil, though, in parts of iJhe crystal­
line tract1f of peninsular India, phosphates are also needed. The 
aggregate requirements of nitrogenous manures are enormous. One 
testimate has put them at 2 ·6 million tone of fixed nitrogen a ye3r. 1 

i"Jt has also been estimated that even if the whole of the farmvard 
manure were used for manuring the land-at present only abo~t 40 
per cent is believed to be so used-the amount o£ nitrogen thus 
made available wouid only be in the region of 800,000 tons, thil t 
is, about one-third of the total requirements. 2 These figures show 
tlhe magnitude of the manurial! problem which has to be solved, if 
the technological possibilities of increasing the yield of crops by 
means of manure are to be translated into practical possibilities. 

3. The principal forms in which nitrogenous manures can be 
made available in India are (a) farmyard manure, (b) compost made 

1 Burns' Technological Possibilities cf Agricultural Development in India, 
page 122. 

z Memo. on the Development of Agriculture and Animal Husba.nury in 
India of the Advisory Board of the Imperial Council of Agricultural Res<1areh• 
pa.ge 7. 
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lrom night-soil and refuse in urban areas, (c) compost made from 
village refuse and other materials, (d) oil cake, (e) green manure, 
(/) bone meal, fish manure, etc., and (g) chemical fertilizers.' 

FARMYARD MANURE. 

4. The value of farmyard manure lies not only in tJhe nitrogen 
but also in the humus it provides. It has been estimated that only 
40 per cent of what is produced is used as manure, that another 40 
per cent is used as fuel, and that the remaining 20 per cent is lost 
owing to difficulties of collection. The cultivator fully realizes tJhe 
value of farmyard manure for the purpose of increasing the yield 
of his crops. The problem does not, therefore. consist in convinc­
ing him that cattle dung is better used as manure than as fuel, but 
in providing him with an alternative fuel, as clheap and as useful 
as cattle dung. Until such a fuel is available the pract.ice of using 
cattle dung as fuel will continue, and no amount of propaganda 
directed against the practice will materially .reduce the amount so 
used. In some parts of India, but not in others, wood is a possible 
alternative fuel. This is the case in areas where there are tracts 
or parcels of land, which are only capable of producing trees, and 
in these areas the establishment of fuel plantations is perhaps the 
most hopeful method of reducing the amount of cattle dung used 
as fuel. In other areas the planting of shrubs as hedges or wind 
breaks and of quick growing trees near the villages may assist, but 
in the most highly cultivated, and, therefore, the most densely 
populated areas, the growing of fuel trees on any considerable 
scale is generally not feasible. Some crops, such as cotton and 
jute, provide fuel and in determining tJhe rotation of crops fuel 
requirements should be kept i!) view. Another possibility is the 
extended use of mineral oil as a fuel for cooking and the feasi­
bility of popularizing the use of this fuel in the post-war period 
needs examination. The use of electricity for cooking is a more 
remote possibility, but we suggest that its use should be explored in 
areas where clheap electrical power is available, or is likely to be 
available, under the hydro-electric schemes proposed to be carried 
out after the war. Further, the increased use of hydro-electric 
power by industries and railways may release coal and other fuel 
for domestic use. We recognize that ihere Is l'ittle new in tJhese 
suggestions but no other lines ·of advance appear possible. We 
would, however, suggest that more might be accomplished if an 
attack on the problem were concentrated within relatively small 
areas in each province. In one area the planting of quick-growing 
trees, wlhether singly or in plantations, might be carried out with 
the assistance and under the guidance of an officer specially sta­
tioned in the area for the purpose. It would be his business to 
explain to the villagers the need for using wood in place of cattle 
clung as fuel and to encourage the planting of fuel trees. In 
another area an endeavour might be- made to increase the use of 
oil fuel for cooking purposes. This would have to be done by 
actual demonstration and by lending out oil stoves to those vil­
lagers who were prepared to make the experiment. If success is tc 
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be achieved it will be through ocular demonstration in the villages 
and not tJhrough the circulation of printea pamphlets or by talks 
advocating the use of a particular kind of fuel. 

CoMPosT 

5. The manufacture of compost from night-soil and town refus'=! 
has made progress under the action taken by tJhe Central and Pro­
vincial Governments during the Grow More Food campaign. 
Considerable quantities of this manure have been produced and a 
certain amount has been distributed. Although it is yet too early 
to say whether the development of tJhis source of manure will prove 
a success_. the outlook is promising. Difficulties have, however, 
been experienced in some quarters owing to the objection of the 
cultivator to handle manure made out of night-soil. Transport 
is also a difficulty for villagers have not the facilities for transport­
ing it over long distances. If this scheme is finally successful, a 
valuable addition will have been secured to the total amount of 
organic manure available. · 

6. The making of compost from village refuse, cane trash, 
water hyacinth and other material available in the countryside 
presents more difficulty. Tihe amount of labour involved is very 
considerable and if weeds like water hyacinth are used, there is 
the danger of spreading the pest. Still no source of fertilizing 
material can be neglected, and experimental work should continue 
with a view to ascertaining the best methods of composting under 
rural and village conditions. If, for instance, it shou!d be possible 
to make a good compost out of water hyacinth, a double purpose 
would be served-a valuable manure would be obtained 
and a noxious weed destroyed. · Particular attention should also 
be given to the conservation of cattle urine. 

OIL CAKE 

7. Another source of nitrogen is oil cake. With the exceptin~1 
of castor and neem cake, oil cake is used as cattle feed; in fact this 
is the principal use of oil cake in India. The amount at present 
consumed as cattre feed is only a fraction of what it should be if 
the cattle were properly fed. Any increase in the production of 
oil cake will, therefore, be largely absorbed as cattle feed and it 
is unlikely that any considerable expansion in the use of oil cake 
as manure can be expected. It is, however, desirable that as nnH:P 
as possible of the oil seeds grown in India should be crushed in 
India, so that the maximum amount of oi] cake may be available 
for cattle feed and manure. This is a matter to which we attach 
particular importance and we suggest tJhat it be examined. 

GREEN MANURING 

8. Green manuring is another subject which requires further 
investigation. Experiments have shown that provided tJhere is 
sufficient water, after the green manure has been ploughed in, to 
enable it to rot properly, and that there is, except in the case of 
transplanted paddy, a sufficiently long gap (at least "ix weeks) 
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between the ploughing in and tJhe sowing of the next crop, green 
manuring results in improved yields. Green manuring has, how-: 
ever, made little progress except in the rice-growing areas of the 
deltas in Madras. One of the chief reasons for the lack of progress 
is probably to be found in the fact, that tJhe smaU cultivator cannot 
afford to sacrifice even a catch crop in order to grow a crop for 
green manuring. A priori it would appear that green manuring 
will only be successful in places, where there is an abundant supply 
of water and the pressure of population on the land is not heavy, 
or the green manure crop fits ·into, or is a part of, the normal 
rotation of crops. .As we lhave said the question of green manuring 
requires further investigation and we recommend this be under­
taken without delay. 

BONE MEAL AND FISH MANURE 

9. Bone meal and :fish manure are valuable sources of nitrogen 
and phoRphates and the former is particularly valuable for soih 
deficient in calcium. The quantities of these manures produced, 
however, are very small and before the war' much of what was 
produced was exported. .Again, only a small proportion of the 
bones available is collected. The Royal Commission on Agriculture 
recommended that Government should investigate the cost of pro­
~essing bones with special reference to those districts, in which 
tJhe development of hydro-electric schemes gives promise of the 
supply of cheap power. We draw attention to this recommendation 
and suggest that investigation be undertaken in those areas where 
hydro-electric power has been developed during the last decade.· 
With the development of the fislb. industry in the post-war period 
the quantity of fish manure should increase considerably. Every 
measure should be taken to e.Mourage the use of this valuable 
fertilizer. The utilization as manure of offal and blood from 
Rlaughter-houseR and meat dehvdration factorieR is another matter 
which might be investigated. • 

ARTIFICIAL FERTILIZERS 

10. Finally, we come to artificial fertilizers of which the most 
important is ammonium sulphate. In view of the great difficulty, 
indeed, the impracticability of Rupplying the potential manure 
requirements of India by means of organic · manures, 
i.e., farm-yard manure, compost, oil cake, green manure, bone meal 
and flslh manure, the use of artificial fertilizers becomes a matter 
of great importance. We have been told that the potential demand 
for ammoni~m sulphate for crops such as sugarcane, potatoe!'l, 
vegetableR,. n~e and wheat grown on irrigated la.ad is in the region 
of three mlllwn tons a year. Before the war the total imports of 
ammonium sulphate amounted to about 100,000 tons and tJhe amount 
manufactured in the country was approximately 20,000 tons, but 
the greater part was used for special crops including plantation 
crops, only about 15,000 tons being used for the manuring of 
paddy. The Foodg-rains Policv Committee recommended that 
nrrang-ement!l 'lhould be made fo~ the setting up in Inclia of a plant 
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capable of manufacturing 350,000 tons of ammonium sulphate per 
year. .This proposal has been examined by a Teclhnical Mission 
and on the basis of its report the Government of India have decided 
to establish a factory capable of producing this quantity of sulphate 
of ammonia. It is, however, unlikely that the plant will come 
into production before the end of 1947 and until that time it 
appears improbable that the amount of ammonium sulphate 
available for consumption in India will reach a yearly total much 
in excess of 250,000 tons. We, further, u:Q.derstand that another 
factory capable of manufacturing 100,000 tons a year is under 
construction in Travancore. Tlhese figures illustrate the wide gap 
between the teclhnological possibilities of increasing the yield of 
crops by the use of artificial fertilizers and the practical possibili­
ties of the use of such manure. It is inevitable that, apart from 
the actual amount of artificial fertilizers available, progress in the 
use of these fertilizers will be gradual-the cultivator will have to 
be educated in tJheir use-and that it will be many years before · 
consumption is equal to potential requirements. 

In 1928, the Royal Commission on Agriculture expressed the 
view that "with certain exceptions, however, such as for instance, 
sugarcane and the more valuable garden crops, it is yet to be 
determined for what conditions and for what crops artificial 
manures can be profitably used to stimulate crop production in 
India." Considerable progress has been made during the last 
16 years, and the Agricultural Departments are now in a better 
position to give definite advice in regard to the use of chemical 
fertilizers for paddy and irrigated wheat. In other respects, 
however, the position today is the same as it was when the Royal 
Commission reported. Further, even as regards rice and irrigated 
wheat, the Agricultural Departments are not in a position to give 
full detailed advice. For instance, little information is available 
as to the most suitable time for the application of the fertilizers, 
about the correct proportions of nitrogen, phosphorous and potas­
sium for different soils and crops, and the proportion in which 
organic manure should be used along with fertilizers. In fact 
considerably more research and experiment are required in regard 
to the use of fertilizers before the Agricultural Departments will be 
in a position to give full and satisfactory advice as regards their 
use. 

There is one other point to which attention should be drawn. 
The results given by fertilizers depend largely on the amount of 
moisture in the soil. In regions where the rainfall is light and 
the land is not adequately irrigated, artificial fertilizers usually 
fail and even organic manures are uncertain in their action. 
ThrouO'hout large areas in India, therefore, fertilizers cannot be 
iused profitably unless the land is irrigated. 

OTHER SouRcEs oF INCREASING Pu.NT Foon. 

11. Tlhere are two sources of increasing plant food to which 
we SUO'O'est insufficient attention has been paid in the past. The 
first i~the adoption of measures for promoting the natural recu­
perative powers of the soil through the activity of micro-organisms 
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in the soil, -or by oiJher means. This, however, is an extremely 
intricate problem and we are unable to say, in the present state 
of knowledge, to what extent supplies of plant food can be aug:tnent­
ed by these means, but we recommend that further research should 
be undertaken in this matter by agronomists, chemists and micro­
biologists. The second is tJhe introduction of crop rotations in order 
to increase the p}'oductivity of the soil, and the examination of 
current practices with a view to determining which of the legumi­
nous crops can be most profitably introduced in suclh rotations. 

PRICES OF MANURES 

12. The price factor is a most important element in the use of 
both organic and inorganic manures. The financial gain to the 
cultivator must be substantial; it is not sufficient that there should 
be some gain. If the gain is small it is certain that tJhe cultivator, 
particularly the small cultivator, will refuse to go to the expense 
of buying the manure and take the trouble of applying it to the 
land. In the present abnormal situation th_e use of oil-cake and 
compost made from night-soiD and town refuse for the production 
of foodgrains is being encouraged by subsidiz"ation. In the exist­
ing emergency we see no objection to this, but we cannot recom­
mend that manures shouia continue to be sold at concession rates 
on the return to normal conditions. That does not mean, of course, 
that Government should take no measures to ensure that the prices 
at which manures and fertilizers are sold to the cultivators are 
as low as possible. There are several ways in which Government 
can come to the assistance of the cultivator. First, railway freights 
should be periodically reviewed with the object of determining 
wlhether further concessions in freights ~11e possible. As the 
floyal Commission on Agricul.~ure pointed out, any increase in 
the crop yield, as a result of thf' use of manures and fertilizers, 
must eventually lead to an increase in traffic and thus benefit 
railway revenues. Secondly the quality of manures and ferti­
lizers supplied by the trade 'should- be kept under close watch to 
guard against adulteration. Thirdly, Government should, if 
necessary, arrange, preferably through co-operative societies, for 
tJhe distribution of manures and fertilizers. And fourthly, co­
operative credit societies should be organized, in tliose areas where 
they do not now exist, with a view to financing the smalD cultivator 
in the purchase of manures and fertilizers. 

Su:YMARY OF CoNCLUSIONS AND RECOMMENDATIONS 

13. A great increase in the use of manures and fertilizers is 
one of the most urgent requirements of Indian agriculture. We 
Jo not, however, expect a spectacular clhange within a year or 
two; the difficulties are too formidable to permit of that happen­
ing. But what we do look forward to is a gradual and substantial 
"increase in the yield of crops due to the use of manure. Our main 
recommendations are- · 

(i) Efforts to find an alternative fuel to cattle-dung should be 
continued and intensified. 
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(ii) The making of compost from night-soil and town refuse 
should be continued and expanded. 

(iii) Investigations into tJhe best methods of making compost 
from village refuse, cane trash, water hyacinth and other materials 
available in· the countryside, and the conservation of cattle urine 
should be continued and intensified. 

(iv) The question of crushing in India of as large a propor­
tion as possible of the oilseeds grown in ihe country should be 
investigated. 

(v) Further investigations into green manuring are necessary. 

(vi) The extended use of bone-meal and fish-manure also needs 
examination. 

(vii) An expansion in the use of artificial fertilizers is essen­
tial if the yield of crops is to be substantially increased. The use 
of these fertilizers is, however, a technical subject on which fuller 
information is requirea. Further research and experiment are 
necessary- in order that .Agricultural Departments may be in a 
position to give full advice as regards the use of these fertilizers. 

(viii) The price factor is a most important element in the 
use of ,organic and inorganic manures. Whil'e we do not recom­
mend tlhat the use of manures should be subsidized, we suggest that 
the State should take other measures with a view to ensuring that 
manures are available to the cultivator at as low a prica as possible. 
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EvoLUTION oF IMPROVED VARIETIEs 

The evolution of improved su·ains of c1·ops through selection,( 
hibridization, and the introd\lction and acclimatization of forei~u 
types has been rightly recognized by the Departments of 
Agriculture in India as a fruitful method of increasing pro­
duction, and considerable success has been achieved in thit> 
duection. It is estimated that an increase in production of 
irom 5 to 10 per cent can be obtained from improved varieties. 
lt is in this field that the cultivator, once convinced of . the 
udvantage, has shown greater readiness than in any other Lo 
follow the advice of the Departments of Agriculture. By 
1926-27 when the ltoyal Commission on Ag1·iculture held their 
mquiry considerable areas under some of the main crops were 
sown with improved varieties. Further work to obtain better 
stramb has continued in the llrovinces and at the Imperial 

·Agricultural Uesearch Institute. The Imperial .Council of 
Agricultural ltesearch has, from its very inception, encouraged 
this line of investigation throughout India; in fact this 
may be regarded as the main activity of the Council. Si1· 
John ltussell (1937) considered the work on improved varieties 
as " indeed some of the best agricultural work in India." 
l'erhaps the most marked achievement has been the production 
of improved. varieties of sugarcane at Coimbatore. Their rapid 
spread, within a short time, is a testimony to their high value. 

2. The Departments of Agriculture now have improved 
strains of practically all cereal crops, suited for different regions, 
and further work · towards '··improvement is well in hand. 
lmproved strains of edible and other oil-seeds-rape, mustard, 
groundnut, sesamum, linseed and castor-are also availabl~. 
tjf the pulses, gram has received some attention and certain 
high yielding and wilt-resistant types have been product::d. 
l'igeon pea (Uajanus indicu~) has been under investigation, 
and attempts are being made to obtain wilt-1·esistant types. 
lJntil recently other pulses did not receive much attention, but 
at the suggestion of Sir John Russell co-ordinated schemes of 
breeding improved varieties have been started in provinces and 
states by the Imperial Council of Agt·icultural Research. The 
importance of pulses in providing much-needed protein food, 
~ood feed and fodder for cattle, and in adding nitrogen to the 
oil through the agency of bacteria must be strongly emphasizefi. 

'l'he Indian Central Cotton Committee and the Indian Jute 
Uommittee have initiated schemes for producing improved types of 
the fibres with which they are respectively concerned. Work i!l 
also being done on tobacco. 

lt&. the beginning, the work of improvement was confined 
tu iueteasing the yield of crops, and to improvement in quality 
in the case of fibres, oil-seeds and tobacco; later, attention 
was directed to the evolution of varieties which could resist 

L 151 J 



IM.l'lWVEM.KN'l' o~· ~·ooD l'lWllUC'l'lO.N A.Nll .NUt.RITIO:N [PART 111 

pests, disea~es and other abnormal factors. The work of breedin·r 
better varieties of crops must continue, with a view to effecting 
further improvement in yield and quality and producing new 
resi~:~tant varieties. The latter are important because pests are: 
liable to change their food habits, new strains of disease­
producing organisms continually appear and resistance some­
times breaks down under different environments. Moreo>er, 
deterioration as the result of admixture, cross-fertilization and 
ot•hcr cause necessitates the constant revivar of strains. 

SPREAD AND IMPROVED VARIETIES 

. 3. The Royal Commission (In Agriculture gave figures for 
the area under improved varieties of crops for 1926-27 (extracted 
from the Review of Agricultural Operations in India for 1926-27). 
We have obtained a statement of the position in 1938.-39 
from the same source 1 and these data are compared in the 
aiatement below. The! Royal Commission were of the opinion 
that the available estimates did not do full justice to the work 
of crop improvement, because ·the selected varieties of certain 
crops, such as wheat and cotton, were so generally grown 
in certain provinces, that the departmental statistics- did uo1t 
properly represent the extent to which improved varieties had 
spread. During the· Grow More Food campaign special. efforts 
have been made to increase the area under improved strains, 
and the present position, the·refore, should be better than it wa~ 
in 19;j8-39 :-

Crop. 

Rice 

Wheat 
Jowar 
Groundnuts 
Gram 
Cotton3 

Jute 
Sugarcane• 

Estimated area 
under improved 

varieties (in 
millions of acres). 

__Jo.._ "----"\ • 1926-27. 1938-39. 

0•9 4•5 

2·9 7•9 
o·I 0•65 

0·4 0•6 
O·l o·2 
3·6 6·5 

o·5 1·6 
0·2 2·1 

'tS 
a; 
-~~ 

"' 'tS'tS 
"'d '71:::1 

Estimated = = 
2:: 8 percentage of area 0 

under improved ·==~ 
varieties. 

]~ 
~= s .. ·-"' t;jP. 

.-------Jo------.. l'z;l 
1926-27. 1938-39. 1£38-39. 

1•1 6·2 :! 

11•9 22·4 2 
0•5 l·P I 

10·3 6•7 1·75 
0·8 1•6 1 

22·7 27·5 0·5 
(seed 

cotton). 
13·1 50·2 2•2 

7·2 68·2 200 
(cane). 

1 Review of Agriculture and Animal Husbandry in India, 1938-39, page 16. 

;s~ 
CD"..,.-... 
~ >. ""':' 
·~ ..c ai -a 
- .:a ::= = d~ :::1 

:::1 o·s:l ~ 
a~;= 
=~;>'o 

'tS 
"g 0 'tS ~ 
~~«:0 
OS P. ;>;..::: 
.§ 'tS e:::: 
~"' P.8 
l'z;l 
1938-39. 

9·0 
(paddy). 
15·8 
0·6 
1·05 
0·2 
3'2 

(seed 
cotton). 

3•5 
420 

(cane). 

s One maund equals 82"27 lb. . . 
. 8 Improvement in cotton lies more In improvement of the quality of the lint (staple) and 

the ginning percent-age, than in yield per acre. 
11.· J hn R ssell's Report on the Work of the Imperial !Jouncil of Agricultural Rese-arch 4 dr o u . ed . t· 8 occupy a large prorort10n-no less than 74 per cent- 01 

1937, page 12: " The Im~roy yane le er than anv other ~rop · out of 4"H million acres of suga­
the area und_er sng!""ca

1
ned, tl_ns fi~~t7 ~-~7 millions· are stateJ to bt> under improved varieties. 

cane grown Ill BntJ.Sh n J.a m • ' - . . . 
~ Figures for all millets (jowar, bajra and rag1), but mrunly Jowar. 
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.i<'I'Olll the above statement the phenomenal spread of improved 
varietiee of sugarcane! stands out as a conspicuous achieve\Uent. 
Improved varieties of other cash crops,. such as jute, cotton and 
tobaccu have also shown increased popularity. In contrast tho 
spread of improved seeds of foodgrains other than wheat, that 
is, millets (jowar, bajraJ ragi), gram and rice, has shown insigni­
ficant progress. 

PRoDucTION AND MuLTIPLICATION oF IMPRovED SEED 

4. In the introduction of improved strains of crops the fir~:~t 
step is the evolution of suitable types by the! botanist. After 
adequate trials on experimental farms and often on demonstra­
tion fields belonging to cultivators, the1 strains found suitable 
are multiplied. This multiplication. is carried out on· depart­
mental seed farms, on Union Hoard farms in Bengal,. and by 
registered and recognized growers. In the Punjab there are 
large departmental seed farms ranging in area from 500 acres 
to 3,000 acres. Grants of land ranging from. 2,000 to 7,000 acres, 
},ave also been given to some persons for . cultivation, one of 
the conditions of. the grant being that they should undertake 
the multiplication of departmental approved seed. During ail 
stages of multiplication the ·fields are regularly examined· u.nd 
rogued, and the crop is cut, thrashed and stored under proper 
bupervision to ensure the purity of the seed. In some provinces 
special facilities are given to the growers by the free supply of 
pure seed and the grant of small concessions in the for:rn of 
takavi loans. Such growers are often called upon to enter into 
an agreement with Government to deliver to the Department of . 
.Agriculture all their produce for distribution. The1 seed is 
purchased by the Departme'rr'ts of Agriculture from growers1 

often at a premium, and distributed to the cultivator sometimes 
at concession rates 1• 

Most provinces have evolved a suitable system for the pe·riodi­
t•al renewal of improved seed. The wheat se~d scheme of the. 
Punjab, started in 1930, provides a good model:-:-

(i) An adequate quantity of specially pure nucleus seed of 
the approved variety is produced every year under the supervision 
of the botanist. 

(ii) This is radiated out for renewafat Government seed farms 
and large grantees' estates. 

(iii) The seed produced is then distributed to the culti­
\'ator. 

In this connection it is necessary to emphasize that improved 
seed should be within easy reach of the cultivator;· it is essential 
that he- should not have to travel long distances to obtain' it. 
Machinery by which the whole process of production and distri­
bution, that is, the production of nucleus seed, ~ts m~ltiplication 

1 At the suggestion of Sir John Russell, the Imperial Council of Agricultural 
Research made inquiries from the provinces and states concerning their methods 
of seed distribution and a publication, "Methods of Seed Distribution in India. " 
1940, has been issued. 
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under c~refully ~ont~olled conditions through various stagl:)o 
aud Its· final d1stnbut10n to the cultivator, becomes a well re•ru­
!ated _procedure,, would greatly assist in popularizing impro~cd 
vanetles, and IS recommended for adoptwn by all provinces. 
When such a system has been established and the confidence ol 

the cultivator. has. be:en wonl. the necessity for demonstration and 
propaganda will disappear. It must be recognized that the State 
undertakes a great responsibility in providing seed to the culti­
vator. The failure of such seed would have serious repercus­
sions. The utmost care, therefore,_ must be taken to s.upply to the 
cultivator seed of the highest quality. 

'l'IME .REQUIRED TO COYER THE ENTIRE AREA 0~' A CROP 

WITH I:Ml'ROVED SEED. 

5. ln answer to our question as to the: time it would takl:) 
to cover the entire area under a cereal crop with improved 
seed, the answers received show that, given a suitable organiza­
tion for the multiplication and distribution of seed, the entil'e 
area of a crop in most of the provinces could be put under 
improved strain in a period of five to ten years. Assam, however, 
has placed this period at 20 to 30 years for rice. It is evident 
Lhat for such crops as jowar, bajra and ragi, where the ceed 1ate 
is low and yielJ in relation to seed high, multiplication will 
be- quicker and the period of spread shorter than in the case of 
rice, wheat and gram, where -the seed rate in relation to yield 
is relatively high and seed multiplication, therefore-, a slower 
process. 

NUMBER OF vARIETIES OF CROPS. 

· · 6. Sir Albert Howard (1924) advocated that the number of 
improved varieties of a crop should be as few as possible. The-
1-toyal Commission on Agriculture also advised against an undue 
multiplication of new varieties. Under Indian conditions where 
the environmental factors are so variable and not under control, 
varieties with a wide range of adaptahlity are in the long run 
likely to prove more successful, than narrowly specialized types 
which are more e:x:acting in their requirements of soil, water and 
dimate. There is much confusion regarding the different varie­
ties, and we recommend the adoption of a system of registra­
tion of all varieties of crops including vegetables and fruits, with 
a full description of their characteristic features. The· task may 
he taken in hand by the Imperial Agricultural Research Institute. 

INCENTIVE FOR SPREAD OF IMPROVED SEED. 

. 7. To our question as to whether any special me-asures are 
necessary to induce the cultivator to sow improved seed, ~ve 
have received diffe-rent replies. On the one hand, we have been 
told that high yields and better prices are in themselves adequate 
and no further incentive· is necessary. On the other hand, the 
opinion is held that where the additional monetary return frm•1 
increa:"e1l production is small, the grower does not exhibit any 
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pa1·ticula.r interest in the imp1·oved variety. . Most pt·ov~ces still 
recognize the necessity of demonstrating on a wide scale the 
efficiency of improved seed, preferably free of cost. to the culti-: 
vator. It has also been suggested that the grant of takavi loans 
on a large scale for the purchase of improved seed ond the tJ~le 
of such seed at concessional rates are necessary to secure the 
increased use of improved seed. In addition, various other 
incentives are offered by different provinces. For instance; the 
cultivator's seed is exchanged for improved seed, prizes are 
ofiered for the largest area under improved seed, and· a premium 
is paid for imp1·oved seed purchased by the Departments of 
Agriculture from the growers. It is unfortunate that after years 
of propaganda and demonstration, it should still be necessary 
to offer inducements to make the cultivator acce·pt better strau{s 
of cereal crops. We feel. that the position needs careful study, 

. We have- referred to the fact that the largest increase in area 
under improved varieties has been in the. case of cash crops; 
particularly sugarcane and jute and to a sD;taller extent cotton.· 
The increase in the area under improved :varieties of· cere!:lb 
has been slow, the highest being 22 per c'ent in the case of wheat; 
It has been suggested that one of the reasons for this slow pro­
gress in the case of cereals is a lack of facilities for seed multi­
plication and distribution. During the war, however, these 
facilities have. been considerably increased. We deal below with 
the factors which, in· our opinion, influence the farmer in using 
improved seed. 

SPREAD OF HIGH·YIELDING VARIETIES AND STANDARD OF 
' CUJ"..!'IVATION 

8. The Royal Commission on Agriculture dealt with the quee• 
tion of the dete-rioration of soil fertility, as a consequence of the 
removal of plant nutrients by the crops, year by year, without 
any replacement except through natural processes of recupera­
tion or general farm practices1

• They tentatively concluded that 
an overwhelming proportion of the agricultural land of Indi:1 
had IonS!' arro reached a condition of stabilization of soil fertility 

~ 0 • 

and that no further deterioration was likely to take place under 
existinrr conditions of cultivation. Another conclusion which 
they a~rivoo at was: " There is justification for the view that 
improved varieties of crops require, for their fullest develop· 
ment, more liberal manurial treatment than those ordinarily 
grown." Dr. Burns conside-rs that "it is probable that in 
most parts of India soil fertility is stabilized at a comparativelv 
low level," and adds " there are, however, indications that 
improved varieties With their higher uptake of nutrie·nts may 
depress this level still furthers " If so, this is a mat~er of gre~at 
importance. It may be argued that a more efficient stralll, 

- t Report of the Royal c~mmission on Agriculture, 1928. pages '75, '7~ 
and 123. 

1 Technological Possibilities of Agricultural. Development in India by. 
Dr· Burns, 1944 (pago 121 ). 
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with_,· let- us say1 a better develop_ed root system, may 1 fo1· 
a year or so.~. obtain food from a J.arger area and thus give a 
higher - yield. But.~. having removed food nutrients from the 
B0111_- it may not coniiuue to do so. The cultiv;a.'~ol' then . talks 
of a dete~ioration of the strain, whereas it is really a case oi 
sta-rvation. It is possible that in the conditions in which, for a 
long -number oi years, uo attempt has been made to replace, to 
any eftective degree; t.b.e plant tood whic.b. is removed fl:om the 
soil by crops, t.b.e introduction of a high-yielding variety ll.lay 
not result in any actual increase in yield. Or the continued 
cultivation of high yielding varietie-st without adding to the 
soil the nutrients removed, may even cause a reduction in yielrl. 
lt is also possible that the introduction of high yielding or 
improved varieties of cash crops, which bring a substantial mone­
tary return to the cultivator, may induce him to divert hia 
meagr~ manurial resources to such crops, at the expense of food 
cx·ops. Opinion is not unanimous on these points. It is neces­
sary to make a distinction between two types of improved varie­
-ties. In some crops, the improved types excel in cerlain specific 
qualities, and for this reason bring in a better monetary return 
to the cultivator. For instance, in cotton a longer staple-, in 
tobacco better flavour, and in oilseeds a high oil content, mean 
an increased monetary return from' the crop for the same 
yield. These varieties- may not take more nutrients from the 
soil than the varieties in which these valuable qualities have 
not been developed. Again, the·re may be varieties which pl·o­
duce tb.e required product in greater quantities at the expense of 
l)Uch ·parts of_ the plant as have no market value, for example 
more fruit in relation to vegetative or woody parts. On the 
other hand, there may be varieties which give a higher yield 
and actually' remove more nutrients from the soil. Such 
improVE:d varieties would naturally deplete the soil of plant ior.d 
at a quicker rate than the local strains, unless what is removed 
hcim the soil is replaced by some means. In any case, there 
is no doubt that a combination of water supply, manure, good 
cultivation, eJ.imination of waste and efficient varieties of crops, 
can alone lead to increasingly profitable crop production. There­
fore,. isolated attempts to popularize high yielding varieties with­
out making provision for other factors which contribute to 
improved cultivation, will not achieve the desired success. The 
case of sugarcane supports this view. 

We have referred to the strikingly rapid spread of improved 
Coimbatore canes. During the twelve years 1926-21 to 1938-39 
the area· un'der improved varieties of cane increased from 
0 ·2 million acres to 2 ·1 million acres, that is, ten and a half 
timet~, and the percentage of the area under improved varieties 
went up from 1 ~2 to 68 ·2 per cent. No othe-r crop has shown 
the same progress. The reasons suggested for the success of 
Coimbatore varieties of sugarcane are, their superior yield, better 
response to improved cultivation and greater resistance to adverse 
.~onditions, or, in other words, their wide range of adaptability. 
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The maiu 1·eason, however,, appears to be that sugarcane ia a. crop 
which is grown on the best land., is well-manured and is given 
the best cultivation; in these conditions higher yields from 
improved varieties are assurt'd. This, howeve1·, does not apply 
to cereal crops to any marked extent. The history of sugarcane, 
therefore, lends further support to our conclusion that the spread 
of improved seed must go hand in hand with improved irrigation, 
increased soil fertility and better farming operations. Tht 
failure of an impr_gved variety to produce the additional yida 
claimed for it often does harm to the cause of agricultural 
improvement. We have said above that given the, 'nooessary 
facilities it should be possible tQ cover the entire area under 
a crop with improved se:ed within a few years, but we are doubt­
ful if such an attempt will prove fruitful unless it is possible 
to increase soil fertility and provide other conditions conducive 
to good growth to the required level. We feel that it will not 
be propaganda-not even demonatration-~ut measures adopted 
to improve the fertility of the soil which will make the high· 
yielding varieties of cereals popular with tl).e cultivator. We, 
therefore, recommend that the work of producing· improved 
varieties should continue and a co-ordinated e:Jiort made to· 
improve soil fertility simultaneously with the spread· o:t th~ 
seed of improved varieties. 

SuMMARY o.F CoNCLUsioNs AND REcoMMENDATIONS-

9. Our conclusions and recommendations are as follows:·-
(i) .Although considerable progress has been made in the 

evolution of improved strains of crops, wo1·k on the b:reeding 
of better varieties must contitUte with a view to effecting furthe·r 
improvement in the yield and quality and producing new resiat~ 
ant types. 

(ii) :Most provinces have: evolved a suitable system.· for the 
periodical renewal of improved seed. It is necessary, however, 
that the seed of improved varietie'S should be within easy reach 
of the cultivator and it is essential that he should not have to 
travel long distances to obtain it. The spread of improved 
varieties would be greatly. assisted by the existence of a machi­
nery by which the whole process of production· and distribution, 
that is, the production of nucleus seed, its multiplication under 
carefully controlled conditions and its final distribution to the 
cultivator, became a well-regulated procedure. 

(iii) Ne'v varieties with a wide range of adaptability are, 
in the long run, likely to prove more successful than narrowly: 
specialized types. - · · 

(iv) There is much confusion regarding different varieties 
and support is given to the proposal for a system of registration 
of all varieties of crops, including fruits and vege:tables. . 

(v) The introduction of improved varieties must be accom·· 
panied by measures directed to improve the fe:rtility of the S·)il 
if the best results are to be achieved. 
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CHAPTER iV .-Pi{OTEdrioN: AtlAi!fST i'.Esrs AND 
DISEASES 

\Yhile the !~dian agriculturist is fairly efficient in general 
· fa1·mmg operations and will :willingly undJ!rtake hard labour in 

carrying them. · out, he is ignorant of measures for the control 
of pests and diseases and will very often not take the simpledt 
step to protect his crops from their ravages. The reason is that 
measlures of crop protection are a re:cent introduction in the 
field of fa:rming in India and have not been stabilized as routine 
operations. Further, very often the causal organism is so very 
small in size, in some cases microscopic, or so concealed at the 
time when. successful operations can be taken against it, that. 
the farmer cannot appreciate the significance of the measures advo­
cated. He does not see the necessity of dressing healthy-looking 
seed with an evil-looking substance to save his future crop from 
smut; or of collecting and burning jowar stubble to destroy hiber­
nating caterpillars, the pest of a crop which he will sow months 
later ... It :was only at the beginning of the present century that 
serious attempts to study diseases and pests of plants were made 
in this country and the knowledge gained has not penetrated down 
to the cultivatort . 

. . DAMAGE CAUSED BY DISEASES, PESTS AND VERMIN 

. . 2. The normal !ecurring loss to crops in India from diseases, 
pests, vermin, etc., may, on a conservative basis, be placed- at. 
10 per cent of the total produce. During sudden epidemics, how­
ever, the loss may be enormous, and in areas where diseases or 
pests have become endemic, profitable cultivation may become 
impossible. In exeedingly few instances have the losses due to 
sudden epidemics been investigated and computed. In such epi­
demics, every individual farmer suffers, the loss in outturn is 
distributed, and its aggregate extent is not fully realized. How 
serious such a calamity can be was brought home to us when 
investigating the causes of the Bengal famine. The fungus disease 
(Helnninthosporium) was one of the major causes of the serious 
t~hortage of the aman crop of 1942-43, which was one of the princi­
pal causes of the famine. If th~ fa~ine had not occurred, the 
widespread damage caused by this disease would not have been 
fully appreciated and "would ·have been soon forgott~n. ~nother 
recent instance of serious loss caused by a fungus disease IS that 

· due to the red-rot of sugarcane which reached its peak in 
193s.:-39 in the white sugar belt of Northern India-Bihar and 
the United Provinces. The loss due to this disease <'ame into 
prominence because the organized sugar industry was able to 
assess the total damage. In the badly affected areas, most of the 

· ~ For an account of the history of plant mycology and entom~logy in India, 
reference may be made to the Review of the work on crops and so1Is done under 
•he auspices of the Imperial Council of Agricultural Research, 1936. 
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mills could only crush 33 per cent of their normal quantity. 
Instances of similar widespread damage due to insect attacks are 
not unknown. A locust swarm may devastate an entire country­
side of all verdure and bring about famine. In 1905, the cotton 
crop in the Punjab failed because of an attack by the spotted 
bollworm. The fruit industry of the Kulu Valley and Kashmir 
was on the verge of extinction but for the timely discovery of 
the causes of the trouble-San Jose scale and woolly aphis-and 
effective measures of control. Against .the · animal·· pests, ·ele­
phants, wild pigs, deer, jackals, monkeys, porcupines, rats, 
flying foxes, paroquets, crows and sparrows-and we would also 
include stray ·cattle and goats in the list-the farmer has to 
carry on a. constant warfare. ~here are large tracts where cul­
tivation has been abandoned because of the unCJuccessful struggle 
flg-ain!lt wild pig. Intensive cultivation creates Mnditions ~ euit­
able fer the growth of crops and it i.i exactly these conditions 
which are favourable to the spread of pests and diseases. . Domes­
th·~ttinn, that is, the improvemt~nt of crops ·:with specific. object"' 
in view, lowers their natural resistance and. renders them more 
liable to attack by diseases and pests. If,· therefore, the full 
benefits of irrigation, manuring· and improved wrieties are ·to 
be assured, effective action must. be taken to deal with diseases, 
pests and vermin. ·Crop protection is ·an important factor in 
increased production. 

RESEARCH 

3. Much useful work on these problems has been done hi. India 
at the Imperial Agricultural Research Institute 'and tJte Provin­
cial Research Institutes and th.0 I~perial Council of Agricultural 
Research has financed various schemes .of investigation. · At the 
time of the visit of the Royal Commission on Agriculture, the 
entomological and mycological staff employed in the provinces 
was very small. The position, however, has improved and most 
of the provinces now have on their staffs trained entomologists 
and plant pathologists. Again, the Imperial Council of Agri­
cultural Research has financed schemes of research into plant 
protection. Particular mention may be made of the Locust 
Research Scheme and the Wheat Rust Scheme. Finally, the 
Council has initiated schemes of research on an all-India basis in 
mycology and entomology. Much more, however, remains to be 
done, and we approve of the policy of the Imperial Council of 
Agricultural Research of associating with every scheme of. crop 
improvement research in the control of pests, .and .diseases. 

PREVENTION AND CoNTROL 

4. Methods of dealing economically with soine serious pests 
l1 ave been discovered and are in operation on a small scale. For 
instance, success has been achieved in dealing with the more 
important fru~t pests such as San Jose· scale by contact winter 
spraying; with Citrus Psylla, the mango hopper and aphides 
attacking various 'fruit trees by contact spray a or dusts i and with 
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. the tikka disease of grouudnut by spraying with Bordeaux mix­
ture. Woolly aphis is controlled by the use of its parasite, 
ilphelinus 'ITIJ{l.li, and the coconut caterpillar, Nephantia serinopa, 
by its parasites. I cerya purchasi has been checked by its predator 
Rodolia. Smut of wheat can be prevented by a simple solar heat 
treatment of the seed, and smut of jowar by seed dressing. Many of 
_the fungus diseases of fruit trees are· similarly controlled by direct 
methods such as spraying or dusting. Biological control of the 
serious weed, the prickly-pear, by the _use of Dactylopius has been 
most successful. Investigations have shown that certain pests 
and diseases can be controlled by what are technically known as 
preventive measures. For instance, the blight diseases of gram 
and the earcockle disease of wheat can be prevented by seed treat­
~ent and proper field sanitation .. Borers of jowar, maize and rice 
call: be dealt with by the ' safe disposal ' of crop remnants. Such 
operations, howeve~, must, if they are to be effective, 'be performed 
at th~ proper time_ and over large areas. This requires organized 
and co-operati~e effort. As an instance of the possibility of the 
co~trol of a pest over a vast area, the effective control of the desert 
locust, duri~g its present cycle, may be mentioned. After a preli­
minary investigation of the bionomics and distribution of this 
insect,: conducted. o~ an ap-In~ia basis by tbe Imperial Council 
of Agricultural Research, a warning organization has been sd 
up and control measures taken on a co-operative basis under the 
guidance of the Imperial F:ntomologist. By the combined efforts 
of the. Centre, the Provinces and the States, tbe present locust 
cycle has been controlled with a minimum loss to crops and at 
nf'· great cost: This warfare against the locust has been conducted 
by such· simple means as· trenching. and poison-baiting. Thus, 
under suitable guidance and with a proper organization, a serious 
pest has been c.ontrolled by undertaking very simple measures. 
~imilar large sc-ala opt-ration!\ should be possible against many 
!lther serious pests: 

: 5. In general, -the control ·of pests and diseases of fruits and 
vegetables-crops which give a high return and are not grown 
over extensive areas-can be efiectively organized, but the control 
o.f ·pests ·of -staple crops grown over large areas, such as rice, wheat 
jowar, cotton, sug-arcane, etc., presents greater difficulties. Ex­
tensive demonstration campaigns have been carried out in certain 
parts of the country to deal with the bollworm of cotton by cl~an 
cultivation. that is, by uprooting the cotton stubble and destroymg­
the alternative host plants of the pest during the critical period. 
Again, the suita'bility of the large scale use of light traps against 
.4.msacta has been demonstrated. Such demonstrations, however. 
have not been followed by regular control operations over wide 
areas owing to the absence of an adequate field sta:ff. Similarly, 
methods of control of such pests as the sugarcane ·Pyrilla, the 
·rice 'buoo and the white fly of cotton, f'tc., are known, but suita'ble 

t>' . 
equipment for their application on a sufficiently lal'ge scale is not 
available. Power dusting and spraying macbinery for the 
~ontrol of pests and diseases has not been employed in India 
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up to the present. Now that excellent insecticides1 .such J~.S 
D.D.T. and 666 have been discovered, aeroplane dusting against 
pests of staple crops such as the sugarcane Pyrilla, the. rice bug, 
the cotton jassid, and wheat aphides may be a practical proposi­
tion. 

6. A stage has been reached when further progress in ~isease 
and pest control operations is hampered by the cost of fungicides, 
insecticides and fumigants, and appliances for dusting, spraying 
and fumigation. India depends entirely upon imported· materials 
and these are expensive. The present cost of the appliances are 
also beyond the means of most cultivators and fruit growers. 
The need for cheap fungicides, etc., and a'f'pliances is great 
and we strongly recommend that the question of producing cheaper 
chemicals and appliances be in~estigated. 

, . I . -

7. As we have stated, control· measures, whether on a small 
or large scale, are at present undertaken by. the staff of .. tb,e 
Departments of Agriculture, either indepen~ently or withthe. co­
operation of the cultivator, free of cosli or 1!-t a nominal ,charge. 
The staff available for such tasks is very limited and is usually 
the same as that engaged in research: and teaching. . The field 
d their activity is, therefore, restricted, and damage from diseases 
and pests continues. It is most essential'that an adequate special 
plant protection sta:IT for observation and intelligence and large 
scale control operations should be available. No pest or disease 
appears in an epidemic. form all at once. For a year or so It 
increases, then multiplies enormously and assumes serious propor­
tions. A plant protection service charged with the du~y of watch­
ing the progress of pests and diseases, would be in a position 
t<' take timely and effective pNventive and control measures. Tlie 
red-rot of sugarcane illustra.tes this point. .This disease is carried 
by unhealthy sets. Further, it is an accumulative disease. Its 
presence in localized patches was observed in the United Provinces 
during 19~5-36 and 1936-.17. If an adequate plant protection orga­
nization had existe'd, this evil could have been dealt with in the 
early stages of its development and a widespread epidemic avoid­
ed at a comparatively small cost. The anti-red-rot campaigns 
which were conducted on a large scale in the United Provinces 
and Biliar a'fter lhe disease had reached its peak, succeeded in 
stamping out the disease within two seasons, by replachig old 
<'nn.es by new and healtliy ones and by undertaking field sanitation 
measures, but this was achieved only by a tremendous effort and 
at great cost. Similarly. it has been proved that sugarcane smuf 
can be e:l!ectiveiy controlled by systemaHc roguing and seed selec­
tion lor Uiree successive seasons. But without an organization 
even sucn a simple measure cannot be undertaken. Manv fun!!'us 
diflea!'IPR of cereals can be controlled · bv seed treatment~ This 
a!!'ain requires RimuHaneouR and org:anized aclion over large areas. 
We .. therefore. strongly recommend the provision of a &pecial !'tail 
for plant protection in eT"ery province. 

· 8. Tliere are some serious cosmopolitan pests which lnve i!o 
far clefied aHempts at eronomic control. We mention only one, 
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that is, termites. 'V e do so because we are of the opinion that 
with the increased use of organic manure, compost, green manure, 
etc.~ the soil fauna is l~ely to increase and termites in particular, 
:fi.ndmg abundant orgamc food, may multiply and prove a serious 
menace. The termites problem, therefore, is likely to assume 
great importance and we recommend that it should receive special 
attention. 

· 9. The introduction of pests into India is guarded against by 
.an All-India Act-the Destructive Insects and Pests Act II of 
1914-which lays down that all living plants must be fumigated 
at the port of entry. This is carried out by the Customs autho­
t•ities. Under the present system all plants are subjected to a 
uniform treatment with the result that sometimes a pest escapes 
destruction or a plant is killed .. Further no record is kept of the 
pests discovered in the consignments. What is required is a 
special qUarantine service, consisting of trained personnel who will 
be able to carry out fumigation in a scientific manner and keep a 
record of the pests intercepted. We understand that a proposal for 
such a service is under consideration; we recommend and support 
it. It has been discovered that pests are also entering India 
across her land frontiers. The proposed quarantine service should 
deal with this problem also. 

. . 10. To effect quick and simultaneous action against pests and 
diseases, a certain amount of compulsion is necessary. The Royal 
Commission on Agriculture mentioned Madras as the only provinct~ 
which had passed an Agricultural Pests and Diseases Act. The 
position remains practically the same to-day. Legislation of this 
nature and its enforcement is a regular feature of plant protec­
tion in other countries. We .recommend ~he introduction of 
legislation,in.· all the. provinces for the. enforcement of essential 
preventive and control measures. 

: ' 11. .We have mentioned in paragraph 3 instances of the success­
ful ·biological control of pests and weeds. In many other cases, 
h.:>wever, this · metlJOd has not, so far, achieved success. While 
agreeing with Sir John Russell that, generally speaking, the 
biological Mntrol of pests has only been successful either in islands 
or 'in ·regard to introduced pests on a continent, we are of the 
opinion that biological control is a line of investigation whicl1 
should be pursued with the following objects:-

. (~) The compilation of available infon'?ation; 

(ii) the introduction of foreign parasites; 

(iii) the study of indigenous parasites for transfer from one 
part of the country to the other; and · . 

(iv) the prevention of practices by whkh useful insects are 
destroyed, thus leading to an increase in certain pests, and the 
encouragement of practices which will favour the spread of useful 
parnsites, · · ' 
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'Ve understand that a p1·oposal for a biological research station 
is under the consideration of the Imperial Council of Agricultural 
Research. We support this proposal. 

So far, little attempt has been made to stuay methods of 
control of noxious birds and mammals, and no economic remedy 
has been found against parasitic plants, such as striga. Work 
on virus diseases is being :financed by the Imperial Council of 
Agricultural Research, but . we feel that the bacterial diseases of 
plants have not received adequate attention .. Further, deficiency 
diseases and those due to adverse climatic fac~ors are at present 
an almost unexplored :field. · ' 

Loss DURING SToRAGE 

12. Another problem ·is· the loss caused through the deteriora~ 
tion of food products, particularly foodgrains, during storage, 
At a minimum this loss· can be put at 5 per cent of the total 
production. During the war this question <U deterioration during 
storage has become one of still greater importance owing to the 
large quantities of grain handled by official agencies. ·As we 
have said in paragraph 17 of Chapter III· of Part I, the problem 
is under examination by the Storage Directorate of the Food 
Department of the qovernment of Indi~. . A~ investigation .into 
the same subject is also being c~nducte~ by. the Imperial Council 
of Agricultural Research. We recommend ·that these investiga­
tions be pursued vigorous~y. for' a substantial. de~rea~e in. the loss 
during storage will increase considerably the food resources of 
the country. ·· · · · · · · 

'\y'EEDS. •;· 
. 13: Certain weeds are a serious menace to . agric.ultural· 'pr~­

ductiop. in India. They not only reduce outturn but also ~ri.v~ 
large areas out of cultivation. Their control and ultimate eradi­
cation con.stitute one of the most difficul~ problems. confro.nting 
Agricultural Departments in India. · · 

Large areas in parts of the provinces of Bombay, 'the Central 
Provinces and· Berar, Madras, and the United· Provinces,· and 
the States of Hyderabad and Mysore are infested with -deep-rooted 
weeds, the most common of which are kans (Saccharum sponteneum), 
lwriali (Cynodon drzctylon) and kundah (lschaemum pilosu.m). 
1'he loss in production due to these weeds is enormous; the land 
which is worst infested remai.ns uncultivated, and in ~he less 
affected areas the outturn is greatly reduced. · The evil appears 
to be spreading ·and the Grow More· Food campaign has· focussed 
attention· on the urgent· need for extensive· remedial action. There 
is no cloubt that the effective control of these weeds would be followed 
by a considerable increase in agricultirral production. The depth' 
to which the soil must be ploughed to exterminate these weeds 
varies; the average appears to be about 10 or 11 inches, though in 
some areas it is as much as 15 inches. ' Ploughing with bullocks 
Affords no solution because the bullock plough is only e:ffective. up 
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t(j six or seven inches. Hand digging is effective but expensive 
and is not a practical proposition over large areas. Deep plough­
ing by means of tractors appears to be the only solution and the 
R~yal Commission on Agricultu1·e recommended that a thorough 
investigation should be undertaken into the economics of power 
cultivation· for the reclamation of areas infested by these weeds. 
Valuable expel'imental work on their eradication by tractor plough­
ing was undertaken in 1 9~0-~::l bv the Burma Shell Oil Storage 
and DistributiiJn Company (India), Limited, in the Dharwar dis­
trict of the Bombay Presidency and the Raichur district in Hydera­
bad (Deccan), and the results of this work are contained in 
Scientific Monograph No. 9 of the Imperial Council of Agricultural 
Research, 1935. These experiments provided a large amount of 
useful information, and since that time tractor ploughing for the 
eradication of tliese weeds has been carried on in certain areas on a 
limited scale. The matter is now receiving more affention and, as 
we.have said in Chapter II of Part I of this Report, orders on behalf 
of ·Provincial and State Governments have been placed for 160 
tractors for employment on land in.fested with these weeds. We 
{rust tliat the worK of these tractors will be successful and thnt 
when the supply position becomes easier it will be possible to 
tak~ still furthet: m~asures for the eradication of this pest. 

:· 14. Water hyacinth is another weed which is seriously inter­
fering with the cultivation of land. This pest is most serious 
in ·Bengal and Assam where it is not only driving land out of 
cultivation, but is also completely blocking the smaller waterways 
and rendering tlie navigation of larger ones difficult.. Up to the 
present, unfl)rtunately. no effective measure has been discovered 
for th~ prevention of the spread of this weed and its ultimate 
eradication. ·A third dangerous ·weed is lantana and thil'l bas 
also so "far bafHed the attempts of man to bring' it under control. 
We nave no concrete proposal to make as regards the eradication 
of these weeds and can only suggest that investigation sJ-.ould 
be vigorously pursued. 

SuMMARY OF CoNcLUSIONS AND REcoMMENDATIONS 

15. Tlie conclusions and recommendations in this chapter may 
he summarized as follows :-

(i) If the ful11>enefits ol irrigation, manuring and improved 
varieties are fu be assured, e:ffeclive action must be taken tn deal 
with diseases, pests, vermin ana weeds; crop protection is an im­
portant factor in increased production. 

(ii) The present cost o'f fungicides, insecticides, and fumi­
gants, and appliances for dusting. spraying, and fumigation il'l 
high and beyond l;he means of most cultivators and fruit growprs. 
The need 'for cheap fungicides, etc. and appliances is grea·i and it 
is recommended that the question of producing cheaper chemicalA 
and applianlles be investigated. 

(iii) The control of pests of tne staple crops such as rif'e. 
wheat, jowar, cotton, and sugarcane can only be arb1~ved hy 
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organized efforts over wide areas. The staff available for such 
control measures is very limited and it is proposed that a special 
plant protection staff should be employed in every province. 

(iv) :With the increased use of organic manures, compost 
and green manure, termites may multiply and prove a serious 
menace. It is recommended that the termites problem should 
receive special attention. 

(v) Fumigation of plants arriving in India from abroad is 
at present carried out by the Customs authorities. It is recom~ 
mended that this work should be entrusted to a special quaraniino 
servict consisting of trained personnel. -

(vi) To ensure quick and 'simultaneous action· ag·ainst pests 
and diseases a certain amount of compulsion is necessary. It is 
recommended that legislation be introduced in all provinces for the 
purpose of E:nforcing the adoption of prevention and control 
measures. 

(vii) It is suggested that the biological control of pests is a 
matter. which requires further investigation and support is given 
to the proposal for the establishment of a.· biological researcJl. 
station. 

(viii) Attention is drawn to the loss caused through the dete­
rioration of foodgrains during storage. It is recommended that the 
investigations now being conducted by the· Storage Directorate of 
the Food Department of the Government of India and by the 
Imperial Council of Agricultural Research, should be vigorously 
developed. · . · · · 

(ix) Stress is placed upon the need for the eradication of 
deep-rooted weeds such as karls~ hariali, etc., by means of tractor 
ploughing. 

(x) Attention is drawn to the harm which is being done to 
agriculture by water hyacinth and lantana, and it is suggested that 
investigations into the eradication of these two n-oxious weeJs 
should be continued. 
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CHAI'TER V.~AGRICULTURAL IMPLEMENTS AND 
MECHANIZATION 

'AGRIClJLTURAL IMPLEMENTS 

· The Royal Commission· on Agriculture· (1928) expressed the 
opinion that in India agricultural implements were on the whole 
well adapted to local conditions and the capacity ·of the draught 
cattle, and were light, portable comparatively inexpensive, 
easily made and repaired and c~nstructed of material readily 
available. They considered, however, that there was great scope 
for their improvement in the light of the modern knowledge of 
soil conditions, and expressed their disappointment that very 
little work had been done in that direction. The Imperial Coun­
cil of Agricultural Research has not directed its attention to the 
imp!ovement of agricultural implement!~. Isolated attempts by 
individual workers, agricultural engineers and others,· have con­
tinued, but neither the scale of these attempts nor their results 
can be regarded as very satisfactory. Awards for improved imple­
ments, offered from time to time, have not produced any striking 
results. However, there ha~ been some advance towards the evol­
ution of more efficient implements such as iron ploughs, seed drills, 
harrows, cultivators, soil-scoopers, clod-crushers, ridgers, chaff­
cutter~, groundnut diggers and decorticators, turmeric polishing 
machines, maize shellers, etc. Attempts have also been made to 
evolve suitable threshers and winnowers. Iron persian wheels of 
various types, some with roller bearings, have come into use in 
certain part~ of the country and bullock carts fitted with pneu­
matic tyres. are . seen in a few areas. 'rhe most. popular of the 
imp:r:oved implements are the light iron ploughs, chaff-cutters, 

· iron sugarcane crushing mills and iron persian wheels .. Improved 
sugarcane juice boiling furnaces have also been generally adopt­
ed. Although over 'the greater part of India the· scope for im­
provement is limited by the low capacity of the bullock, we are 
of the opinion that there is room for further improvement. An 
illustrated account of the various implements and other farm 
equipment in use in India would be of assistance in the investi­
gation of improved types and we suggest that snch a catalogue be 
prepared. We also suggest that a collection of ~ch implemenh 
and other equipment should 'be made and kept in a central 
"museum." Attempts which are made to evolve improved types 
in different parts of India are frequently undertaken without 
knowledge of what has been achieved in other part~ of the country. 
and labour is sometimes wasted in covering the same ground 
·twice over. 

MECHANIZATION OF AGRICULTURE 

2. In India the draught animal is the bullock and an enormous 
number of bullocks is maintained for the purpose of cultivation. 
The total number of bullocks and uncastrated males OV{>l' three 
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years of age, kept for work only, in-British India, according to 
the cattle cenb'us of 1940 was 49 millions. This was almost ~q~al 
to half the total adult bovine population. Both man and beast 
have to derive sustenance from the soil and, largely owing to the 
pressure of the human population on the land, the amount of-food 
available for cattle is grossly insufficient. ·This is the main reason 
why efforts made to improve the quality of the livestock have 
achieved, on the whole, so little success. Again, as the bullock 
is essential for cultivation, it is better fed than the cow. · Ae the 
Uoyal Commission on Agriculture observed,· "broaaly, -it would 
be true to say that, if there is any fodder available after the 
draught cattle are fed, she (the cow) gets it or ·shares-it- with 
young stock; for the reb't she is left to find food where she can-.-'! 
The cow's poor diet affects her milk yield and her ·progeny._, The 
former in its turn reduces the supply of a valuable protective food_ 
for human beings and the latter leads to inefficient cultivation: 
A reduction in the number of bullocks, by_ relieving pressure on 
food and fodder resources, will enable the remaining bullocks to 
be better fed and this will increase their efficienc-y. Again~ the 
cow will obtain a larger ghare of the cattle -food available, She 
also will be better fed and will, in consequence, produce. more 
milk and better progeny. There is no danger of reduction in the 
amount of farmyard manure, for the quantity of fodder consUm.ed 
will not be reduced. One· of the urgent needs of India, therefore, 
is a reduction in the number of bullocks. · · 

3. In many countries agriculture has been largely mechanized, 
and we take the view that having regard'- to the urgent need for. 
a reduction in the number of bulloC'ks in India; the possibility of 
1·eplacing bullock by mechaniMJ power: is a matter which· should 
receive the urgent attention of all administrations in the post-war 
period.1 The mechanization of agricultute is usually associated 
with countries where agricultural labour is scarce and wages high. 
It is often urged that a country in which agricultural labour is 
cheap and plentiful is unsuited for mechanization, becaus_e the 
employment of. machin~?' on the farm will i~cre~se unemploy­
ment. In Ind1an cond1hons', however, mechanization may serve 
a purpose very different from that which it serves, for instance, 
in the United States of America. A tractor does not derive its 
motive power from the produce of the soil, whereas a_ bullock does. 
By displacing, therefore, bullocks by machines more food will 
be available for feeding the cow. The cow will be better fed and 
there will be an increased supply of food for man. · 

4. Bullocks' are employed not only for agricultural operations 
in the field, such as ploughing, harrowing, etc., but also for lift­
ing water from wells, grinding corn and crushing oil seeds and 
sugarcane. For the latter operations mechanization has already 

1• About 1920 there were 26 million horses and mules in the United States of 
America and by 1940 they were lees than 16 millions. In -1919 there were 160,000 
tractors, and by 1939 they had increased to 1,600,000. There was similar 
increase in other motor vehicles. This has meant a releaEe of 35 million acres of 
land the production of which was required to sup:port work' stock. (Farmers in a 
Changing World-Year Book of Agriculture-Uruted States of America 1940-41). 
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made a certain degree of . progress iu some parts of the country, 
?~ o~l engines and electric motors, where cheap electric power 
1~ av.a1lable, are being eii_tploy~d in increasing numbers. Various 
hydn-and thermal-electnc gnd schemes are projected for con­
struction in the post-war period, and in areas where cheap electric 
J:IOWer will be available there will be special scope for the replace­
men~ of. bullocks by mechanical. power in operations, ancillary to 
cult1vahon,_ of the nature ment10ned above. In paragraph ~ of 
Chapter I on Irrigation we have already referred to the desirability 
of devising methods, by which water lifts can be worked by 
mechanical power, and have suggested that a study of s'Uch 
m~hods should be carried out. We repeat that suggestion and 
hu'ther stress that all possible measun:s should be taken, e.g., by 
hiring out electric motors and providing an efficient maintenance 
and repair service, to encourage the u~e of mechanical mstead ot 
bullock_ power' in the operations· in question. 

· · 5~ Up to the present the employment of tractors in iarming in 
lndia has been limited to a few large estates growing cotton ol' 
I!!UgaTcane. In paragraph 13 -of lJhapter IV on •· .Protection 
against pests and diseases," we drew attention to the large areas 
in certain parU of India which are seriously infested with deep­
rooted weeds, and pointed out that deep, ploughing by tractors 
appears to be the only manner in which theae weeds can be eradi­
cated. As we said in that paragraph, several Provincial and 
State Governments have placed orders for a considerable number 
of tractors for work in these areas. Orders have also been placed 
])y; J;>rovincial and State Governments' for tractors for the ptll'pose 
of bringing under cultivation land which, though culturable, is 
now uncultivated. The primary object of the employment ·of 
these tractors is the eradication of deep-rooted weeds and ·the 
breaking up of new land, but we suggest that these machines 
should also be utilized•for conducting thorough investigations, in 
continuation of those carried out by the Burma Shell Oil Storage 
and Distribution Company in the years 1930-,33, into the whole 
question of the substitution of mechanical for bullock power in 
farming operations. 

For the eradication of deep-rooted weeds and the breaking up 
of new land,· deep ploughing i~ essential and powerful tractors are, 
therefore, required. Where, however, deep plo)lghing is not 
necessary tractors of a smaller si~e, for example, ol 8 to 10 horge 
power, should prove more economical. Small tractors would also 
possess the advantage of being m?re suitable for work on small 
holdin"'s and in small fields'. We understand that small tractors 
of low 

0

horse power are available, and we suggest that experiments 
be carried out with this type of tractor, with a view to evolving 
a design or designs most suitable to conditions in India in gene­
ral and in different parts of the country. 

India is a land of small holdin~ and, although there is a 
number of landholders and cultivators whose holdings are large 
enou"'h to justify the use of power machinery for cultivation, it 
is ob;ious that the only hope of placing it within re:ach of the 
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vast majority of cultivators is by co-operative effort, o1~ by a 
system under which ploughing and other operations are ~arried 
out by contractoret on a contract basis. It is only along these lines 
that it will be possible for the small cultivator ·to adopt modern 
methods and it is clearly important that these matters should be 
carefully investigated. 

Experimental operations in connexion with th-e mechanization 
of agriculture will, in all probability, disclose the need for 
changes in design of tractors and tractor-drawn machinery, an~ 
this in it~ turn may point to the need for a well-equipped section 
of agricultural enginee~ing at one of the main engineering col-
leges in India. ' · 

6. The conclusions and recommendation of this chapter are-L 
(i) There is scope for further improvement in agricultural 

implements. It is suggested that progress would be assisted by, 
fir~. the issue of an illustrated account o~ the implements and 
farm equipment in use in India, and secondly, the establishment 
of a central " museum 11 containing ~ collection of such imple· 
menta. 

(ii) One of the urgent needs of. agriculture in India is a !'e­

duction in the enormous number of bullocks employed in farming 
operations. The substitution of bullock by_ mechanical power 
appears to offer the greategt possibility of e:ffecting this reduction. 

(iii) In addition to being' employed for agricultural opera­
tions in the field, bullocks ar~ also used for lifting water from 
wells, grinding corn and crushing oil seeds and sugarcane. Some 
progress has been made in the substitution of mechanical for 
bullock power in the latter op~rations. It is' 1·ecommended that 
all post:lible mea::;ures be taken to encourage tlie use of mechanical 
power, particularly in areas _where cheap electric- power is (or 
will be) available, for these operations. 

(iv) Several Provincial and State Governments have placed 
orders for tractors for employment in areas infested with deep­
rooted weeds and for breaking up new land. It if/ recommended 
that ~hese tractors should also be utilized for conducting thorough 
and business-like investigations into the whole question of · the 
substitution of mechanical for bullock power in farming opera-
tions. · ' 

(v) Small tractors of low horse-power are now available .. It 
is recommended that experiments be carried. out with this type 
of tractor with a view to evolving a, desi(Pn or designs suitable to 
Incliun conditions, o 
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-Lieutenant-Colonel Sinton, who was for some years Director of 
~he Malaria Survey: in India, wrote in a bulletin published in 
1936 entitled " :W .hat Malaria Costs India" as follows:-

, These figures suggest that about 40· to 50 times as many 
'' fever '' deaths occur in rural areas as in urban areas. As malaria 
is pre-eminently a rural disease and agriculture is the chief support of 
the country, the loss which the staple industry of India sustains must 
be enormous. · The influence of this disease upon agriculture is there­
fore on~ of t~e most important economi~ problems of India . . . 
The pru01em of existence in very many parts of India is the problem 
of malaria. There is no aspect· of life in this country which is not 
affected, either directly or indirectly, by this disease. It constitutes 
one of the most important causes of economic misfortune, engendering 
poverty, diminishing the quantity and quality of the food supply, 
lowering the :physical ana . intellectual standard of the nation, and 
ha~pering increased prosperity and economic progress in every way. 

Other authorities have written to the same effect. Bentley, 
who made a special study of. the relationship between agriculture 
and malaria in Bengal, stated in his book, " Malaria and Agri­
culture in Bengal (1925) " that .. as a broad fact only between 
58 and 60 per cent of the cultivable area in Central and -..,vest 
Bengal is under cultivation while in the less malarial eastern 
portion the percentage is 90." 

Of all the diseases of India malaria is the most widespread 
and, as Colonel Sinton has pointed out, its prevalence seriously 
affects the efficiency of the rural community. In certain parts 
of the country the economic wastage due to this disease is very 
considerable, "/Malaria, though responsible for perhaps a million 
deaths annually, is not a dramatic disease like plague or cholera-; 
it is, rather, an in~dious enemy, producing anaemia and lethargy 
and destroying initiative and ambition. It lowers the capacity 
for work of hundreds of thousands below that of a healthy indivi­
dual. Again, it tends to be worst in the season most suitable for 
agriculture, and sometimes the sowing and reaping of crops are 
seriously interfered with. Efficient agriculture demands a 
healthy wm·ker. If the cultivator is to obtain the optimum bene­
fit from irrigation, an increased supply of manure and improved 
varieties of seed, he must be healthy. An agricultural community 
which is weakened in mind and body by malaria will never be a 
prosperous community 1 

2. It is not only by impairing the health of the community 
that malaria disastrously affects agriculture. It also prevents 
fertile land from being brought under cultivation. For in~ance, 
in the United Provinces in the Terai at the foot of the Himalayas, 
there is a large tract of generally fertile land which is unculti­
vated chiefly because of its extreme unhealthiness due to malaria. 
The Government of the United Provinces have told us that it is 
proposed to survey a large block of this land with a view to 
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bringing it under cultivation as a Grow .More Food measure. -Th~ 
area is so malarious that, if the project is undertaken, it' will 
have to be developed by means of labour battalions under discip­
line, living in Epecially Constructed anti-malarial barracks. !i 
may also be necessary to withdraw the labour during the malaria. 
season. '!'here are also other areas in the United l'rovinces, and 
considerable areas elsewhere in India, which are thinly popu• 
lated because of the presence of malaria. Instances of the latte.t 
are parts of the Vizagapatam and Malabar districts in Madras, 
the l)inajpur district in Bengal and the Kanara district in Bom­
bay. We may add that reclamation schemes, based on anti­
malarial measures found to be effective on an: .experimental· scale~ 
have been initiated in lat·ge areas in Malabar and VizagapatamJ 
If these prove successful; extensive tracts in the hilly and mala­
rial zone stretching · across the Madras Presidency from Vizaga.: 
patam to .Malabar may be cleared of malaria and become available 
for colonization and cultivation. 

Ja. Prevention, as Dr. Paul F. U.ussell of 'the Rockfeller Fou~­
dation has pointed out in his admirable monograph on " Some 
Social Obstacles to Malaria Control " 1 is a social as much as a 
technical problem. Much further research into economical and 
effective methods of malaria control is ·needed, , but even more 
important is the application of existing methods and' knowledge! 
Unssell gives the following five " socia! ':l.auses for the maintenance 
of malaria " :-
~Absence of a sufficient weight of public opinion which has 
been enlightened regarding, (a) economic and public health import­
ance of malaria; (b) available measures of malaria prophylaxis and 
control; (c) social responsibility_.'for prevention of malaria. 

2. Lack of sound administrative principles, especially as regards, 
(a) co-ordination of, and effective distinction between, hygiene and 
preventive care, on the one hand, and preventive medicine and 
medical-surgical care, on the other; (b) methods of obtaining effec­
t-ive co-operation between such Governmental departments as Public 
Works, Agriculture and Public Health; (c) necessity for continuity 
of effort when dealing with malaria. · 

3. Lack of adequate training of health officers in practical 
malaria control methods and lack of sufficient numbers of specialist 
personnel, such as malariologists, malaria entomologists, engineers, 
and agronomists. 

4. Lack of official cognizance of economic considerations as to, 
{a) what malaria actually costs a community; (b) what benefits the 
control of malaria would confer on a community; (c) what constitutes 
L proper budget item for malaria control. 

5. Inadequate knowledge of methods for applying practically, 
that is effectively and economically, the results of research, in 
malariology . 

.,.. 4. We may briefly follow Russell in his discussion of these 
various social factors. In the first place, education is necessary 
to cr~ate sound public opinion on the problem of malaria, and this 

1 Indian Medical Gazette, 19n, 76, 11, 681. 
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must . " permeate the curricula of all schools through technical 
colleges ~nd universities and be intensely practical." It is parti~ 
cularly. Important that st_udents should learn something of the 
economic effects of malana and the scientific approach to the 
problem of prevention. 'l'o know that " ruosquitoes carry malaria '' 
is not sufficient. " The average individual in India, if he ever 
t~inks ~f it at all, views malaria with resignation, without the 
iamtest 1dea of ho'Y' it has retarde_d tke dev.elopment of his eountry. 
He has not the s~1ghtest conceptiOn that, over and over again, it 
has been conclus1vely demonstrated that malaria prophylaxis is 
D;?t only feasible but economically profitable in many areas . 
.1! mally as a rule, he has not the remotest feeling of social res~ 
ponsibility for the control of the disease. There is little ur(J'e to 
contribute either money or labour, in fact even c~operati~n is 
often unobtainable. One rarely finds, anywhere in India, an 
edu<:llted, articulate and effective public opinion regarding 1:1alaria 
and its prevention. Absence of this primary mainspring for 
an effective control programme constitutes one of the chief reasons 
why malaria continues to ravage the countryside, practically 
unchecked." · 

w· e feel that the first " social cause " mentioned in the previous 
paragraph, and the passage quoted above, over-emphasize the r·~s­
ponsibility of the public f'or the lack of an enlightene.l and 
effective public opinion on the question of malaria control. It is 
sca1·cely the fault of the average villager that malaria is accepted 
with 1esignation, since he has had little opportunity of lt!a.rning 
that the disease can be prevented or how it can be prevented. '11he 
most satisfactory method of' creating a strong public opinion i::~ 
by prac-tical demonstrations that malaria can be effectively con­
trollt-d in malaria-ridden areas, and the- organization of such. anti­
malaria work is the responsibility of Government. 

5. While the ordinary man is ignorant about malaria in its 
various aspects, the same is unfortunately true of administrators 
generally, and worker~ in state departm~~t~, such as Irrigat_ion, 
Publie 'Vorks and Agnculture, whose achVItles have oiten a duect 
bearin!J' on the malaria problem. The distribution of anti-nalaria 
dru<Ys 

0
is an essential measure, and in limited and disciplined 

gro~ps, e.g., military units, the disease can be kept under control 
by this means. But it has often been demonstrated that the use 
of such drugs cannot control malaria in the g~n;~al population, 
and hence it must be realized that State respons1b1hty for preven­
tion does not end with making them generally avaih.ble. Another 
fact of importance in the admin~strativ? sphere is th~t to :'lontrol 
the disease continuity of effort 1s requued. It not mfrequently 
happens that anti-malaria projects, after preliminar~ succe8s, are 
ab(\ndoned in a few years because the need_ for recurnz:g e:ffo:t and 
expenditure is not understood. Recurrmg expend1ture 1s, of 
courstl, normally much smaller than initial ?x.Penditure. · If 
financial support is withdrawn the effect of the or~gmal wo:ks so?n 
disal'peaJ'B and the malaria~oarrying mosqmto regamli 1ts 
dominance. 
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.. _6. ~great deal of mala:ia is " man:made " :produced by faulty 
~rr1gat10n works, faulty agnc~lt~ral dramage, railway construqtion, 
Ill-kept tanks, uncontrolled Jungle" clearance, improper siting-. and 
housing of labour groups employed en construction works and in 
various c,ther ways. Much "man-made '' malaria could be 1ire-. 
vented by closer co-operation . between engineers . and malaria 
experts, and by the instruction of engineers in the principles of 
mai:Iria control before they undertake·executive responsibilities in 
the tropies. It is essential that the, rural development which is so 
essential to the country should not be accompanied by an increase 
in the incidence of malaria. , . , 

7. On the public health side, more anti-malarial workers are 
needed. The Public Health Departments of the Provinces and 
larger States should include a professional malariologist, or a 
healtu officer trained in malarial control, a malaria engineer or a 
sanitary engineer with knowledge of· anti-malarial work, an 
entomologist, and a malaria agronomist. The agronomist wouldbe 
largely concerned with' the prevention of ".man-made " malaria 
pmduced by faulty methods of agricultura:l development., etc. 
l'ublic health anti-malarial organizations must ·also include ·a 
sufficient number of trained field inspectors and laboratory assis­
tants. When the war is over, a considerable number of military 
oilicere, commissioned and non-commissioned, who have gained 
e1perience of malaria control in the army should be available for 
civil employment. 

8. Malaria control is socially speaking a good investment. In 
a study in a typical South Indian village, carried out by Russell 
and Knipe,t it was found that the per capita annual payments for 
the treatment of malaria fevers by quacks, priests and docto1·s 
amounted to Rs. 2-8-0. Losse9 ,due to money paid out and to cash 
wages not received because of n'lalaria amounted to Rs. 3-14-0 per 
annuw.. At the same time it was scientifically demonstrated that 
in this village malaria could be controlled by the " spray-killing " 
of adult anopheline mosquitoes for less than Re. 0-8-0 per capita 
per annum. (The principle of' " spray-killing '' is that houses are 
sprayed every eight days by a solution of pyrethrum· in kerosene. 
This disposes of most of j_!le adul't mosquitoes which are potential 

•carriers of the disease.) ~ the same area the cost of controlling 
" irrigation malaria," i.e., malaria due to the breeding of 
mosquitoes in borrow pits, field channels, wells, irrigation channels 
and fallow fields under water-was investigated. Initial and main­
tenance costs were Rs. 4-6-0 and Re. 0-1-11 per capita per year 
1·e~pectively. " Intermittent irrigation " has been suggested as 
a cheap method of malaria control; this involves the periodical 
interruption of the flow of water on to irrigated land so that the 
land dries up and mosquito breeding is checked. A sequence of 
4~- days of irrigation and 2! days of drying has been recommended.: 
1t appears, however, that the drying of paddy land to a sufficient 
degree to affect mosquito breeding may interfere with the growth 
of rice crops and the question is one which requires further, 
im'et;tigation.) 

1 J. Malaria. Institute, India., 1941, 4:. No. 2. 
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. 9. 'l'hese examples illustrate the fact that malaria control in 
r~ral .area~ is not, as Is sometimes thought, an impossible prol>osi­
tion. · It IS hue, as Hussell points out, that it would be difficult 
to- p_ersuade the villagers themselves to produce the eight annas per 
captta ne~ded liJr spray-killing, .and that two annas per capita 
annualJ)· 1s ~Lout the amount whiCh, at current levels of e:xpendi­
tul"tJ o.:. publ~c health, local ~nd Government authorities are likely 
to ma~e available for malar1a prophylaxis. The sums mentioned 
above mclude the cost of paid labour, and ·it is to be observed that 
if villagers could be persuaded to undertake anti-malarial we;rk 
without payment, for their own very material benefit, the co.:t (1i 

suc:.t '\Hlrk would be greatly reduced. 

j. . ..l!'urther research may lead to the development of control methods 
wh1ch are cheaper and more effective than any yet evolved . 
.P;}I'ethrum has hitherto been the most effective insecticide for anti­
malarial work; its production in India has been developed during 
the war, mainly to fulfil military needs,. and after the war local 
supplies could be fully used for anti-malarial control among the 
civil population, and its cultivation ii' necessary extended. l~rief 
reference must also be made to the remarkable new insecticide. 
l>.D.'l'., which appears to be a most potent weapon against 
mosquitoes and insect pests in general. 

,...J 10. In Bengal attempts have been made to secure public co­
'operation in anti-malarial measures and an " Anti-}[alarial 
IJeague " was founded in 1912. Later, in 1919, this was converted 
into the " Central Co-operative Anti-Malaria Society, Limited " 
with the object .of organizing " a network of autonomous co-opera­
tive anti-malarial and public health societies throughout the Pro-­
vince of Bengal for taking measures for the eradication of epidemic 
diseases and to group these societies together for effecting Luger 
sanitary measures and medical relief." It appears that in the 
earlier years of its existence this society achieved something by 
enlisting the voluntary labour of its members who undertook jungle 

·clearance, swamp drainage, drain construction, etc., while, with 
technical help from Government, water-courses were straightened 
or improved .and houses and yards in villages inspected. Later, the 
initial enthusiasm of· the " anti-malarial and public health 
societies " faded and Bengal remains the most malarial province 
in India. In Baroda the public has co-operated in anti-mab.rial 
tnea~mres in towns and villages and good results have been obtlin­
f'tl.1 In the country as a whole, however, little attempt has l1ecn 
made to enlist the support of the public in the campaign against 
malaria. 

11. ·we hope that after the war a most vigorous attack will be 
la1.mcbed on both urban and rural malaria in India. The control 
of urban malaria is a relatively simple problem and there is no 
valid reason why it should not be achieved. Malaria control in 
general is essential to the satisfactory development of the country's 

1 The Baroda. Scheme covers 15 towns and 367 villages, the cost being Rs. 50 
per village and Rs. 1,000 per square mile in urban areas. Ha~f. of. t_his is borne 
by the Government and the remainder by local bodies and munlclpa.litles. 
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vgncultural resources. 'rhere is little excuse for the usual :Lttitude 
of defeatiRm with regard to the problem. ·we may quote h,ere a 
remark of Sir Ronald Ross, the great discoverer of the cause of 
malaria: "The prevention of malaria depends not so much on 
profuse expenditure as on the intelligence, enthusiasm, and energy 
of thoso who are responsible for sanitary affairs." 

While malaria is the most common and the most debi~itating 
ilisease in rural India, there are other diseases which impair. the 
1teulth and physical efficiency of the cultivator. In certain part.s 
of the country hookworm is widespread and, like malaria, lea~s t~ 
anremia and bodily weakness. Here again eradication is possible 
if vigorous steps are taken. It may indeed be said that all mE:a­
sures to prevent disease and improve health in rural areas will 
help to increase the cultivator's capacity for work and "hence the 
pl·od11ction of food. For this reason we regard the development of 
tmtisi'actory health services in rural areas as a matter of the g·rea{est 
Importance. · · 

12. The main conclusions and recommendations of this chapter 
art:'- .. 

'-'(i) .Malaria is widespread and seriously affects the efficiency 
of the rural population; it lowers the capacity for work of hundreds 
of thousands below that of a healthy individual. An agricultural 
~o111munity which is weakened in mind and body by malaria. .wil_l 
D<>ver be a prosperous community. · · 

(ii) Malaria prevents large areas of fertile land from lt:ing 
brought under cultivation. · 

(iii) A great deal of malaria is " man.:. made," produced by 
faulty irrigation works, faulty agricultural drainage, railway cc:n­
struction, etc. Much " man-Qtade " malaria could be prevente<l 
by closer co-operation between engineers and malaria experts. . 

'-"{iv) The Public :Health Departments of the Provinces and the 
larger States should include a professional malariologist or a 
health officer trained in malaria cont!'ol, a malaria engineer or u 
sanitary engineer with knowledge of anti-malaria work, an 
entomologist, a malaria agronomist, and trained . .field inspectou 
and laboratory assistants. · 

y) Malaria control in rural areas is not an -impossible pro­
pnsitwn and further research may lead to the development of 
control methods cheaper and more effective than any yet evolvell. 
Malaria control in general is essential to the satisfactory develop­
mfnt of the country's agricultural resources. 1.'here is little excuse 
for the usual attitude of defeatism with regard to the problem. 
A most vigorous attack on both urban and rural malaria should be 
launched after the war. 
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CHAPTER VII.-ANIMAL HUSBANDRY 
A.-LIVESTOCK . 

In India efficient cultivation depends largely on the capacity 
of the plough cattle, and cattle are also the source of farmyard 
manure-the most important manure in the country. The value 
of cattle, therefore, in increasing the fertility of the soil and 
thereby the outturn of crops cannot be over-estimated. Again, 
·an.. increase in the consumption of milk is a most important 
means of improving the diet of the people and this depencLi 
ppon the efficiency of the milch cattle. The prosperity of Indian 
·'agriculture is thus closely linked with the improvement of live­
i.'stock. In this chapter we examine some of the problems presenteu 
by· animal h us ban dry. 

Numbers 

. 2. The first all-India census of livestock waa taken in the 
cold weather of 1919-20 and since then a census has been under­
taken at the end of each succeeding quinquennium. The figures, 
however,_ are incomplete. In the fourth . census of 1935, two 
·prc-vinces, Bengal and Bihar and Orissa, did not participate owing 
Jo :financial reasons, and at the fifth census, held in 1940, the 
lJnited Provinces and Orissa (newly constituted a province in 
19~6) did not take part owing to the need for economy arising 
out· of the war. The figures for the .Indian States are also 
incomplete, for, although the number ·of states participating is 
progressively increasing, the livestock in about 21 per cent of the 
total area of the states was not enumerated at the census of 1940. 
l'he statement below gives, for each of. the. main provinces and 
for . British India as a whole, the total numbers of cattle and 
bn:fialoes accordi!lg to the census enumerations of 19'25, 1930. 
19~5 and 1940. 

Assam 
Bengal 
Bihar 
Orissa 
Bombay 
Sind 

Province. 

} 

Central Provinces and Berar. 
Madras 
Punjab 

Number of cattle and buffaloes (in 'OOOs). 
r-------------~.---------~ 

1925. 1930. 1935. 1940. 
5,786 

25,492 
20,728 

8,481 
2,327 

11,671 
22,111 
15,232 
31,046 

1,091 

5,662 
25,287 
21,308 

9,416 
2,379 

14,378 
22,441 
14,293 
31,460 

1,024 

5.982 
25,287 
21,308 

9,961 
2,635 

13,844 
24,607 
15,841 
32,469 
1,038 

6,496 
23,699 
15.456 

4,863 
9,734 
2,376 

13,279 
22,119 
15,414 
32,469 

1,033 
United Provinces •• 
North-We!>t Frontier Province. 
Total (British India excluding 

minor Administrations) • • 144,705 148,361 153,745 147,424 
Note.-(i) A census was not taken in the United Provinces in 1940; the figure 

for 1935 has been repeated. 
(ii) A census was not taken in Orissa in 1940; the figure given represents 

the total of the latest census figures for the areas inclurled ;n the Province. 
(iii) A census was not taken in the Provinces of Beng.U and Bihar and 

OriiiSa in 1935; the figures for 1930 have been repeated. 
(iv) Owing to territorial chaTJges, the figures for the two provinces of Madras 

and the Central Provinces and Berar for the years 1940 and 1935 are not strictly 
comparable. 

[ 176] 



CRAP. nx.] ANIMAL HUSDANDRY 

It is difficult to dr~w precise conclusions from these figures,.part~y 
because they are mcomplete and partly because of the errOl's 1il 
enumeration to which they are subject, particularly in the perma­
nently settled areas. They do, however, indicate that while 
there was a considerable increase in the· numbers of cattle and 
bu:lfaloes throughout the whole of British India, except in Bengal, 
during the ten years ending 1935, the quinquennium ending 
1940 was marked by a substantial decrease which was particularly 
noticeable in the provinces of Bengal, Bihar and Madras. In 
fhe absence of full information it is not possible to give a definite 
explanation of the fall in the five years ending 1940, but thc 1• 

slump in agricultural prices which occurred during the " thirties,••!: 
may have been a contributory cause. 

In Chapter II of Part I we drew attention to the high prices. 
1•revailing for cattle and complaints of shortages, particularly 
of plough cattle, in certain parts of India. Complete figure:'! 
for the 1944-45 census are not yet available, but the following 
data in regard to the position in the United Provinces are o£ 
interest. They are the result of· a census. carried out durin~ 
the course of the year 1944. 

Class of cattle. 

Bullocks 
Cows 
Young stock (3 yea1'8 and 

under) 

1935 
('OOOs). · 
10,153 

6,005 
7,019 

Numbers in 

1944. 
('OOOs). 

10,230 
5,343 
5,524 

Buffaloes (male) 943 834 
, (female) 4,245 ·4,418 
, (young. stock) 4,104 (Not available) 

Increase ( +) 
or 

decrease(-), 
('OOOs). 

+ 77 
-662 

-1,495 

..:.... l09 
+ 173 

1'hese figures indicate that while, as compared with 1935, the 
bullock population increased slightly, there was a fall of nearly 
11 per cent in the number of cows and about 21 per cent· in 
that of young stock. We understand that the census figures 
also· show a decrease in the numbers. of cows and young stock 
in the Madras Presidency. We draw particular attention to 
this decrease in cows and young stock, for, if it has occurred 
in other provinces and in the states, it may be necessary, in order. 
to prevent a fall in the number of working bullocks during the 
post-war period to continue the "war" restrictions on the 
slaughter of cattle under a certain age; 

'Ve attach impo~tance to the maintenance of livestock statistics 
and recommend that provinces and states should recognize .their 
obligation to conduct quinquennial enumerations. on a umfona 
system of classification. 

Livestock improvement-Breeding. 
3. The problem of the improv~ment · of live~tock in India 

was examined in, detail. by the Royal Commission on Agriculture 
(1928) and was again reviewed by Dr. Norman C. Wright in 
1937. 1 We _shall, therefore, · confine· our attention to certain 
of the main aspects of the ·subject. · · · 

1 Report on the Development of the Cattle and Dairy Industries of !Iidia, 1937, 
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4. The Royal Commission on Agriculture placed the number 
of stud bulls which should be maintained in India at one million 
and estimated the yearly requirements at 200,000. As against 
these figures, the total number of pedigree and approved animals 
at stud in British India is about 10,000 and the annual issue 
from Government farms is in the neighbourhood of 1,000. lt 
may be urged that these figures do not give a correct impression 
of the progress made and that, if account be taken of animals 
b1·ed in ·the villages, the number of improved bulls would be 
larger. In this connection reference may be made to the number 
of bulls- enumerated at the livestock census of 1940 as kept solely 
for breeding purposes. This number was 500,000 for British 
lndia and about 170,000 for certain Indian States. The large 

·majority of these animals were, however, not of the required 
. ~tandard, and even if they were, the total number of breeding 
bulls would still be much below the figure of 1,000,000 estimated 
as desirable bJ the Royal Commission. The provision of stud 
and approved bulls is clearly a matter which demands the most 
earnest attention of the Central and Provincial Governments. 
The solution which Dr. Wright suggests is that "increasing 
use should be made of the improved (and registered) animals 
bred under village conditions in selected breeding tracts." This 
appears to be the only way in which it would be possible to 
provide the number of breeding bulls required by the country. 
It would, however, still be necessary to maintain Government 
breedi~g farms in order to preserve the type of each breed tnd 
to provide a nucleus for further improvement. The extension 
of existing and the establishment of new cattle breeding farms 
is, therefore, essential and we notice that the post-war develop­
'ment plans of several Governments make provision for the 
expansion of these farms. 

, , 5. Along with the provision of stud and approved bulls, the 
castration of inferior anima]s is essential if there is to be improvP· 
ment on an extensive scale. Progress in this matter has varied 
from province to province and the proportion of uncastrated animals 
is .still very large. Apart from the difficulty of proyiding staff for 
a task of this magnitude, the best age for castratiOn has not as 
v~t been determined. The difficulty is that the cultivator is 
~eluctant to have his animals castrated at an early age, becaus~> 
he believes that the operation has an adverse effect on the animals' 
subsequent development. The Roval Commission recommended 
that an investigation should be made into this matter but we 
understand that this has not been done; we suggest that an 
enquiry should be undertaken. We also recommend that every 
effort should be made to increase the castration of scrub-bulls, 
particularly in important breeding areas. 

6. As regards improved milking- ?reeds: tw~ m:thods h~ve been 
tried, cross-breeding with sires of h1gh m1lk-yieldml? strams from 
abroad and selection from indigenous cattle. There 1s now general 
a!J'reement that the latter is more calculated to produce results. of 
h~:'lting value, and it has been established that by careful selechon 
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fr~m !~dian strains, cows .can be bred whic~ are ~apable of giving 
1mlk yields comparable With those of foreign ammals. Improve­
ment by selection is, however, a slow process and a considerable 
period must elapse before high-yielding indigenous cows are 
available in sufficient numbers for the supply of milk to large urban 
areas. High milk-yields are of special importance in ensuring an 
adequate supply for such areas and it may, therefore, be necessary 
to continue to rely for some time upon first generation crosses with 
a high milk yield for increasing the supply of milk to cities and 
the larger towns. 

'l'he she-buffalo is growing in popularity largely because of hel." " 
higher milk yield, and it has been estimated that in British India ; 
bu-ffaloes provide over 45 per cent of the total milk supply. [n · 
fact, as the Royal Commission on Agriculture observed, "it is the 
number of she-buffaloes, not the number of cows, that has to be 
taken into account when seeking an inaex of the milk production 
of the province." Although this is the position, it is only recently 
that attempts have been made to improv~ tlie milk yields of 
buffaloes by selection and breeding from high'-yielding strains. We 
recommend that further work on these lines be. undertaken. 

7. We have referred to the difficulty of providing an adequate 
r.umber of breeding bulls. In this connexion, attention may be 
drawn to the rapid advance made in the technique of artincial 
insemination. H has been practised with success in Russia where 
it was necessary to build up large herds of improved cattle within 
a relatively short period of time. India is faced with a similar 
problem. The utility of applying this method in Indian condi­
tions is now under investigation by the Imperial Council of Agri­
cultural Research. We may also refer to hormone therapy as 
p1·oviding a possible method of·'overcoming irregularities of breed­
ing in Indian domestic animals and of increasing milk production. 
'Ye suggest that the practicability ·of adopting this method in 
Indian conditions should also be investigated. 

Feeding 

~ . ..l!'eeding is of crucial importance, for no lasting improvement 
can be brought about by breeding. alone, since improved breeds 
deteriorate rapidly if not fed adequately .. The vast majority of 
Indian cattle are grossly underfed. In his monograph, the 
Technological Possibilities of Agricultural Development in India, 
1944, Dr. Burns estimates that the total number of bovine adults 
in British India is about 107 millions and that the total feed 
a>ailable consists of approximately 175 million tons of roughages 
and less than 4 million tons of concentrates. As against .fhe 
amounts actually available, the quantities of roughages and con­
centrates required are calculated at about 225 million tons and 
13 million tons respectively. On this basis the deficiency works 
out at 50 million tons of roughages and 9 million tons of con~ 
t:entrates. These figures are, of course, rough calculations, but 
they afford a guide to the great deficiency in the amount of food 
available for cattle in the country. The· above figures give a 
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general picture for British India as a whole, but an analysis of the 
figures shows that deficiency in cattle food is greater in the thickly 
than in the thinly populated areas, or to express it in another way, 
'the deficiency increases progressively with the increase in the rain­
. fall. For the purpose of this analysis, Dr. Burns divides British 
India into three regions. The smallest deficiency is in the region 
in which the rainfall is under 3t> inches and the greatest in that in 
which it is over 70 inches. The region with a rainfall of between 
30 and 70 inches lies betweeu these two extremes, but conditions 
approximate more closely to those in the latter than in the former 
region. 

In the region with. a rainfall of under 30 inches, that is, the 
Punjab, the North-West Frontier Province, Sind, Baluchistan, 
that part of Bombay lying to the east of the Western Ghats, and 
the four Ceded Districts in Madras, the roughages available are 
slightly in excess of the quantity required and the concentrates 
amount to about 40 per cent of the quantity considered necessary. 
ln the greater part of this region, the cattle, which are estimated 
to number about 19-5 million bovine adults, may be said to be 
fairly adequately fed. This is partly accounted for by the com­
paratively large area under fodder crops. Out of the total arell 
of about 10-5 million acres under such crops in British India, no 
1ess than 7 million acres are within this regionl.. 

.. · The region in which the rainfall varies between 30 to 70 inches 
comprises Bihar,. Orissa, the Central Provinces and Berar, the 
United Provinces, the eastern part of Madras excluding the four 
Ceded Districts, and the northern part of' the Bombay Presidency. 
In this region with an adult bovine population of about 61-5 mil­
lions roughages and concentrates available are estimated at about 
74 and 26 per cent respectively of the quantities required. The 
deficiency in roughages is largely accounted for by the smaller 
area under fodder crops. This amounts" to about 3 million acres, 
and would have to be increased by at least six times in order to 
give the same quantity of green fodder per head of cattle as is 
available in the .region with a rainfall of less than 30 inches. 

The position is the worst in the region with a rainfall of over 
70 inches. This comprises those parts of the Madras and Fombay 
Presidencies which lie west of the Western Ghats, Coorg, Bengal, 
and Assam. I~ this region with an adult bovine population of 
26 millions, the roughages and concentrates available amou::1t 
to about 67 and 27 per cent respectively of the quantities re­
quired. The smaller area under fodder crops is particularly 
noticeable, amounting to less than 500,000 acres. In order to 
provide green fodder on a scale equivalent to that available in 
the region with a rainfall of less than 30 inches, the area under 
fodder crops would have to be increased by about 9 million a.rres, 
that is, about 18 times the present figure. 

The great need for improving the feeding of cattle is fully 
realized by the Agricultural Departments in India and some 
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improvement has been effected through the·· introduction of 
improved fodder crops. But, Dr. Burns' figures show that aa yet 
only the fringe of the problem has been touched. 

Roughages 

9. .Roughages consist of straw, grass, and fodder rrops. .An 
increase in the area under cereals, if it is accompanied by an 
increase in the number of bullocks, may not result i11 un bcrease 
in the quantity of straw per animal. This is one 1eason, why 
tractors should be used as far as possible in bringing new land 
under cultivation. .An increase in the yield of cereals per acre, 
on the other hand, will be accompanied by an absolute increase 
in the amount of straw available for . cattle feedin~, and hence 
the measures we have recommended for increasing the yield of 
food crops should lead to some improvement in the feeding of 
cattle. · · · 

Urazing areas fall roughly into two gr~ups, cultivable waste 
and forest lands. The former are the more· important, for, conly 
a small proportion of' the total cattle have acc~ss to forest L\Tazing 
lands. l'he area of grass lands is decreasing owing to the in. 
creasing pressure of the agricultural population on land, and 
this process is likely to be accelerated in the future in view cf 
the need for increasing the area under foodgrains. It is,. there;. 
fore, essential that the best possible use should be made of all 
available grass lands. The Royal Commission on .Agriculture 
emphasized the need f'or regulating grazing and the establish­
ment of a system of rotational grazing, and the Animal· Hus­
bandry 'Wing of the Board of Agriculture recorded the fol1owing, 
observations in 1939 :- ,,.. · 

The Board notes with satisfaction the various. efforts that 
are being made in Provinces and States towards the improvement of 
grass lands and recommends that this should be extended and intensi­
fied and linked up with all other movements towards soil conservation 
and planning for better land use. Further, that local governments 
be invited to consider the desirability of taking legislative powers, 
where necessary, for enforcing the proper utilization of grazing areas 
and waste lands capable of producing fodder or fuel. 

So far, however, relatively littie work has been done on the im­
provement of grass lands, and certain experimental rchenies, 
sponsored by the Imperial Council of Agricultural Uesearch in 
Bombay and Baroda, had unfortunately to be deferred till the 
end of the war owing to the difficulty of obtaining' fencing 
material. We recommend that experiments in reseeding with 
indigenous and foreign drought-resistant varieties, rotational 
~azing, and ~anuring should be undertaken as 'soon ns possible. 
All .these experiments will. require that. the lan.l Phould be 
enclosed. The heavy expenditure involved in the erection of 
ordinary cattle-proof fencing may, liowever. as Sir John Russell 
haspointed out, be avoided by the use of a single strand of 
barbed wire electrified by means of an ordinary motor car 
battery. ·This method has proved successful i:n England. . .. 
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Large areas of land in all provinces are classed as '' other 
uncultivated land excluding current fallows." The whole of 
this uncultivated land is not capable of growing crops but, ad 

Sir Herbert. Howard points out in his monograph on " Post-war 
Forest Policy for India," large tracts could be utilized for the 
purpose of providing timber, fuel and grazing by tha establish­
ment of " minor " forests. These are short rotation forests, 
the rotation varying between 15 and 20 years, and they can be 
opened to grazing within three or four years of planting whim 
the trees are safe from damage by animals. Such :foresb provide 
good grazing until the trees have grown to such an extent as to 
prevent the growth of grass. Work has already been 1mdertaken 
on these lines in certain provinces., We recommend that a survey 
should be carried out in all provinces of the lands suitable for 
development in this manner and schemes of afforestation l,ut 
into operation. 
, 10. Special fodder crops at present contribute <~.bout H per 

/cent of the total available roughages. In f901 the area under 
·these crops in British India was 2-9 million acres; it had increased 
to 10-2 million acres by 1935 and to 10-5 million acres 
by 1941. This is less than 5 per cent of the net cultivated area. 
In addition, an undetermined proportion of jowar, bajra, and 
maize, and sometimes of' other cereal crops is fed to cattle and 

··other livestock. The increase in the fodder acreage may giv _, a.11 

impression that cattle are better fed than they were 40 years ago. 
A more likely explanation, however, is that the decrease in 
grazing lands, combined with the increase in the number of 
cattle, has made the growing of fodder crops an absolute m·ces-

. sity. However that may be, there is no doubt that the produc­
tion of fodder crops is quite inadequate. Further, as we have 
pointed out in paragrapli 8 of this chapter, the Jistribution of 
these crops is very uneven; 7 million acres to 19 million b<.-vine 
adults in the region with a rainfall of under -30 inches; 3 !:lillion 
acres for 61-5 million animals in the region with a rainfall of 
between 30 and 70 inches; and 0-5 million acres for 26 million 
cattle in the region with a heavy rainfall. In the absence of 
good grazing, green fodder is essential for the mainte~ance ?r 
the health of the animals. Agricultural Departments m Iud1a 
are fully alive to the need for increasing the supply of green 
i'odder, and the introduction of berseem and various exotic 
grasses, such as- Napier grass, Guinea grass and Sudan grass, h~s 
resulted in some improvement. We doubt, however, whether It 
is possible in many parts of India to bring the production d 
green fodder crops up to the required level, unless it proves 
practicable to adop1 mixed farming on an extensive scale or, ~s 
we pointed out in an earlier chapter, the n~mber. of bullocks IS 
reduced considerably by the use of power-dr1ven Implements. 

Concentrates 

. 11. Concentrates consist of seeds, bran, pollard and oilcakes. 
These have a high nutritive ratio ~nd are. of particular i~portance 
as a feed for milch cattle. 01lcake IS . the most Important 
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of the concentrates both as regards quality and quantity. Jn 
Chapter II of this part, we have already drawn attention ~o the 
need for crushing in India as much as possible of the oilseeds 
produced in the country, with the object ot increasing the supply 
of oilcake for use as manure and as feed for cattle. B.ut this 
will not solve the problem; the supply will still be inadequate. 
An increase in oilseed production will also be necessary. Hulls 
of pulses are another Important source of concentrateEI. l ulses 
are an important ingredient in the human diet and as we pointed 
out in paragraph 10 of Vhapter III ot Part II, human. nutriti<'nal' 
reqmrements call for a large increase in their production. .An 
increase in the production of pulses will, therefore, also provi.-Ie 
an ~ncreased supply of concentrates for cattle. 

Mixed farming 

12. It has been suggested that a solution of India's food and 
fodder problems is to be found in the adoption of the system of 
"mixed farming." Sir John Russell in his .. Report (1937) on the 
work of the Imperial Council of Agricultur~l Research observes 
that " a wider introduction of fodder crops into Indian agriculture 
would probably effect a great improvement in. yields and in the 
total output. llfore food for the animals would mean more manure 
und enhanced fertility of the soil. This was the prime factor in 
the improvement of British agriculture and the additional yields 
of grain more than compensated for the area taken from grain 
and put into fodder crops." · 

Dr. 'Vright stresses the same point in his report on the develop­
ment of the Cattle and Dairy Industries in India. On page 60 of 
the Report he says- 1.-' · 

The solution of the problems appears to be along the lines 
indicated above, namely, the development of a ' mixed farming-~ 
system. In such a system the production of animal products, such 
as milk, is carried on 'side by side with the system of cropping in 
which leguminous fodder crops take an important place and in which 
full use is also made of the increased quantities of cattle manure. 

Dr. ·wright also draws attention to the improvement in the condi- · 
tion of the agricultural population through the adoption of a system 
oi mixed farming in Nigeria and other territories in West Africa; 

The Imperial Council of Agricultural Research has instituted 
several experimental schemes of mixed farming in the .United 
Provinces, the Central Provinces, the North-West Frontier· !Pro­
vince, and Sind. In view, however, of the importance of the sub­
ject, we doubt whether these experiments are being conducted on 
a sufficiently large scale. The introduction of mixed farming has 
been strongly advocated by experts well qualified to advise on the 
subject, and it appears to us to be imperative that the possibility 
of introducing this system should be fully investigated in. all pro­
vinces. :we accordingly strongly recommend that the experiments 
now 1-·eing carried out should be .continued. and extended to other 
parts of India, for example, Bihar, &ngal, and Madras, where 

-
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the difficulties attending the adoption of the system are probably 
greater. than in the areas in which investigations are now being 
conducted. 

Dual purpose cow 

13. We would draw attention to the possibility of a dual pur­
pose cow, that is, a cow which could be used for draught purposes 
and yet yield a reasonable supply of milk. Actually, cows are 
used as plough cattle in some parts of the -country. According to 
the livestock census of 1940, the number of cows so used in Bengal 
and Madras was over 800,000 and 500,000 respectively. 

Writing about Eastern Europe where the density of human 
and cattle population and the standard of agricultural production 
are similar to those of many parts of India, Lamartine Yates and 
Warriner (Food and Farming in. Post-war Europe, 1943) comment 
as follows:-

One of the great burdens of East-Europe farming is the 
excessive number of work animals on the very small farms. . . 
Until pressure of population can be relieved so that farms can be a 
little larger, it is essential that work animals should also be produc­
tive animals. For instance, in Switzerland, where in some districts 
the holdings are extremely small, the peasants are urged, not alwa.ys 
successfully, by their economic advisers to use a cow for ploughing 
and other field cultivation. The effort of working, it is true, some­
what lessens the cow's milk yield, but the loss is small compared 
with the cost of keeping a horse. 

We do not feel we are in a position to express an opinion on the 
question of the use of the milking cow as a draught animal for 
cultivation. But we would suggest that it is a matter worthy of 
investigation, for we attach importance to any measure which will 
by reducing the total number of cattle, enable the remainder to 
be better fed. In. this connection we would point out that in many 
parts of India plough cattle are used only for a few months in 
ihe year and that, therefore, it would be only during a part of the 
year that the cow would be required for work on the farm. 

Live:tock other than cattle 

14. In addition to the cattle population, India has large 
numbers of sheep and goats. According to the census of 1940 
there were over 27 million. sheep and al-out 39 million goats in 
British India. These animals are a valuable asset as they produce 
wool, hair, skins, meat, and in the case of goats, milk. It is 
interesting to note that, generally speaking, the number of goats 
per square mile varies directly with the density of the population. 
For instance, Bengal has 85 goats to the square mile, the United 
Provinces 75 and Bihar and Madras 63, as compared with 35 and 
38 in the Punjab and Bombay respectively. Sheep show a different 
distribution, the number per square mile being the largest in 
Madras (114) and the smallest in Bengal (8) and Biha: (!5). Work 
on the improvement of the breeds of sheep and goats 1s m progresa. 
This work should continue and in view of the importance of the 
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goat as a sul>sidiary source of income to the agricultural population 
1n the densely populated areas, we suggest that special att~ntio.o. 
should be pa1d to improving the breeds of this animal in, these 
areas. 

The number of pigs is small, being only about 2 millions 
~exclusive of the Umted Provinces and Orissa); this is due to the 
fact that the pig is regarded as an unclean animal by the majority 
o1 th~ population and is kept l>y a relatively small section, of the 
people. ~o far, little has been done towards effecting improve­
ments in the breeds of pigs. In the circumstances this is natural 
-more important matters have demanded attention-but we 
suggest that, as the pig is kept and eaten, by some of the poorest 
and most backward sections of the people, pig breeding is a matter 
to which more attention should be given. 

The keeping of poultry is an important cottage industry in 
rural areas, and eggs, fowls and ducks are valuable sources of food. 
Before the war the number of fowls in the country was estimated at 
173 millions and of ducks at 17 millions. ~he aggregate value 
of eggs at the pre-war price of one pice each. has been estimated 
at Us. [)'25 crores.1 The Imperial Council of Agricultural Research 
has financed schemes for the improvement of poultry an,d for the 
control of disease, and the Agricultural Departments in many pro­
'l'inces hav~ special sections dealing with poultry. ln some pro­
vinces, notably in the United Provinces, large poultry (fowls 
and ducks) farms ha:ve recently been started by and in association 
with the military authorities. We trust that full advantage will 
be taken of the experience gained in the working of these farms 
in the post-war period. . ... 

L·ivestock disea1e 

15. Cattle constitute the largest proportion of the cultivator's 
Wllrking capital and ·their l?ss, therefore, through disease throws 
a heavy burden on his resources and is very frequently the cause 
of his indebtedness. The prevention and control of· cattle dis­
ease must, therefore, play an essential part in a programme o: 
livestock improvement. Research into the causation, prevention 

,and cure of disease is carried out at the Imperial Veterinary Re­
dearch Institute. Excellent work has been done but there is. great 
need for more research and we welcome the proposals which we 
understand are under consideration, for the extension of the 
research activities of the Institute. 

A. contributory cause to the loss ot' cattle through disease in 
some parts of the country, is the reluctance of many cultivators 
to submit their livestock to preventive and curative treatment. 
'fhis can only be overcome by the efforts of a qualified and ade­
quate veterinary staff which by their success in the prevention 
and cure of disease, will dispel the ignorance and prejudice which: 
now unfortunately prevail. 

1 Report on the Marketing of Eggs, page 2. 

[ 185] 



IMPROVEMENT OE' FOOD I'RODU(;TION AND NUTRITION (.PART Ut 

The Royal Commission on Agriculture made recommendations 
for a· large increase in the Veterinary Services in the provinces. 
Altho~g~- there h~s been some in~rease in staff, a really effective 
orgamzat1on has not yet been bu1lt up and further expansion of 
Yeterinary hospitals and staff is essential. 

B.-MILK 

16. l:stimates of milk production in India vary widely. Olver 
and Vaidyanathan1 ·estimated it at 1,000 million maund~ (36·7 
million tons). :Wright2 considered this estimate excessive ~md 
pl~c~d the figure ~t 800 million maunds (29·4 million tons), 700 
m1lhon maunds bemg hand-drawn milk available for human wn­
sumption. A report3 of the :Marketing Adviser (1941) c•ives the 
i0llowing estimates:- "" 

Number of Annual ) ield Annual net Quantity Total a.nnua 
milk in<! of hand· production consumed prod uct-ioD 
animalB 'drawn milk of milk by ca.lvea of milk 

(D1illions) per animal (million and Iambs (million 
(lb.) ma.unds/ (milliob maunds/ 

tons). maunds/ tons). 
tons). 

Cows 49•0 487 290 76 366 
(10•65 tons) (2·79 tons) (13·44 tons) 

She-buffaloes 21•4 1,229 320 33 353 
(11•76 tons) (1•21 tons) (12•97 tons) 

Goats 9•8 162 19 6 25 
(0·70 ton:~) (0•22 tons) (0·92 tons) 

629 744 
(23·11 tons) (27•33 tons) 

Olver and Vaidyanathan estimated daily per capita consurup­
t:;.on as 10 oz. Wright's estimate was 7 to ~ oz. while that of the 
.Marketing Report was 5·8 oz. Consumption varie3 widely in 
different parts of the country so that an all-India average, e\·en 
i£ accurate, does not give a true picture of the position. The 
Marketing Report quoted above gives estimates for the different 
provinces. Sind was the highest with 18 oz. per capita, followed 
by the Punjab with 15·~; in the United Provinces, the North­
'\Vest Frontier Province, Bombay, and Bihar intake was esti­
mated at 7 ·0, 6 ·8, 5 ·5 and 4 ·2 oz., respectively; while in the 
remaining provinces it did not exceed 3 ·7 oz. and in the Central 
Provinces and Assam was as low as 1·8 and 1·3 oz. respectively. 
1'hese figures may be compared with the per capita consumption 
o:i: 56 oz. in New Zealand, 41 oz. in Great Britain and 36 oz. in 
United States of America. ·within a province production and 
consumption will of course vary from locality to locality and an 
average production of less than 4 oz. means that a large section 
of the population gets no milk at all. 

The average milk yield of Indian cows is very low. It is esti­
mated in the Marketing Report as 487 lb. per annum, which 
may be compared with reported figures of 7,005 lb. for Denmark, 

. 1 Assessment of the Annual Contribution of Liveostoolt to Indian Economy. 
1934. 

a Report on the Development of the Cattle and Dairy Industries of 
India., 1937. 

a Report on the Marketing of 1\Iilk in India and Burma (1943). 
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3,463 for Au:stralia, and 2,663 for Egypt. 1'he average annual 
yield of the Indian she-buffalo is higher than that of the cow, 
but only 1,229 lb. according to the same report. The basic 
cause of these low yields is inadequate feeding. If feeding can 
be improved, breeding and good management can greatly increase 
milk production. · 

It is not necessary to emphasise the value of milk as a food. 
It is a good source of animal protein and of various vitamins and 
111ineral salts and is of particular value as an ingredient in vege­
tarian diets, or diets which though they may include a little 
meat or fish, are physiologically speaking, practically vegetarian 
in character. Experiments have shown that groups of Indian 
school children receiving additional milk-whole or skimmed-::­
increase in height and weight more rapidly than similar groups 
not given milk. The bulk of the population of India does not get 
e.nough milk and its low consumption is a matter of deep national 
concern. 

We shall now discuss the possibilities of .increased milk pro­
duction. The three important milking an'imal&-the cow, the 
she-buffalo and the goat-will be considered separately. 

The cow 

17. The cow performs the dual function of producing bullocks 
for farm work and milk for human consumption. Her present 
low yield makes her. a liability to the far!ller, since the milk she 
gives does not pay for her feed. She is therefore neglected, parti­
cularly when dry. If she we:r:e better fed her milk yield would 
improve and if her milk yield improved it ~ould pay the culti­
vator to feed her better. This is one of several vicious circles in 
Indian farming. 

The potentialities for increasing the yield of cows by proper 
management and feeding are considerable. Experience has shown 
that when village cows are put on government farms they give 
on an average about 60 per cent more milk in subsequent lacta­
tions, and the yield of their progeny may be further increased by 
10 or 15 per cent. The yields of indigenous breeds have been 
trebled or more in less than 20 years by selective breeding and 
proper feeding in gover.nment farms. In well-managed· dairy 
farms yields per lactation of 4,150 lb. from purchased cows, and , 
b, no lb. from farm-bred cows, have been obtained. . 

As long as the cow is needed for the dual purpose of producing 
bullocks and milk, care must be taken that improvement in milk-· 
ing qualities is not brought about at the expense of satisfactory 
working qualities in the progeny. There is, however, a place 
for the specialised dairy cow in the farming economy of India, 
tlotably in the development of mixed farming. On a prosperous 
mixed farm the farmer could grow fodder; keep and feed a cow 
of a high yielding strain, and add to his income and improve his 
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d1et.. A well-fed cow may be used to some extent for draught 
purposes as well as for milk production, and such a cow may: be 
more useful to the farmer than an ill-fed bullock and a worse· fed 
cow. 

The ahe-buflalo 
18. While the cow in India is kept primarily. as a producer of 

the draught bullock and only secondarilJ as a milk-producer, the 
she-bu.:ffalo is maintained essentially for milk production. Under 
present conditions she gives more milk than the cow; the average 
milk yield of' the she-buffalo is stated to be 1,229 lbs. per annum, 
and in certain Government dairies yields of 5,210 lbs. have been 
obtained. Buffalo milk has a higher fat content1 than cow's milk. 
The buffalo has also remarkable powers of converting coarse fodder 
into milk. The relative importance of the she-buffalo and the cow 
as .milk providers varies from province to province. The propor­
tion of the milk supply obtained from the buffalo is lowest in 
Bengal, and is low in Assam and the Central Provinces. In the 
remaining 7 provinces it varies from 40 to 63 per cent and in 
5 of ·these exceeds 50 per cent. Illustrative figures are given 
below:- · 

Number·oj cows and buffaloes over three years old kept for milk production 2 • 

Bovine population of 'a ·t £ 
over three years kept .., 

Province. 

Assam 
Bengal 
Bihar and Orissa 
Bombay 
Central Provinces 
Madras 
North· West Frontier Province 
Punjab 
Sind ... 
United Provinces •• 

for breeding and milk S:: g ,; 
0 0 G) 

production. :Z 'd 2 
a~~.! 

Cows. 
1,305,188 
7,673,067 
5,792,528 
1,796,896 
3,216,893 
4,280,661 

206,974 
2,549,778 

761,107 
5,726,249 

Buffaloes. 
112,781 
256,669 

1,625,792 
1,153,869 
·830,084 

2,395,870 
. 137,648 
2,873,692 

339,573 
4,060,877 

~- ..... ~~ 
o8""::! ~ .Q,a 

18·4 
7·6 

53·9 
51•9 
26·8 
50•1 
51·2 
63·6 
40•0 
46•9 

The census statistics indicate the growing popularity of the 
she-buffalo. From 1915-16 to 1934-35 the number of cows increased 
from 37 ·7 to 38 ·7 millions, an increase of 3 per cent, while the 
number of she-buffaloes rose from 13 -6 to 15 ·4 millions during the 
same period, an increase of 13 per cent. Tne census figures of 
194().:..41 show a decrease of about 0 ·5 million in the cow population, 
but an increase of about 0·1 million in the number of she­
buffaloes. In paragraph 2 we have given figures of the latest 
census for the United Provinces, which sho'\l' that while the number 
of ~~WS has declined . by 11 per cent the number . of she-buffaloes 
has improved by 4 per cent even during the war years. It is :<~n~y 

! Pat per cent-
Buffalo milk.·. 
Cow •• 
Goat •• 

t Report on the Development 
by Norman C. Wright, page 174. 

6·5 to 8•0 
4·5 to 5·5 
4·0 to 5·0 

of the Cattle and Dairy Industries of India-
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recently that attention has been given to the question of improv­
ing the buffalo, and the potentialities for increasing the milk yield 
of this species have not been fully investigated. A valuable con­
tribution to the milk supply of India can be made by increasing 
the numbers of she-buffaloes and improving their yields. It may 
be added that some large bu.:Iralo ciairy farms have recently been 
established by the army. 

The goat 

19. 'l'he third source of milk supply is the goat.1 .According 
to the census figures of 1940-41 there are in India 9 ·8 million goats 
(16 per cent of the total goat population) which are milked an.d 
these yield some 19 million maunds (0·7 million tons) of milk. 
Average annual yield per goat is estimated at 200 lbs. but goats 
of certain breeds give a yield of almost 400 lbs. At the Rissar 
Government Farm some goats have given a yield of over 700 lbs. 
in one lactation, while one goat gave as much as 1,000 lbs. 3 The 
highest yielding goats in the Punjab give more milk than CQWB 

of average yield in Bengal. Generally speaking, it is in Northern 
India that the goat is of importance as a milk-pro'ducer. In B.engal 
and Central and South India goats are at present little used as a 
source of milk. Only 3 per cent of the total all-India milk supply 
is in the form of goat's milk. 8 

The Imperial Council of Agricultural Research is .financing 
various schemes for improving the milk yield of goats and has 
initiated a special scheme in .Hengal. The possibilities of raising 
yields through improved feeding and selective breeding are consi­
derable. Since it is essential to increase milk intake, and since 
goats, in view of their large n-qmbers, should be able to make a 
substantial contribution to total milk supply, more attention should 
be given to the milch goat than has previously been the case. One 
disadvantage of the goat as a domestic animal is its destructive-· 
ness; unless properly controlled it may cause havoc in forest areas 
and in vegetable gardens. Its capacity for doing damage could, 
however, be reduced by better control and management, stricter 
regulations in forest areas, the thorn fencing of vegetable plot=t, 
etc. 

Sheep, camel and ass milk is of little importance. In North­
west India certain breeds of sheep are regularly milked and those 
of the Daman and Lohi breeds are good milkers. " Camel milk is 
seldom drawn for sale but nomadic breeders may use it for 
drinking." ' 

1 (a) " • • • a good milk goat will supply sufficient milk for the average 
fa~ily for. at least nine to ten months of the year, a~d can b~ kept where it would 
be rmposs1ble to keep a cow, they ocoupy a place m Amer1can agriculture not 
filled by any other cla._<oa of livestock, and one that is probably destined to be 
increasingly important" (page 1294, Year Book of Agriculture, U.S.A., 1937). 

(b) According to tbe same publication a doe of the Saanens breed produced 
under teet conditions 4,161 lbs. of milk in nine months and one of the Toggenburg 
breed 2, 7 59 lbs. in ten months. 

1 Report on the Marketing of Milk in India and Burma (1943), page 11. 
1 Ibid., page 50. 
•Ibid., page 12. 
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The dairy industry 

20. The bulk of the milk supply of the country is produced in 
rural areas. It has been estimated that only 4 per cent of milch 
cows and less than 6 per cent of milch buffaloes are kept in towns 
and cities. 1 According to the .Milk .Marketing Ueport some 72 per 
cent of the total milk supply is turned into various milk products, 
57 per cent being converted into ghee. Less than one-third (28 per 
cent) is consumed as liquid milk. The sale;.of yhee yields smaller 
profits to the producer than that of fresh whole milk, but owing to 
lack of facilities for storage and transport the rural producer, 
except in the neighbourhood of urban areas, cannot sell his milk 
in this form. Ghee has good keeping qualities and can conveni­
ently be manufactured, stored and transported under existing con­
ditions. The result is that producers in general turn their milk 
into ghee, which is sold to urban· consumers, and usually retain 
little whole milk or ghee for their own use. '!'he following figures 
illustrate this point:-

·Milk retained by the producer and marketable quantity. 

Net amount hand-drawn 
Retained by producer as fluid milk or 

product 
Marketable quantity as fluid milk or 

product 

(Million tons.) _: _ __,.__ 
Cow. Buffallo. Goat. 
11)·65 11•76 0·70 

2·86 0•95 0·35 

7·79 10·81 0•35 

"-1 
Total. 
23·11 

4•16 

18•95 

.While some 95 per cent of the milch cattle are in rural areas, 
wh~le milk and ghee are in general little consumed in villages in 
the greater part of the country. " Even in tracts where much 
larger quantities of milk are produced, 16 per cent of families do 
not consume any milk or milk products at all. Conditions in the 
other rural parts of India, where the production is much less 
should, therefore, be still worse as regards the production and 
consumption of milk and milk products.'' 2 It must, however, be 
observed that the buttermilk or lassi which remains after the fat 
has been removed in the preparation of ghee, and which contains 
most of the valuable constituents of milk other than milk fat, is 
usually consumed in the village. 

'llhe Milk .Marketing Report states that " the figures for 23 
important cities in the country show that the urban intake is almost 
double that of the daily average .consumption of milk and milk 
products in India," being 12 ·6 oz. per capita per day (liquid milk 
3 ·7 oz., product~mainly ghee-in terms of liquid milk 8 ·9 oz.) 3 

While it is questionable whe.tlher these figures accurately reflect 
the present situation, there is no doubt that previous to the war 
some progress was being made in the development of the urban 
dairy industry. Dairy herds are kept in the neighbourhood of 

1 Report on the Marketing of 1\Iilk in India. and Burma (1943), page 4. 
1 Ibid., page 52. . 

a Ibicl., page 58. 

[ 190] 



CHAP. YII.) ANIMAL HUSBANDRY 

urban centres, and often within municipal limits, and villages with­
in easy reach supply fresh milk. During the war large dairy Jarms 
have been established in certain areas by the military auifu.orities 
to meet the needs of the army. Provilicial Governments and ·muni­
cipal corporations are taking an active interest in improving the 
supply of milk for the urban population and have under considera­
tion schemes for establislhing dairy farms. The supply of milk and 
milk products in towns and cities is, however, in general insuffi­
cient to ·meet demand. The milk sold is of poor quality as regards 
cleanliness and purity, tiie adulteration of whole milk and ghee 
being exceedingly common. The keeping of cattle within urban 
limits is undesirable from the public health standpoint since it 
encourages the breeding of flies. Milch cows are often transported 
to cities, milked during one lactation and then slaughtered, the 
result being the unnecessary loss of useful milking animals. Much 
needs to be done in order to improve urban supplies of milk and 
milk products. Better marketing arrangements and stricter con­
trol of tJhe quality of milk and milk products on the part of public 
health authorities are required. The further ·development of co­
operative organizations for the production and distribution of milk 
is strongly to be recommended. The question of. pasteurization 
requires attention. At present there are a few good urban dairy 
farms selling pure milk of high standard, but. iri. general even 
consumers who can afford "to pay liberally have difficulty in .obtain-
ing milk of guaranteed quality. · 

A well-organized urban milk industry will stimulate production 
in the neighbourhood of urban centres and lead to the introduction 
of high-yielding breeds, and better feeding and management. 
WitJh the growth of industry tll.lol urban demand for milk is likely 
to increase. We have referred "briefly elsewhere to the industrial 
manufacture of processed milk products. If dried milk could be 
manufactured in the few areas in which there is a surplus of milk, 
it would provide an addition to urban milk supply, and also have: 
the effect of stimulating tJhe development of the dairy indu.stry and 
the improvement of cattle. 

General obser'l'af'l(Jn3 · 

2L The problem of increasing milk production in India is a 
vast one, the solution of which depends essentially on increasing 
the supply of feed and fodder for milch animals, and on the develQp­
ment of mixed farming ~ich provides a place for fodder crops· in· 
crop-rotation. As we have .already pointed out (Chapter III of 
Part II) there are certain parts of the country in which the diffi-' 
culties are particularly serious. Great efforts are .. needed on the 
part of animal husbandry departments,' botJh ·as regards research 
and its practical application. To determine the place of dilferent 
milch animals in the farming economy of the small holder, the eco­
nomics of milk production in the case of these animals require care"' 
ful investigation. The satisfactory develdpment and 'organizat~on 
of the urban milk industry are of great importance, and scheme~ o{ 
milk distribution by which certain ; ' vulnerable ' groups are 
given a prior claim on available supplies have also a place in 
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milk policy.' The greater part of the population, is however 
rural, not urban, and we must emphasize that the basic problem is 
to bring about ~general incre~se i~ milk pr~duct.ion i~ rural are~, 
so that the cultivator can ennch h1s own d1et w1th m1lk and milk 
products. 

SuMMARY OF CoNCLUSIONS AND RECOMMENJ>ATIONS 

Section A 

22. The conclusions and recommendations of this chapter may 
be summarized as follows :-

(i) Importance is attaclhed to the maintenance of livestock 
statistics and it is recommended that provinces and states should 
recognize their obligation to conduct quinquennial enumeratiou 
on a. uniform basis. 

(ii) The number of stud and approved bulls is still far below 
requirements. Increased use should be made of improved and 
registered animals bred in the villages in selected breeding tracts. 
The development of artificial insemination may . result in a de­
crease in the number of bulls required. 

. _ (iii) An enquiry should be undertaken into tJhe best age for 
castration of inferior animals and every eJiort made to increase the 
castration of scrub bulls. 

(iv) An investigation should be made with a view to increas­
ing the milk yields of buffaloes. 

(v) It is essential that the best possible use be made of all 
grazing lands. Experiments should be undertaken, as soon as pos­
sible, in re-seeding, rotational! grazing, and manuring of grass 
lands. 

(vi) Minor forests should be developed for tJhe provision of 
grazing and fuel. 

(vii) Green fodder crops are in serious short supply. Mixed 
farming holds out possibilities of increased production of human 
food as well as feed and fodder for cattle. The experiments now 
being conducted into mixed farming should be continued and 
extended. 

(viii) The possibility of using the cow for work on the farm 
a.s. well as for milk production is a matter wortJhy of investigation. 

(ix) Research into the prevention and cure of disease should 
be expanded. The Veterinary Services in the provinces are inade­
quate and should be greatly strengthened. 

Section B 

(x) The average daily per capita consumption of milk: in 
India has been variously estimated as 5 ·8 to 10 oz. Average 
intake is reasonably high in Sind and the Punjab, but in most parts 
of India is less than 4 oz. daily, which means that a large section 
pf ~he population consumes no milk at all.. · 
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(xi) The average milk yield of the Indian cow is very low. 
That of the slhe-bu:ffalo is somewhat higher. The yields of, both 
can be greatly increasea by better feeding and management. 
Goat's milk amounts at present to only a small percentage of" the 
total milk supply, but there are possibilities of increasing the 
importance of the goat as a source of milk. 

(xii) Less than one-third of the total milk supply is sold and 
consumed in the form of fresh liquid milk. The milk-producer 
usuall'y prepares ghee from lhis milk and sells it, retaining the but­
ter-milk or lassi for his own use. Producers in the neighbourhood 
of large urban areas can sell their milk in the fresh state, which 
is more profitable than the sale of ghee. 

(xiii) The urban dairy industry has developed during recent 
· decades; but in general the supply of milk and milk produCts in 

towns and cities is insufficient to meet demand, and standards· of 
purity and cleanliness are low. Much needs to be done to improve 
the supply, distribution and quality of milk in urban centres. · A 
well-organized urban milk industry will stimulate production in 
tJhe neighbourhood of such centres and lead t? the introduction of 
higher-yielding breeds, and better feeding and management. 

(xiv) To increase milk supply, tJhe essential requirement is 
more and better food for milking animals. The econon;:tics of milk 
.production in the case of milch animals of different species should 
be investigated. Primary emphasis must be laid on the need for 
increasing the production and consumption of milk and milk 
products in the village. · 
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CHAPTER VIII.-AG RICULTURAL RESEARCH AND 
ORGANIZATION 

The task of agricultural improvement falls into three stages: 
(i) research, (ii) the confirmation by repeated trials of the results 
~f r~search, and (iii) the application of these results to the culti­
vator' 8 $.eld. 

RESEARCH 

. 2. The Royal Commission on .Agriculture (1928) remarked that 
."in spite of. the marked progress which has been made in many 
directions during the last quarter of a century, it is hardly an 
exaggeration to say that agricultural research in this country is 
still in its infancy ". Since then valuable contributions have been 
made by central and provincial research centres, research depart­
ments in the states, universities, and other research institutions. 
~rhe · Imperial Council of Agricultural Research has established 
research institutes and has aided and encouraged research throujlh­
o.ut the country. The Indian Central Cotton Committee and 
other Committees have taken similar action in their own particular 
fields. :But though much has been done, there is an urgent neea 
for· further research into the numerous problems on the solution 
of which the prosperity of the farmer largely depends. For 
example, further re::tearch on the basic problems of soil fertility is 
imperative in the interest of Indian agriculture. 

Increasing facilities for research and the multiplication of 
research centres will demand closer co-ordination and collaboration 
between research institutes and research workers. To secure these 
must be largerly t.he respon"ibility of the Imperial Council of 
Agricultural Research, working in consultation with provincial 
and state governments. On the general questions of co-ordination 
and planning of rese'arch we may quote from a report on animal 
husbandry submitted in 1944 to the Government of India by an 
American expert, Dr. Ralph W. Phillips: "Many (research) pro­
jects are ineffective owing to inadequate planning, personnel and 
facilities . . ." He recommends that " a broad set of objec­
tives and programme of work to meet these objectives " should 
be established and that the value of a research "project should be 
judged by the degree to which it will contribute towards the pre­
determined objectives. We endorse these observations and would 
add that they are equally applicable to agricultural research. 

While planned programmes of research into the numerous pro­
blems of Indian agriculture and animal husbandry are essential, 
the danger that the excessive regimentation of research and too 
inelastic a system may damp in~tiative and enthusiasm must be 
borne in mind. Given the necessary directive qualities on the part 
of those responsible for research p~licy. it should not be difficult 
to combine initiative and co-ordinated effort. 
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3. Research does not a~ways yield quicl~ results and this fact 
should be realized. The· capacity for first class oriainal research 
is rare and it .is always difficult to find really good ~en for senior 
research appomtments. Too frequently :workers are recruited to 
research institutions who do not possess the necessary qualities 
to make good investigators. Mere numbers cannot compensate for 
the lack of such qualities, and if the staffs of research institutes 
axe too rapidly increased, there is a danger that appointments may 
be filled by men who are not temperamentally suited to becom"e 
good research :workers. Again, if sufficient leaders of research 
are not available, too large a staff of junior workers may be placed 
in the charge of one senior worker, with the result that the latter's 
time and energy are largely devoted to administration to the detri­
ment of original research. Agricultural research in the country 
has not been without these drawbacks. The development of 
research should be sure but steady, and a certain degree l•f 
" gradualness , in the extension of research institutes is to bt, 
advocated. 

4. A closely allied question is that of the' proper training of 
research workers. Time spel).t in such training is never time lost. 
Hitherto arrangements for the training of agricultural research · 
wo1·kers have not been satisfactory. The problems to be investi­
gated are complex and a comprehensive grasp of tli.e sciences 
bearing on any given line of investigation is necessary. Graduates 
in science and agriculture, fresh from a university,· are often 
assigned research problems of great complexity.' They may begin 
well but soon reach the end of their intellectual resources. The 
question of the suitable trainil\g' of research workers deserves the 
most careful consideration, wliich, in our opinion, it has not yet 
received. Among the functions proposed for the Imperial Council 
of Agricultural Research by the Royal Commission on Agriculture 
was the training of research personnel and the grant of scholar­
ships for this purpose. Before a worker is given an appointment 
on the staff of an agricultural research institute or department, 
he should have received post-graduate training in agricultural 
science and the sciences ancillary to agriculture, and have learnt 
someihing of the scientific method. Facilities for such post­
graduate training are· at present quite inadequate and we com" 
mend this question to the attention of the Imperial Council of 
Agricultural Research. · ' 

With regard to senior workers, we support the recommendation 
of Sir John Russell that the " Council should set aside a small 
fund to assist senior men of approved merit to go overseas for 
training ". The word " training , · should not, 'however; be 
interpreted as meaning a special course at an approved centre with 
the object of obtaining- a senior degree. What we contemplate is 
that senior workers of standing and a~hievement · should visit 
institutions in other countries where research in the field in which 
they are interested is being- carried ouf, • and st.udy the technique 
and methods of approach· followed. 
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. .Abie ~nd pto:ti:iising yo-ung workers should receive every 
~litdtlr~g~en.t; and should have good prospects of advancement. 
Dr; Phillips; in the repdrt previouely·referred to, makes the follow­
in~. coinmeilts : " One uf the interes'ting observations I made in 
India was the tendeney of many of the leaders of organizations 
to assume all or m9'st of the credit for the programme of research 
:under way : - . In the dev~lopmen~- o~ a stroner r:search pr~ 
gramme,. ~r. I~ an! field of agricultttriU research, 1t 1s necessary 
to have Initiative m all members of the stair. This initiative can­
not be developed unless younger men are givel1 encouragement 
and an opportunity to show what they have done arid can do H. 

We do not know how far the tendencies described by Dr. Philli1's 
~re .gener~l among agricultural and animal husbandry research 
Institutes In India. In so far as they exist, they are detrimental 
to. the development of healthy and strong research organization~, 
With liberal. research traditions. It is among the k-een voung 
W9:rkers of to-day that the future leaders of research mu"st be 
sought. 

6. Both from the point of view of advancement of research and 
the efficiency of agricultural education, it is essential that the 
discoveries made and the conclusions arrived at, in various spheres 
of Indian agriculture,- should be compiled and made available 
in a convenient and accessible form. We support Sir John Russell 
in his recommendation that critical monographs by specialists 
l!lhould be prepared on various aspects of agricultural science. We 
lay particular stress on the compilation of the ayailable- material 
?1!- soils and soil fertility. 

ORGANIZATION 

- 6. As regards the second stage, that IS' the confirmation of 
results of research by tests and trials undet· tdi:fferent conditions, 
p. great deal of useful work has been ~one on. expe.rimental. far~s. 
We think however that more work Is requn·ed m the duechon 
~f integr;ting prov'ed results into su~table fal'L"l practic~s. F?r 
l)xample, it is not sufficient to estabhsh that a .new vane.ty Will 
give an increased yield. It is also n~cessary to determ~e the 
best time for sowing, the amount and kmd of man-ure requued to 
~btain the best results, and in the case of an irrigated crop the 
time at which and the quantity in which water should be applied. 
Experimental farms, we suggest, should include work of ttd.i 
;nature in their programmes. . -

7. The third stage, that is, the application of proved results of 
·research to the cultivator's field, ~s the mO>St difficult_ .. For 
instance, to produce more rice from an a~re of land by s?wing ~n 
improved variety, by the ~se of manu~e, and by protection from 
pests, is a comparatively simple propositton, but t? pla_n and put 
into execution a scheme whereby every farmer will get such an 
increased yield is a much more difficult and complicated task. 
It is the peasant with the small holding who must be the ~ack­
ground of all planni:ng, and the recommend!t.tf•ms made must be 
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1\i\lh thd a !~ possible for him td liddpt them lind benefit frdrli 
them. It :m.ust be remembered that the penMrtt i3 coiisehatife 
au.d often illiterate4 thnt hi§ soil often lacks fertility, his· caHie 
fuore oft~J1 tll.a.n. not poor, his farm small, and his financial resour­
C~s restricted. The farmer is the problem. His ignorance must ba 
removed, his prejudices conquered, his implements and cattle 
improved, and his financial resources expanded. What is required 
is the planning of a complete scheme of farm economy applicable 
to the individual farmer. Small demonstration plots where the 
virtues of a single improvement-a better variety or a more 
efficient implement-are exhibited will not solve the problem. An 
entire holding should be taken with the object of demonstrating an 
improved practice of farming. It is, we think, along these lines 
that there is need for investigation and demonstration. What we 
contemplate is a series of ' pilot ' farms designed to show tlie 
improvements which can be carried out on an average holding by 
the average farmer. 

8. If agricultural production is to be l~rgely increased, the 
administrative and field establishments in the provinces must be 
very considerably expanded. The p1·esent staft is quite inadequate 
to deal with large development schemes. The necessity for a large. 
expansion in the establishments is recognized and the post-war 
plans of development now under preparation in the provinces 
provide for the strengthening of these establisli.ments·. The 
Government of India have also under consideration· a large 
increase in the staff at the Centre. In fact agriculture must be 
recognized as one of the most important activities of Government, 
a.nd .Agricultural Department.S··given a high priority in the· alloca .. 
tion of funds for development purposes. 

The training of the additional administrative and field staff is 
a matter of fundamental importance. Recently there has been an 
increase in the number of institutions inparting agricultural 
education. .Agricultural Colleges have arranged for an increase in 
the permissible number of students and the Centre and the Pro­
vinces have under examination the question of the establishment 
of addition'al colleges. If, however, expansion is to be rapid, it 
will be necessary to tap all available resources. The science 
departments of universities will prove a fruitful source of recruit­
ment provided that arrangements can be made for the training 
of science graduates for work in .Agricultural Departments. 

SUMMARY OF CoNCLUSIONs AND RECOMMENDATIONS 

9. (i) There is urgent need for further research into the 
numerous problems on the solution of which the prosperity of the 
Indian farmer largely depends. For example, further research 
on the basic problems of soil fertility is imperative. 

(ii) Increasing facilities for research and the multiplication 
of research institutes will demand closer co-ordination and collabora­
tion betwee11 research institutes and research workers. 
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(iii) The capacity for first-class original research is rare and 
it is always difficult to find good· men for senior research appoint­
ments. 'l'he development of research, therefore, should be sure 
but steady and a certain degree of ' gradualness ' in the extension 
of research institutes is to be advocated. 

(iv) The training of research workers is important. Facili­
ties for post-graduate training of a worker before he is appointed 
to an agricultural research institute, are at present inadequate. 
This matter is brought to the attention of the Imperial Council of 
Agricultural Research. 

(v) Support is given to the recommendation of Sir John 
Russell that the Imperial Council of Agricultural Research should 
set aside a small fund to assist senior men of approved merit to go 
overseas for training in research. 

(vi) The import~nt results of research in Indian agriculture 
should be compiled and published in a series of critical mono­
graphs. 

(vii) More work requires to be done on experimental farms 
in the direction of integrating proved results into suitable farm 
practices. 

· (viii) A system of 'pilot ' farms is recommended with the 
object of demonstrating the application of the results of research 
and improved farming methods to the cultivator. 

(ix) If agricultural production is to l:>e largely increased, 
the administrative and field establishments in the provinces must 
be very considerably expanded. Agriculture must be recognized 
as one of the most important activities of Government and Agri­
cultural Departments given a high priority in the allocation of 
funds. 
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CROPS 

At. the present time, as we have pointed out, there is serious 
pressure on land in various parts of the country, evidenced by the 
smallness of average holdings and in other ways. It is, therefore, 
essential that the most profitable use should be made of land 
resources. One method ot furthering this end is the increased pro­
duction of certain crops such as potatoes, sweet-potatoes, tapioca •. 
anti plantains which give larger retums of food energy or calol'ies 
per unit area than cereals, thereby releasing land for the produc~. 
tion of other foods, notably protective foods,. in which India is very 
deficient. Furthet,., India, is at present short of rice and barely· 
self-sufficient in other cereals and to provide enough cereals to 
meet the needs of the growing population will be a formidable 
task. Hence the prodliction of foods which will reduce the demand 
for <'ereals requires careful consideration. · 

Attempts have been made to relieve the present rice shortage 
·by tmpplying deficit rice-eating areas with wheat. This policy 
has been only partially successful, since rice-eaters on the whole 
d;> not take readily to wheat, and have not_ the knowledge a.nd 
means needed to prepare wheat for consumption in acceptable· 
form. The same applies in general to the use of millets in riee­
eating areas. Again, the consumption of wheat or millet as part 
of a daily ration which consists mainly of rice, involves two cooking 
operations, adding to household work and increasing the demand 
for fuel. If supplementary foods which can be cooked with rice, 
or which do not require cookih~, can be made available in greater 
quantities in deficit rice-eating areas, the situation would be eased. 

'l'nE CALORIE PRoTEIN AND C.ARBOIIYDRATE VALUES OF 

CERTAIN Foons 

2. The following figures show the calorie value of the foods 
mentioned above and their chemical composition in respeet of 
protein· and carbohydrate. The values are typical ones, taken from 
Health Bulletin No. 23, "The Nutritive Value o£1 Indian Foods 
anti the Planning of Satisfactory Diets ":- · 

Rice. Wheat. Potato. 
Sweet 

Potato. 
Tapioca. Plantain. 

Moisture per cent 12·2 12•8 74•7 66•5 59•4 75 
Protein per cent 8·5 u·8 1•6 1•2 0·7 1•2 
Carbohydrate per cent. 78•0 71·2 22•9 31•0 38•7 24·0 
Calories per 100 gram-

roes .. 351 346 99 132 159 110 

These figures show protein, carbohydrate and calorie values on 
a fresh weight basis. The moisture content of the various non­
cereal foods is higher than that of wheat and rice and this reduces 

1 This refers to the root Manihot utili8sima, generally known as manioc or 
cassava. In most parts of the world the term • tapioca • is applied only to pro­
cessed products obtained from the root, but in India it is used to describe the 
root itself. We have here followed the customary Indian usage. ' 
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their percentage content of protein and carbohydrate. Tapioca a~ 
actually harvested from the field may contain a higher percentaO'e 
of JU(·isture than the figure given above. -On a fresh weight basi~, 
rice and wheat are very much superior to the other foods in protein 
content. The latter are, however, good sources of the energy. 
yielding factor, carbohydrate. Comparison of the calorie, protein 
and carbohydrate yield per acre of the various foods, calculated 
on the fresh edible portion, gives the following figures:-

Rice. Wheat. Potato. Sweet Tapioca. Plantain. 
Potato. 

Estimated yield per 
acre (maunds 1) 10 10 50 50 50 224 

Protein yield (Kilo· 
grams) 31 43 29 22 13 56 

Carbohydrate yield 
(Kilograms) 284 258 416 563 522 1,190 

Calories per acre (in 
thousands) • • 1,280 1,260 1,790 3,880 2,880 5,040 

The yield per acre for wheat and rice quoted is somewhat u.bove 
the all-India average while that for potato, sweet-potato and 
tapioca is much below the average. 

The non.cereal foods in question give a considerably higher 
calorie yield per acre than rice and wheat. Even if rice and 
wheat yields per acre were increased by 50 per cent, a yield o! 
15 maunds per acre will equal, as regards calorie outturn, only 
a yield of 50 maunds per acre of potato, 25 maunds of sweet-potato 
and 33 maunds of tapioca. With improved methods of culti­
vation, a yield of 200 maunds per acre is not impossible in the case 
of the latter. Plantain, it is to be observed, gives a larger calorie 
return than the roots and tubers in question. In respect of pro­
tein yield, the roots and tubers are, however, inferior to cereals 
on the basis of the average yields per acre quoted above 2• Plan­
tain has approximately the same percentage protein content as 
potato and sweet-potato, but gives a larger return because of its 
higher yield per acre. 

·PoTAToEs 

3. Potatoes have been grown in India for over a century, but 
their cultivation has expanded only very slowly. From 1930--31 
to 1938-39 the acreage under potato increased ·from 419,300 to 
468,700, i.e., by less than 50,000 acres in the course of a decade 8• 

The increase in the area under potato during the war years may 
be estimated at 75,000 acres, bringing the total area under this 
crop to a little over 0-5 million acres. In contrast, the average 
auuual pre~war acreages in Germany, the United States and 
U.S.S.R. were reported to exceed 7, 3 and 18 million acres res· 
pt'ctively. Before the war annual .pro?uction in India was esti­
mated at about 1,800,000 tons, whtle Imports were about 42,500 

1 One maund is equal to 82·28lb. or 37·3 kilograms (approx.). 
a i.e., taking 50 maunda per acre as the. average yie!d. It a yield of 1~0 

maunds, which is probably nearer the !'ll·India average, IS taken, the protem 
yields per aore of the roots and tubers w1ll exceed those of cereals. 

a Report of the Agricultural Marketing Adviser on the Marketing of 
Potatoes (1941). 
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tons; over half of the latter consisted of imports into Bengal fJ.:Olll 
Burma. If the quantity required for seed is deducted, and allow­
ance made for wastage, the total quantity available for domestic 
consumption was in the neighbourhood of 1,400,000 tons or 
between 8 and 9 lb. per capita .annually. ' 

\V e may contrast the position in India as regards potato con­
sumption in relation to cereal consumption with that in certain 
other countries. The figures given below, taken from ":Workers 
Nutrition and Social Policy", published by the International 
Labour Office in 19:36, show the annual consumption in various 
countries of cereals and potatoes, on the part of families belonO'· 
ing to the lower income groups. They refer to different cla~:s 
during the period 1923-35. · 

Annual consumption per conBumption unit or adult man. 

Germany 
Belgiwn 
Poland 
Czechoslovakia 
Sweden 
Finland 
United Kingdom 
United States •. 
Norway 
Austri.\ 
Bulgaria 
Palestine 

Cereals. 

Kilograms, 
138·5 
225•5 
198·6 
197·9 
ll2·9 
129·1 

U7·3 
79•8 

149·5 
146·6 
287•6 
164·6 

lb. 
(304o7) 
(496•1) 
(436·9) 
(435•4) 
(248"4) 
(284·0) 
(214"1) 
(175•6) 
(328·9) 
(322·5, 
(632·7) 
(362•1) 

Potatoes • 
. r-----A---~ 
·Kilograms. lb. 
' 147-8 (325·2) 
230·2 (506•4) 
175·1 (385·2) 
118·0 (259•6) 
101-l (222·4) 
l10•4 (242•9) 
78-1 (171•8) 
64·4 ( 141·7) 
84•3 . (185·5) 
53·3 (117"3) 
22·6 (49·7) 
35-4: (77•9) 

Unquestionably the potato now occupies a prominent positim1 
in world food economy; as a wotld source of food energy it is in 
fad not very far behind rice and wheat. Its cultivation is of 
particular importance in the more densely populated European 
countries. The statement at the end of this chapter illustrates 
this point. We may also quote E. L. Nixon1

, who says: " '].'he 
part that the potato plays at the present time in maintaining life, 
through supplying food to the most densely populated continent, 
serves to direct our attention to the part it is destined to play as 
the source of food in our own country (United States of America) 
and iu our own continent in the years to come. The famines 
which normally devastated Europe became much less frequent after 
the potato was cultivated as a field crop . • . We need only 
ask what the ·universal adoption and the scientific production of 
potato would mea!l to the starving· millions of China ". · 

'l'hcre is no reason why the production of potatoes in India· 
should not be substantially increased. The areas climatically 
suitable for its cultivation are large, including most of Northern 
India (in the cold weather) and cool areas of sufficient elevation' 
throughout the whole of the peninsula. One of the greatest 
obstacles to the extension of cultivation is the lack of sound healthy 
seed, in adequate quantities at the right time and at reasonable 
prices. In the plains seed potatoes cannot be preserved through 

1 The Principles of Potato Production, 1931. 
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the hot weather and the rains, and crops readily become diseased 
and unsuitable for seed purposes. The transportation to the plains 
of &eed from the hills is usually necessary. The storage of seed 
in cold storage would solve this problem, but cold storage is not 
at present available. Potatoes also require sufficient wate1·. and 
abundant manure. Apart from the extension of the area under 
cultivation, Dr. Burns has stated that " given disease-free ~eed 
potatues and suitable manuring, the production of potatoes on 
the existing acreage can be doubled." 

SwEET PoTATOEs 

4. 'rhe sweet potato _is an edible root of geat importance in 
ruany of the wa1·mer countries of the worid. It is widely P-ulti­
vated in China, Malaya and the Southern United States; in t1u~ 
United States of America the area under cultivation is about 0 ·9 
million acres. At present the area under sweet potato in IndiJ. is 
not accurately known, but there is little doubt that it is extensive. 
In Bihar the Government have encouraged its cultivation during 
the war and there has been a large increase in production, narti­
cularly in the Tirhut Division. Similarly there was a considerable 
increase in the acreage under this crop in Bengal during the 
fantine year of 1943. In the United Provinces sweet potato grows 
well tllld is considered a useful supplementary food for the p()or 
man. · In the Central Provinces the area under sweet pot a to is 
roughly estimated at 10,000 a.cres and the yield at 25,000 tons. 
More f1efinite information has been supplied to us about the area 
under this crop in certain districts in Madras, whic~ is as 
followF: -

Average 
Area yield per Production 

. (acres). acre (tons). 
(tons). 

South Kanara. 20,000 5 100,000 
Vizagapatam 5,430 4·25 23,000 
Malabar . • 40,009 2 80,000 

We were informed by the district agricultural authorities, Malabar, 
that the area under sweet potato in the districi rose from 19,000 
acre'i iu 1942 to 31,000 in 1943 and 40,000 in 1944, comprising 
in 1944 about 2 per cent of the gross cultivated area. This increase 
was brought about by the cultivator himself on his own initiative, 
presumably as a response to the shortage of rice, and not as the 
1·esult of Government propaganda and financial aid. In Malabar 
sweet potato and tapioca have during the recent period of rice 
shortage provided a very appreciable addition to food supply . 

. . Sweet potato can be grown from stem cuttings, so that the seed 
problem, which is so serious an obstacle to the extension of potato 
cultivation, does not arise. Its demands as regards ·soil. manure 
and water-supply are not exacting. In certain areas two crops are 
produced annually from the same land. It' cannot, however, be 
stored for more than a month under village conditions and is 
produced almo~t entirely for local consumption. ' During the pre­
sent emergency it has proved a most useful standby in many parts 
of the country. 
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'l'liE ExTENSION oF THE CULTIVATION oF PoTAToEs ANiJ 

SwEET PoTATOES 

o. 'Ve feel that more attention should be paid to the potato 
anu bWeet potato by agricultural1·esearch workers and departments. 
Little or no wo1·k has hitherto been done on the sweet potato. 
There are various questions which require investigation: the deve­
lupment of improved varieties in 1·espect of yields and nutritive 
value; the possibility of finding in other countries high-yielding 
varieties specially suitable for introduction into India; seed, trans­
port and storage problems; the potentialities of dehy~ration in nor­
mal times, etc. "\Ve may add that there are in India numerous wild 
edible roots, consumed for the most part in jungle and forest 
tracts, about which little is at present known. These might repay 
invesiigatwn. It is conceivable that amongst them might be .found 
roots which, after artificial cultivation and development on an 
experimental scale, could be grown as a source of food supply. 

The extended cultivation of potatoes and sweet potatoes should 
Le one of the objectives of food policy. The cultivation by villagers 
of small " patches '' of sweet potatoes, and p"otatoes where this 
is possible, for their own individual consumption would be an 
exeellent thing, providing additional calories, reducing cereal 
requirements, and adding variety to the diet. J}oth should . be 
regarded as useful supplementary foods. The potato, which needs 
plenty of manure and water, tends in general to be grown as a 
cash <~rop rather than as a staple crop, and is at present a supple­
mentary rather than a staple food in the areas in which it is 
cultivated. The sweet potato, on the other hand, with its less 
exacting requirements is grown, over wide areas and not infre­
quently consumed as a main article of diet in certain seasons of 
the yf'ar. During periods of food shortage it has helped to save 
poor agriculturists from starvation and in such circumstances 1ts 
wide~pread cultivation is obviously fully justified. But as regards 
long-term food policy, its use as a staple food, i.e., as a food .vhich 
is taken as a major ingredient in the diet as a substitute for 
cereals, is undesirable since it may seriously reduce protein in­
take. The aim should be to increase its production, simultaneously 
with that of other foods such as cereals, pulses, fish, etc., which 
are richer in protein, in such a manner that it forms part of a 
diet otherwise containing a sufficiency of protein. 

CARROTS 

6. Brief mention may be made here of the carrot, a high­
yielding root which is a good source of pro-vitamin A or carotene. 
·within recent decades its production in various countries has 
considerably increased and it is growing in popularity. It is a 
very suitable article of diet for young children. In India the 
cultivation of carrots has been extended during the war, mainly for 
military purposes, and after the war further efforts in this direc­
tion should be made for the benefit of the civil population. Special 
attention should be given to the provision of pure seed. The 
carrot can be successfully grown in most parts of India. 
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·TAPIOCA 

7. Tapioca 1s at present consumed only in tht: south-wet~tern 
'l'art fJi the peninsula. It was introduced into Travancore ,luring 
the last century and its production in that State was extended 
-slowly and steadily up to the outbreak of the Japanese war. After 
'the fall of Burma and the reduction of rice imports, producti&n 
Wtts pushed forward rapidly to supplement insufficient rice supplies 
and prevent starvation. The area under' this root in 'rravancore 
increased by 33 per cent in 1943-44 reaching 0 ·5 million acres out 
of a gross cultivated area of approximately 2 ·2 million acres. Total 
prodnetion was estimated at 750,000 tons. Cultivation has been 
extended in neighbouring areas for si:Jp.ilar reasons. According 

·;to estimates supplied to us, the area under tapioca in Cochin has 
doubled during the war period, its production being 30,000 tons 

-in 1943-44, while in Malabar the area has also been doubled, 
reaching in that year 40,00.0 acres, with an estimated production 
of 120,000 tons. The extension of cultivation in this part of 
Ind;a during the war period, appears to have been in general 
brought about by the reaction· of the J20pulation to food shortage 
rathe1· than as the result of deliberate Ul'Vernment policy. 

' . 

Tapioca is grown from cuttings, grows weU even in poor soil, 
and needs no irrigation. Hill slopes and uneven undulating 

'land which cannot be put under any ordinary foodcrop, can be 
)lanted with tapioca. It is a high-yielding crop which may 
give a return of from '2 to 10 tons per acre according to concli­
tions of cultivation. In India average yield is at the lowe;r 

. limit of these figures, but a yield up to 15. tons per acre has 
· been obtained in certain trials in the West Indies. Tapioca has 
~various uses apart from its direct consumption by human beiru;'l 
as an unprocessed root. It is a rich source of starch, which 
after extraction and drying can be used as an ingredient in 
biscuits, etc., in the manufacture of such products as glucose, 

. glue and size for dre-ssing textiles, and £or laundry purposes . 

. Its leaves can provide cattle fodder. 

With these advantages, tapioca has one very serious dis­
advantage. It is a very poor source of protein, poorer than 
other roots and tubers in general. If it is taken in relatively 
small quantities, as part of a diet which otherwise contains suffi­
cient protein, no harm will result. A diet consisting of one part 
of tapioca to three parts of rice, and containing other foods such 

-as pulses or fish which are rich in protein, woulrl not be seriously 
deficient in this essential food factor; but if these proportions of 
tapioca and rice~ are reversed, and other protein-rich foods are 
not available, protein shortage is likely to result and have ill­
e:li'Pcts on health and physical development. In practice the 
extension of tapioca cultivation often means that the poorer 
classes 'eat more and more of this cheap and starchy root, and less 

·and less of other foods. Hence the indiscriminate and uncon­
trolled spread of tapioca cultivation: is not to be· recommended, 
unles'l, indeed, in an emergency when starvation must be 
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averted at all costs. In normal times the extension of tapioca. 
g:rowing should be encouraged only if it ia possible to ensure that 
lt does not become the chiet ingredient in the dlet, and that' other 
foods richer in protein are consumed in sufficient quantities~ · 

PLANTAINS AND BANANAS 1 

S. These fruits resemble root vegetables and tubers mora 
closely in _chemical composition and calorie value than they 
tesemllie JUicy fruits, e.g., citrus fruits. '!'hey are particularly 
re-lished by children and could form part of midday meals . pro· 

·Vided under school-feeding schemes. We have remarked else­
where that half a pound of milk daily for every Ind1an child is 
unfortunately a remote ideal, but '' a plantain a day ·~ is a 
practicable and attainable objective. Though plantains.· are no 
substitute for milk, they have useful nutritional properties. It 
has been estimated that about 20 per cent o~ th~ area under 

. fruits is under plantain, but how far this :figure is t1.ccurate it is 
1 impossible to say. Little work has hitherto been Jone on this 
fruit by Agricultural Departments and the. questions of extend­
ing production, increasing yields and improving marketing 
arrangements all require atteD:,tion. The high calorie return oi 
plantain per acre has . already been referred to. We feel that 
an increase in the production: of th~ fruit, ·for consumption as 
a supplementary food, particularly by children, should be 
included among the objectives of food productiQn policy. It 

. may be added th~t elsewhere in the world a 'flour' has been 
manufactured from plantains . .which while it contains 'only about 
4· per cent of protein, rese!llbles cereal flour in carbohydrate and 
mineral content, and calorie value. 

we have referred to the need .for research in potato~s and 
. sweet· potatoes; the same applies. tq ·plantains .. In various tropi­
cal countries, notably in the. West lndies where the banana is 
•' most important commercial crop, a considerable amount of 
work has been done on improved varieties, pests and diseases, 
storage, manurial problems, etc. In India the plantain may 
well be given a more prominent position in the programme of 
Agricultural Research Departments. The possibility of makin~ 
use of surplus fruit during periods of glut for the manufacture 
of ' Hour ' might be investigated. Marketing problems also 
Tequire attention. Th~ plantain is a food of greater importance­
in India than is generally realized. 

1 In tndia the word • banana • is usually applied to a large fruit grown on the 
Wt-st Coast, w'!Jereas elst-where in the country fruit which would be called banana 
in Europe and America is called • plantain •. We understand that there is some 
botanical distinction betwt-en the plantain and the banana, though none a." 
regards nutritive value. We shall here employ the word • plantain·" to cover aU 
varieties or the fruit grown in India. 
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SuMMARY OF CoNcr.usio:Ns .AND RECOMMENDATIONS. 

9. The main conclusions and recommendations of this chapter 
are-

(i) It is essential to make the most profitable use of land 
resources. One method of achieving this is the increased pro­
duction of potatoes, sweet potatoes, tapioca, and plantains which 
give larger returns of food energy or calox:ies per unit area than 
cereals. · 

(ii) The potato, as a world source of food energy, is not far 
behind rice and wheat, while the .sweet potato is an edible root 
of great importance in many of the warmer countries of the 
world. The area under potato in India is only about 0 ·5 million 
acres, but the areas climatically suitable for its cultivation are 
large. The area under sweet potato is not accurately known but 
is extensive and has increased considerably during the war. 

(iii) The extended cultivation of potatoes and sweet potatoes 
as supplementary foods should be one of the objectives of food 
policy. The sweet-potato is, at present, consumed as a main 
article of diet in some areas in certain seasons of the year. Its 
use, however, as a major ingredient in the diet, as a substitute 
for cereals, is undesirable since it may seriously reduce• protein 
intake. The aim, therefore, should be to increase its production 
11imultaneously with that of othe.r foods richer in protein, such 
as cereals, pulses, fish, etc. 

(iv) Tapiqca, the area under which has extended very con­
siderably in south-west India during the war, "has one serious dis­
advantage. It is a very poor source of protein. In normal times, 
therefore, the extension of tapioca growing should be encouraged, 
only if it is possible to ensure that it does not become the chief 
ingredit>nt in the diet and that other foods richer in protein 
are consumed in sufficient quantities. 

(v) An increase in the production of plantains and bananas, 
for consumption as a supplementary food, particularly by 
children, should be included among the objectives of food policy. 

' 
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Comparative atattment akowing the area and produ.ction of potatoea, wheat and all cereala (/or grain) in 
India and certain foreign countries. 

(The quinquennial average for the period 1934 to 1938 or 193-!--35 to 1938-39 has been given except where otherwise stated.) 

Name of country. 

(1) 

India 
Germany 

Italy 

:france 
Hungary 

lJ.K. 
V.S.A. 
U.S.S.R. 

Potatoes (a), Wheat (b). All Cereala [for grain (c).] 
.A. ,---

area. ('000 Yield ('000 Area ('000 Yield ('000 Area. ('000 Year to which 
acres). maunds). acres), . maundB). acres). the figure relates. 

(2) (3) (4) (5) (6) (7) 

449 49,105 34,485 270,240 179,276 1935-36 
7,054 1,290,990 (e) 5,175 (e) 121,129 28,176 1938 
1,028 73,004 12,504 194,215 17,053 1937 
3,511 425,9•13 12,904 219,6v.,5 25,864 1937 

731 59,013 3,924 59,367 10,179 1938 
733 134,004 1,863 46,601 4,124 1938 

3,276 275,004 55,557 523,032 215,066 1938 
(e) 17,601 (e) 1,675,010 (/) 85,802 (f) 673,940 244,222 1935 

Sour~es-(a) Report on the marketing of potatoes In India and Burma. 
(b) Estimates· of area and yield of principal crop1 In India 1940-'41. 
(c) International Year Book or Agricultural Statistics, 1938-39. 
(d) !!tatlstica.l Year Book or the League of Nations, 1941-42. 
(e) Average for rour years ending 1937. 
(J) Average for ftve years ending 1934. 
(g) The ftgure ~or Bengal is 779 and tha.~ for Bihar )J 621. 

Population (d). 

Number In Year to which the 
thouasnds. figure relates. 

(8) (9) 

388,998 1941 Census 

69,317 1939 Census 

42,919 1936 Census 

41,960 1939 Estimate 

9,103 1939. Census 

47,786 1940 Estimate •• 

131,669 1940 Census 

170,467 1939 Census 
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CHAPTER X.-VEGETABLES AND. FRUITS 

V EGETA.BLES 

Vegetables help to balance ·and ' diversify monotonous cereal 
·diets and fall into the category of ' protecti.ve ' foods. Differeut 
kinds vary considerably in nutritive value .. Green leafy vege­
tables are. richer in vitamins a~d mineral_ salts (e.g., ·calcium) 
than other vegetables in general, and some of the common Indian 
varieties such as amaranth, coriander leaves, drumstick leaves, 
de., are excellent sources of pro-vitamin A-a vitamin for which 
the need is considerable since ·ill-health and disease associated 
with vitamin .A deficiency are of frequent ·occurrence among the 
poorer classes. Leafy vegetables, of which there are numerous 
edible varieties, both cultivated and wild, are among the cheap­
est_ of foods. Common vegetables which are not of the 'leafy ' 
type, e.g., brinjal. (solanum melongena), ladies' fingers (hibiscus 
esculc->ntus) and the, various gourds are_ less valuable from the 
nutritional standpoint but have various useful dietetic properties. 
The present intake of: vegetables of all kinds on the part- of the 
mass of the population: is insufficient and could with advantage 
be greatly increased, with -special emphasis on green leafy vege­
tables. .An ·increase of 100 per eent has been suggested _as a 
~uitable objectiT~. · 

THE GROWING- OF VEGETABLEs FOR LocAL CoNSUMPTioN 

2. We would -lay special emphasis on the growing of vegetables 
in villages for local consumption. Little attention has hitherto 
been paid to. this question by agricultural and othe.r departments. 
Sir John Russell remarked that "much more work should be 
done in the cultivation of green leafy ve-getables and demonstra­
tion. Fruit ana vegetable gardens should be set up adjacent to 
the villages where they can receive manure and water. .A marked 
extension of vegetable growing is very desirable." The villager 
in many parts of India_ is not interested in growing veg-etli_bl<'s 
even when land and water for this purpose are available:·. In 
some areas village cultivation of fruits and vegetables on small 
plots provides appreciable quantities of valuable food, but taking 
the country as a whole. such cultivation is sadly neg-lected .. This 
is sometimes due. to difficulties about water-supply, but the·chief 
reason for it is the lack of interest to which we have referred. 
Education and propaganda are required to teach th~ villager 
the value of vegetables as food and to persuade him to grow the~9 
for his own use when circumstances permit. W 3 have referrel1 
elsewhere to the growing of vegetables in s<'hool Pompolmos b:v 
the children themselves to· supplement meals provided by school 
feedin!r sehemes. This would be of educational value and help 
to popul~rize the growing- of ve.getables in villages. 

Iu the neighbourhood of cities. market gardening on a com­
mer~ial scale is a paying proposition and has been considerably 
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developed. We feel, however, that more use could be. niade, in 
urban areas of private gardens and patches of waste land for 
vegetable growing on the part of the individuals for their own 
consumption. In England the ' allotment' system has been 
very successful during the war and has materially added to fol)d. 
resources. At present the price of vegetables in towns and cities 
in India is abnormally high and in many urban areas there is 
a serious scarcity. 

THE CoMMERCIAL CuLTIVATION OF VEGETABLES 

~. 'V e have dealt with the progress made in the commercial 
cultivation of vegetables in the chapter describing the Gro'v 
More •. Food campaign. The main difficulty has been the supply 
of seed of the ' European ' types of vegetables-cabbage, cauli­
flower, etc.-which thrive in the cold weather in Northern Tndia, 
and 'in elevated tracts in tropical India th~oughout the year. 
During 1944, 1,200 acres were brought und~r seed production 
in Kashmir and Quetta, and 600,000 lb. of seed, sufficient to 
grow winter vegetables over· an area of 100,000 acres, _were 
obtained. Of this amount, approximately five-sixths were intenll-. 
ed to meet civilian demands, while the balance, with the addition 
of 100,000 lb. of imported seed, was to be provided to the army. 
It is expected. that in 1945 India will produce enough seed to dis­
pense with imports alfogethe.r. However, to improve and main-, 
tain a high standard in quality; arrangements have been made 
to import 'mother seeds ' from abroad and to produce seed under 
conditions in which purity can be: maintained·. The supply of 
good seed, the high prices obt&!ned for vegetables by the culti­
vator, the · vegetable farms started · in co-operation with the 
military authorities and by the military authorities themselves,· 
have considerably increased production. It is necessary that after 
the war this increase in production should be maintained and 
that a rapid fall in production, following a fall in price, should 
be avoided. The necessary conditions for continued progress 
are an adequate supply of water and manure, and the supply of 
good varieties of seed at reasonable prices. Many of the· recom­
mendations regarding transport, storage and marketing, which 
we make in the section which follows with regard to fruit produc­
tion, apply in general to vegetable production also. There 3re 
numerous dealers in vegetable seeds in the country but the trane 
is at present unorganized and there is no guarantee that the 
seeds. other than those sold bv a small number of well established 
firms, are of good quality .. As in the case of fruit trees, pro-· 
babl:v the best solution of this difficult problem lies in tlu:• 
establishment of 'recognized ' nurserymen and · dealers whoRe 
sales would be limited ·to seed which has been certi:fie<J; after 
proper germination tests, by the Departments of A!?Ticulture. 
lt will be necessary for all provinces to. employ staff speciallv 
qualified for vegetable production. We have referred t.o tb.e 
de>elopment of a plant protection service.. Extension of ve!?"­
table growing will need sueh a service, adequate in streng-th t•) 
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deal ·with the pests and diseases of vegetables. These recom­
mendations apply more particularly to such vegetables as are at 
present grown on a commercial scale for urban markets, but there 
is an equal need for de'Veloping the production of other kinds oi 
vegetables at present of less commerc_ial importance, both on u 
commercial scale and for immediate local consumption. 

The Nutrition Advisory Committee has place.d special empha­
sis on increased vegetable production as part of the Grow More 
Food campaign. We ourselves feel that much could be done to 
increase supplies very materially in a comparatively short period 
of time. 

FRUITS 

4. According to Dr. Burns, " a recent rough estimate 
indicates that fruit trees cover 2! million acres " 1 and it is 
estimated that the total production of fruit is 6 million tons. 1 

This works out at 33 ·5 lb. per capita per annum, or a little 
less than J ·5 oz. per capita daily. Three ounces daily have 
been recommended as a desirable level of intake by the Nutrition 
Advisory Committee. of the Indian Research Fund Association. 
lt must be realized that agricultural statistics, in general inade­
quate, are quite unsatisfactory in the case of fruits. First, it is 
impossible to compute the area under fruit trees not grown in 
definite blocks, orchards or groves, and such isolated trees are 
numerous all over the country side. (This difficulty with regard 
to estimating fruit production, it may be added, exists in Jtll 
countries, and statistics of such production are everywhere inaccu­
rate.) Secondly, in the published statistics for India, the area 
under fruits, vegetables, and root crops is not differentiated. The 
results of diet surveys suggest that the figure of 1 ·5 oz. per capita 
mentioned above over-estimates actual consumption. 

FRUIT AS AN ARTICLE OF DIET 

5. To determine the place of v~rious fruits in schemes to 
ensure the most profitable, utilization of land, and the provision 
of ·a· balanced diet to the people, data about yield and cost of 
production· per acre are necessary. Data about yield are avail­
able only for certain fruits, e.g., citrus fruits, grapes and plan­
tains, and data about the cost of production are not available, 
at all. Again, yield naturally varies with varie.ty, and with 
the locality and standard of cultivation of an orchard. The 
estimated average annual yield per acre of grapes for the variety 
Bangalore Blue in Mysore is 11,610 lb. This is the highest average 
yield per acre in the world. The all-India average per acre 
per year works out at 7,380 lb., whiclh is somewhat lower than 
that of California where the average yield of grapes per acre 

1 Dr. Burns-Technological Possibilities of Agricultural Development in 
India. 

• Memorandum on the development of Agriculture and Animal Husbandry 
in India by the Imperial Council of Agricultural Research. 
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is 7,678 lb. 1 The yield of oranges varies from 50 maunds for 
~hkkim oranges to 360 maunds for the f::lylhet variety in AsE>am. 
'l'he average for India works out at 98 maunds per acre as 
compared with 120 maunds in Palestine and 132 maunds in. 
the United States of America} India stands hig·h among citrus­
growing countries in the yield of oranges .. No all-India figure 
for the average yield per acre of mangoes is available, though the 
mango is among the most important of Indian fruits. In Madras 
the average yield is stated to be about 80 maunds per acre. 

G. The statement below compares the yield of calories and 
cerfain food faetors per acre in the case of rice, oranges, and 
mangoes:-

Rice at 
10 mds. 

Orange at 
100 mds. 

Mangoesa1 
80mds. 

LB. LB. LB. 
Protein 68·00 51·Z 28•00 
:Mineral matter 5·60 24·4 14·00 
Carbohydrates 624·00 612·0. 541·80 
Calcium 0•08 1·8 · 0·46 
Phosphorus 1·36 1 2 0·84 
Calories per acre . • 1,280,000 1,060,120 1,037,792 . 

On this basis, the calorie yield per acre of the fruits in question· 
compares favourably with that of rice. Two crops of rice, may, 
however, be obtained annually from land under this cereal so 
that its caloric return per unit area is actually much greater 
than the above figures indicate. 

7. Baker has attempted to compare the average calorie yield 
per acre of certain cereals, vegetables, fruits· and animal pro­
ducts, when sown under conditions generally prevaiiing in. the, 
United States. 2 The estim~~d acreage required to produce 
1,400,000 calories in the form "of wheat, potatoes, and apples was 
0 · 45, 0 · 76, and 2 · 35 respectively. This number of calories re­
presents approximately the annual requirement of an ~verage 
American. Certain varieties of fruit can unquestionably make a• 
useful contribution to over-all calorie requirements,· and give ar 
good calorie return per unit area. Plantains and bananas for exam­
ple are fruits which fulfil both these conditions. 3 Fruits, however, 
are in general of value in that they supply certain vitamins and 
add :flavour and variety to the diet; they are , a supplementary 
and not a staple food. Their increased production is desirable 
from the standpoint of nutrition and a larger consumption. on tliel 
part of the poorer classes-the great majority of the population 
-would improve their present defective diet. At the same time, 
as has already been pointed out, it would make some addition to 
total food supply in respect of calories. 

THE GRoWING OF FRUIT ON A CoMMERCIAL ScALE 

8. There is reason to believe that fruit production in India 
has in~reased during recent years, but this increase has not kept 
pace with the demand. Before the war there was " a considerable 

1 Reports on the Marketing in India and Burma of Grapes (1940) and. 
Citrus fruits (1943). 

1 Baker, O.E. (1934)-The Future Need of Farm Lands-United States" 
Department of Agriculture. 

1 A further reference is madP. to plantains as a source of food 1n Chapter IX 
of Part ill. 
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import of apples from the United States and Japan, and of grapes 
and oranges from the United States ". 1 There has been also 
a substantial import trade in certain types of fresh and dried fruits 
from Afghanistan. Fruit also came into India in small quanti­
ties from Aushalia and South Africa. This indicates that demand 
is greater than prod~ction and that a market exists which can 
absorb an increased production of fruit. _ There is scope for in_. 
creased production through the better management of orchards, 
the control of . pests and diseases, the improvement of existing 
trees by top working and budding, and the replacement of inferior 
by superior varieties. It should be possible to make up for more 
than the existing deficiency by such improvements._ . Further, 
India. with her wide range of climatic and soil conditions, pro­
vides opportunities f~r the cultivation of ;nearly all the temperate, 
tropical, and sub-tropical fruits. The variety of fruit grown is 
enormous. The very best types of mangoes, apples, pears, dates, 
grapes, oranges, and other fruits can be grown in one part or 
another of the country. India has a tradition of fruit growing. 
The Moghul Emperors encouraged fruit cultivation by every possi­
ble means, so much so that no revenue was charged for land under 
fruit culture from the day fruit trees were planted. In days gone 
by fruit growing was a hobby of the rich and they took pride in 
the variety of fruits they possessed. Numero~s varieties tlf. 

mangoeS-the king of fruits and the fruit of kings-bear· testi- · 
mony to their keen interest. Unfortunately this is not the case 
now. The present development of !horticulture depends largely on 
tbe commercial value of the fruit. produced. For the success of 
. commercial gardening the essential factors are-

(i) Increased production per acre of fruit of good quality; 

(ii) cheap, quick, and reliable means of transport; ·suitable 
conditions during transit and suitable storage facilities at the collec­
tion centres and at the markets, i.e., development of refrigeration 
during transit and at. destination; 

(iii) proper marketing facilitiee; and 

(iv) profitable disposal of culls, da~aged and surplus fruit, 
i:e.; development of fruit P!eservatiqn in its widest sense. 

We shall now deal with these various items seriatJim. 

9. Just as the developm~nt of indigenous varieties· of fruit 
. was due to the interest of connoisseurs, the introduction of superior 
forei(l'n varieties has been the result mainly of private enterprise. 
Foreigners who came to India have brought new fruits. European 
planters introduced varieties of almost all the fruits of th? tempe­
rate .regions into valleys of the Himalayas. SQme horticultural. 
societies. and Government gardens, as also the Forest Departments, 
shared in this i-ittroduction. From these centres various varieties 
of fruits spread to different parts of India. It is only lat.ely th~t. 
Departments of Agriculture have interested themselves m frmt 

· s -Sir ,Tohn Russell-Report on the work or the. Imperial _Council or .A.gri· 
cultural Re3earoh in applying soienc~ to crop productson m Tndta.. 

[ 212.'] . 



CHAP. X.) VEGETABLES A.ND FRUITS 

growing and undertaken the introduction of foreign val'ieties, of 
fruit. One such successful attempt was the introduction of Basra 
dates into Muza:ffargarh (Punjab) by Mr. D. Milne (Economic 
Botanist). In no other sphere of crop production has the introduc­
tion of exotic varieties proved more successful than in that of fruit 
production. The result is that to-day 6:'ood varieties of all types 
of fruit are available in the country and rapid extension is possible 
through budding, grafting, cuttings, layering, etc. While it is 
easy to propagate a good variety of fruit tree once discovered, it 
is a laborious, exceedingly slow and expensive business to produce 
new varieties. It is, therefore, beneficial to import good varieties· 
from anywhere if they are available. This work can best and most 
economically be done by. a central all-India organization which 
could also survey the country for new varieties appearing as a result 
of natural crossing, as bud-mutations and as sports. 

NuRSERYMEN 

10. While good varieties of all types of fr~its exist, reliable. 
agencies, apart from Government fruit farms, for their multipli .. 
cation and distribution have not been organized. In many parts 
of the country, nurserymen, selling young fruit stock, are nume­
rous and do a roaring trade. But there is no guarantee as regards 
the quality of the articles they sell, and years later a grower may 
discover that he has grown sour lime instead of red-blood 7'/Ul·lta or 
an inferior mango instead of a langra. It is essential tha.t the 
grower should have a guarantee that the young plants he pur­
chases are of good quality. It has been suggested that 'all fruit­
nurseries should be registered ~)ld no one should be allowed to 
sell or distribute fruit plants without a licence. · As a general· 
proposition this is not practicable but it might prove feasible in' 
regard to certain fruit trees. This is a point which, we think, is 
worth investigating. An alternative would be for permission to 
be given to nurserymen, who are prepared to submit to inspection· 
by experts of the Agricultural Department, to announce that their 
nurseries are sul-ject to such inspection, and that the plants which 
they sell have been inspected and approved ·by the Agricultural· 
Department. We recommend that agricultural d~partments 
should use every means in their power to encourage the establish­
ment of "recognized '' nurserymen for the production of young· 
fruit trees. 

TRANSPORT, PACKING AND PRESERVATION 

11. Sir Albert l!oward · (1924) and Sir John Russell (1937). 
regard transport. facilities as one of the major factors· essential 
for increa!led fruit production. The Royal Commission on A!!ri..:' 
culture (1928) also emphasized this point. Some of the best fruit­
lrl"owing areas in India are situated in the valleys of the Himalayas, 
for instance in Kashmir, Kulu. the Simla Hills, and in Assam,. 
far away from railheads. Transport arrangements are very 
defective. While William pears, equal to the best in the worM. 
can be grown in the Kulu valley, they cannot be· transported 
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outside the valley. In the valley itself they are often sold r..s 
cheaply as potatoes. Similarly, Peshawar and Quetta. peaclies of 
superior quality cannot be safely transported to other parts of 
India. There is thus need for quick, cheap, and reliable trans­
port. We hope that after the war, fruit vans, equipped with 
modern refrigerating systems, will safely carry even the most 
perishable fruit bv rail from one end qf India to another. It 
should also be possible to develop road transport in lorries fitted 
with refrigerating plants. Even air transport may in due course 
be utilized. The transport of fruit is a matter which requires 
immediate attention. · 

12. Closely connected with the question of transport is that of 
packing, which should be carefully studied for different types of 
fruits. So far it has received little attention. The development 
of cold storage at the assembling centres and at the markets is also 
necessary for the progress of the industry. Proper marketing is 
equally essential and involves standardized grading, control of 
marketing practices, and the elimination of malpractices and exces­
sive profits on the part of intermediaries. These will enable the 
grower to receive better prices and the consumers to buy fruit at 
a cheaper rate. Increased profits for growers will automatically 
lead to better orchard arrangements, improved cultural practices, 
superior varieties, control of diseases and pests and increased pro­
duction. 

13. We lay particular emphasis on the development of fruit 
preservation i:n its widest sense.- This is an important link in the 
chain of successful fruit growing. The use of culls and surplus 
frni~ adds to the income of the grower. Dehydration and other 
forms of fruit preservation, such as the preparation of jams, jellies 
and squashes, have made rapid progress during the war years. We 
recommend that steps should be taken to improve these products 
arid standardize them. Most provinces are alive to this necessity 
ana a Central Fruit Preservation Institute has been established by 
th·e Imperial Council of Agricultural Research at Lyallpur 
(Punjab). This should help to give technical training and deve­
lop the fruit preservation industry. Local and traditional methods 
of preserving fruits in India should also be studied, with special 
reference to the effect of such methods on nutritive value and the 
possibility of developing any suitable and economical methods on 
n wider scale. The final product of preservation must be availa­
ble at a very cheap rate if it is to be useful to the population at 
large. . The cost of containers adds to the cost of production. 
Special attention should therefore be paid to the problem of pre­
serving fruit products in a dehydrated form. If it is possible to 
produce powdered milk, it may be equally possible to produce 
powdered mango juice and powdered lemon juice. Scientifically 
manufactured, such preparations should retain a great part of 
their dietary value. 

14. So far no comprehensive authoritative account of the fruits 
of India has been published providing in a handy form information 
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Ou uifteren.t fruits and the different a~pects of t~e fruit industl-y • 
"\V e are mformed that the Impenal <.::ouncll of ,Agricultural 
!tesearch has such a project in hand. \Ve x:ecommend that this 
~hould be completed as early as possible. 

'l'HE UuoWING o.F FRUIT FOR LoCAL CoNSUMPTION 

15. The need for growing more vegetables in villages for local 
consumption has already been stressed. 1'he same applies to 
varieties of fruit which can suitably be grown by individuals in 
small compounds and ' kitchen gardens.' The protection of 
certain kinds of fruit against pests is often a difficult problem for 
the individual grower with a few trees, but such fruits as plain­
tains and papaya-the latter is a rich source of pro-vitamin A­
give good yields under village conditions. In some parts of the 
country there is a considerable amount of fruit cultivation in 
villages, but gem.erally speaking, opportunities for suo.h culti­
vation are neglected or under-developed. W.e consider that this 
matter should be taken up by agricultural and other departments 
concerned with rural dev·elopment; it is one· to which we attach 
considerable importance, for the production of fruit for local 
consumption will help to improve the diet of the people. 

/ 

~UMMARY oF CoNCLUSIONS AND RECOMMENDATIONS 

16. The main conclusions and recommendations of this 
chapter are as follows:-

(i) Vegetables help to balance and diversify monotonous 
cereal diets and fall into the category of ' protective ' foods. 
Many of the common Indian 'v-arieties of green leafy vegetables 
are excellent sources of pro-vitamin A-a vitamin for which the 
need is considerable, since ill-health and diseases associated with 
vitamin A deficiency are of frequent occurrence among the poorer 
classes. 

(ii) The present intake of vegetables of all kinds bv the 
mass of the population is inadequate and should be greatly 
increased. 

(iii) The cultivation of vegetables in villages, apart from 
those in the neighbourhood of cities, is very much neglected. 
Education and propaganda are required to teach the villager the 
value of vegetables as· food, and to persuade him to grow them for 
his own use. The growing of vegetables in private gardens and 
nllotments in urban areas should also be encouraged. . 

(iv) The vegetable farms started by the Provincial Govern­
ments in co-operation with the military authori~ies and by the 
military authorities themselves have considerably increased pro­
duction. It is necessary that this increase in production should 
be maintained after the war. 

(v) The increased production of fruit is desirable from the 
point of view of nutrition and a greater consumption on the part 
of the poorer classes would improve their present defective diet. 
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0. . (vi) As in the cas~ of vegetables, the growing of fruit in 
vlll~g~s, generally sp_eakmg, is neglected or under-developed. 
<This 1s. a matter whiCh should be taken up by the agricultural 
and other departments concerned with 

0 

rural development. The 
more fruit locally grown the better the diet of the people. 

(vii) India, with her wide range of climate and soil condi­
tions, provides opportunities for the cultivation of nearly all the 
temperate, tropical, and sub-tropical fruits. . . 

(viii) While good varieties of all types of fruit exi11t, 
reliable agencies for their multiplication and distribution have 
not been organized. The position in many respects is the same as 

0 regards vegetable seeds. It is desirable that the growers of fruits 
and vegatables should have a guarantee, that the young trees and 
seeds they purchase are of good quality. It is suggested that, 
probably the best solution of this difficult problem would be for 
Agricultural departments to use every means in their power to 

encourage the establishment of 'recognized ' nurserymen for the 
production of young fruit trees and vegetable seeds. 

(ix) Packing, transport, and marketing are important 
factors connected with the development of fruit production. These 

matters require immediate attention. 
(x) Stress is laid on the need for development of fruit preser­

vation in its widest sense. 
(xi) A . comprehensive a~d authoritayve acc.ount of .the 

fruits in India should be compiled and published, w1th the obJect 
of p:J;oviding in a handy form info~m~tion on the different fruits 
and the different aspects of the frmt mdustry, 
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}..,ish is a food of high ·nutritive value, being app:rox.imately 
equivalent to meat in protein content and a good s9urc~ of certain 
vitamins and mineral salts. ln a country such as lndia, in which 
per capita intake of· meat and milk is very small, fish has special 
importance as a supplement to ill-balanced cereal diets and must 
be given prominent position in the " protective " group. At 
the present time the supply of fish is totally inadequate, but 
the development of sea, estuarine and inland fisheries is one of 
the most promising means of improving th~ diet oi thE> peopl~. 
The question of Indian fisheries and their development has been 
considered in a recent report prepared by the Fish Sub-Committee 
of Policy Committee No. 5 on Agriculture, :Forestry and Fishe­
ries. · We commend the study of this repor~, which covers eve1·y 
aspect of the subject, to all concerned. 

2. Total annual production of fish was estimated in a 
marketing enquiry carried out in 1941. at 17,930,0QO maunds 
(658,707 tons), of which about one-third was fresh-water fish 
and the remainder sea fish. On a per capita basis, this amounts 
to 3--4 lb. per annum, or less than 0 ·2 oz. daily. Two to four 
ounces daily may be regarded as a desirable intake by fish-eaters 
who consuine little milk or meat. In most parts of ·the country 
the greater part of the population has no prejudice against fish 
as an article of diet, so that requirements of fish are many times 
greater than existing producti.on. It is no exaggeration to say 
that fish production could with advantage be increased ten times. 
Existing production in India may be compared with that in 
Great Britain, which in peace time amounts to about 40 lb. per 
capita annually. 

· 3. The present lamentable state of Indian fisheries is due to 
a variety of causes. 1 Sea fishermen are a backward, illiterate 
and economically depressed community, following primitive and 
ineffective fishing methods. Sea fisheries· extend along the whole 
of the long coast-line and communications from fishing centres 
by road, rail or boat are inadequate and often non-existent. There 
is no organized fish trade· except perhaps in the neighbourhood 
of one or two of the large coastal cities. Methods used in the 
handling, packing, transport and marketing of fish are primitive, 
unhygienic and wasteful. Ice is available in limited quantities 
at only a few centres and cold storage · facilities are lacking. 
Estuarine and inland fisheries suffer from much the same dis­
advantages as sea fisheries, and no serious attempts at conserva­
tion and development have been made. Irrigation schemes have 
often diminished the value · o£ rivers and streams as a source of 
:fish. There is an almost complete lack of biological data about 

t A review of pisciculture in Jndia is given in "Agriculture and Animal 
Husbandry in India., 1938-39 ". 
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all classes of fish and no survey of total resources, or even of 
re~ources of the most commercially valuable species, has been 
carried out. Most provincial fisheries departments, as at pre­
sent staffed and organized, are not capable of dealing with the 
multiplicity of problems which must be solved if fisheries are to 
grow and prosper. · 

4. The basis of a successful and productive fishing industry is 
scientific knowledge and its application: The Fisheries Sub­
Committee rightly pointS' out that short-term programmes for the 
development of fisheries cannot yield results of permanent value 
unless they are supplemented by extensive long-term research 
programmes. Basic biological and ecological research is needed 
so ·that resources can be fully estimated, the most valuable fishing 
grounds discovered and charted, and plans for development based 
on accurate knowledge of piscine distribution, migration and life 
history. In countries such as England and United States of 
America basic reS'earch on marine biology has been generously 
supported by the State and has yielded results not only of scienti­
fic but of great commercial value. Other kinds of research are 
equally necessary. The whole problem of suitable fishing craft 
and tackle needs investigation, so that improvements in methods 
suitable to Indian conditions can be devised and introduced. For 
example, as the Sub-Committee points out, " the types of nets, 
the materials and the methods of their manufacture and-the sub­
stances employed for their preservation, are practically the same 
as they were several hundred years back. "\Vhile a number of 
types are very efficient for special classes of fisheries, others are 
extremely cumbersome and quite uneconomical both in respect of 
cost and labour, and the catcheS'." To improve inland fisheries, 
extensive research is needed on fish culture and fish farming, on 
the relation between conditions in rivers, lakes, tanks, etc., and 
the ·reproduction and growth of fish, and a whole host of other 

· problems. On the economic. side, more accurate knowledge is 
required about the fishing community in general, with reference 
to !ffich questions as indebtedness, the part played by middlemen 
in the industry, and the possibility of creating co-operative 
organizations among the fishermen. Communications, transport, 
marketing facilities, etc., must also be studied. There is also an 
extensive field for research into economical and satiS'factory 
methods of preserving, processing and transporting fish. The 

·promising fish liver oil industry, initiated in Madras, should he 
placed on a firmer basis, S'o that it can meet post-war competition 
from imported . cod liver and vitamin A concentrates. This 
involves the improvement of methods of collecting and extracting 
the oil, and the development of satisfactory techniques for the 
production of vitamin A concentrates of high potency and good 
commercial quality. Fish liver oil and fish liver oil concentrates 
to be used for medicinal purposes should ~ tested for their vita­
min content by a standardized technique before being put on the 
market. For this one branch of the fishing industry alone, a 
considerable technical organization, including research workers, 
is required. 
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5. Many other items could be added to this extensive pro-­
gramme. The Policy Committee on Agriculture,. Forestry, .and 
.Fisheries has recommended the establishment of an Indian Cen­
tral Fish Committee and a. Central Fishery Research Institute, 
the estimated cost of the latter, including two marine and thre.; 
inland research stations, being about Us. 60,00,000 ·including 
about Rs. 15,00,000 recurring expenditure. Regional research 
stations in provinces and states will also be required. Among the 
proposed functions of the. Central Institute are the prosecution of 
many kinds of research~ the training of workers and the correla­
tion of research work in the provinces and states. Another 
recommendation is that the Waterways Board- should conrider the 
problems of the conservation· of fish and the prevention of pollu­
tion in rivers and canals. It has also been ·suggested that a spe­
cial Commission of Enquiry should be ·appointed to invelrtigate 
the spread of water-hyacinth in the Gangetic delta. This pest, 
if not eradicated, is likely to damage seriously the valuable in-
land fisheries of Bengal. . . , 

6. The fishery departments of provinces · .and states, where 
such departments exist, have in the majority of cases accomplished 
little because of inadequate staff and resources, and lack of basic 
scientific data. The Fisheries Department in Madras has been 
the best organized and most successful, but even this requires to 
be further developed. We feel that the Government · of India 
mu~ undertake the responsibility· of stimulating and co-ordinat­
ing the development of the fishing industry. The Indian Central 
Fish Committee and the Central Fishery Research Institute can 
fulfil many of the same functions in regard to fisheries as· the 
Imperial Council of Agricultutal Research in the field of agri­
cultural development. At the same time the practical tasks of 
introducing improved methods, organizing the local fishing in­
du~ry, etc., are a provincial responsibility. If progress is to be 
made it is essential that Provincial Governments should have.· 
not only a strong Directorate including well-trained experts and. 
the necessary research units, but- also an- adequate and efficient 
subordinate ground staff, both on the coast line and inland where 
the need arises. Top-heavy. department~, well-staffed with experts 
but without sufficient subordinates to do the practical w01·k, ar& 
not likely to. achieve results. . Th.e satisfactory training.· of. the 
ground staff 1s a matter of great 1mportance. . -. 

7. The lack of trained workers of all grades ic:J perhaps: the 
most seriomf " bottleneck " to be circumvented in the develop· 
ment of Indian· Fisheries. (We may add that the same applie,s 
to many other spheres of activity.) Not scores, not hundreds, but 
thousands of workers will be needed for progress along sound anti 
~cientific lines. We note that the Fisheries Sub-Committee- haii 
recommended that, pending the establishment of the proposed 
Central Fishery Research Institute, the Government of India 
should ·send, as soon as possible, a sufficient number · of State 
scholars to the Torry Research Station, Aberdeen, to ~udy the 
preservation and processing of fish. On their return this tra_ined 
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personnel may be attached to the Fisheries Departments of 
Madras,· Bombay, Travancore and other provinces and states., 
This covers only one branch of development; there arfit numerous 
oth~ problems on which research is required. \V e feel that 
numerous promising Indian ·workers should be sent to fisheries 
research stations in different parts ·of the world where suitable. 
facilities for study and research are available. It may al::to be. 
neceoaary to employ in India an adequate p.umber of experts from 
abroad, if these can be obtained, and particularly experts 1\jth: 
~nowledge of fisheries problems in the tropi_cs.1 • 

~ . 8~ Much of what has been said above concerns the long-term 
s_cientific developments of fisheries. It 'mufft, however, he empha­
sized that there_ is a great deal which can be done immediately. 
In ·our Report on Bengal an account was given of existing diffi­
culties in Bengal, where lack 6f boats, fishing· tackle of various 
kinds, ice; suitable transport facilities, etc., have made fish !tcarce 
and dear in a province in which it is an important article "of diet. 
To a lesser extent similar conditions prevail in other parts of the 
country and there is _an immediate need for what, in the case of 
J.3engal,: we have describe"d as the rehabilitation of the fishing 
industry: An increage· in the supply of fish during the next few 
years is very desirable, in view of the present difficult food situ..: 
ation. and · t?-e scarcity and· high price of protective foods 
generally... . ·. . · 
:.: 9.· The -state ()f_· -~he _fishing i~dustry, .and the far-reaching 
ineasures nee.ded to ep.sure its growth and prosperity, are ill us~ 
trative~ of the -effort required· to develop the re!tources of the 
eountry. :On· the one hand there.is a primitive community using 
primitive ·and inefficient methods; on the other potentialities 
which can be realized only by_ reorganization on scientific and 
modern: lines .. The cliallenge -must, however, be met. We our­
!elves place strong en;tphasis on an increased production of fish 

. as a very important part -{}f the programme for improving the diet 
of the population. 

> ·it is dear_ that, .whateve~··_development ~f sea, estuarine and 
iiilaiid fisheries is 'achieved~ the availability and cost of fish will 
V!\ry in different parts of the country.· The· c·ost at which _it can 
be distributed 'is of great importance. There· seems, however, ri.o 
reason whv it should not become a cheap and abundant article of 
diet over ~ large part of' India. . 
, · · 10. Our conclusions and· recommendations are summai·ized as 
follows:- . · .. · · · 

: . '(i). In India, wher~ the pf?r c~pita i~tak~ of meat and milk 
is small, fish has special importance . ~s. a s:upplement to ill­
balanced - cereal .. diet~ .. The present supply of fish is totally 
inadequate; the development of fiSheries · i~ one of the most 
promising means of improving- the diet. of the. people. 

1 We· understand that it is proposed to send about 40 workers abroad for 
trll.ining and. to obtain the services of four foreign experts concerned with 
experimental zoology, hyQ!'ography, fish technology and crafts and gear respec· 
tively. The latter will be employed for a period of about four years. · 
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(ii) Basic biological and ecological research is needed so 
"that resources can be fully estimated, the most valuable fishing 
grounds discovered and charted, and plans for deyelopm~nt based 
on accurate knowledge- of piscine distribution, migration and life 
history. · 

. liii) Other kinds of research are 'also ~ecessary. The whole 
problem of suitable fishing craft· an.d · tackle requires in:vesti'­
gation. · Extensive· research·. is· needed to improve inland fisheries: 
Communications, tran&'port and marketing faciLities' must be 
studied and investigations made -into the methods· of preserving 
and processing fish. 

(iv) The fish liver. oil industry should be' placed on a' fir~1ef 
b
. . . . .• .. . - ' : •:. " ... 
asia. ·. 

(v) The ~ndian Central .. Fish'. Co:t?-~ittee'· a::r;.d ):h~'1 C~P..t~~~ 
Fishery Res'earch Institute proposed by the ~'ish Sub-Committee 
of the Policy Committee_No. ~ .. on; Agri_culture, Forestry and 
Fisheri6'l!, can fulfil many of the same functions in, regard to 
:fisheries as the Imperial Council of :Agricultural· Reseat6h ·. dot:s 
in the field of agricultural development.. · 
·: '" (vi) The fishery departments ·of p'rovinces ·an.d 'states~ .whe~~ 
such departments' exist, ha'Ve, in a majority of cases, accm:nplished 
little· because of inadequate . staff ' and resources . and . lack. of 
scientific data. If progress is' to be' niade it. is· :~ssential tli·a~ 
Ptovincial 'Govermhents should ~ave,. not only a strong· Direct<).: 
rate including. well . trained expe'rts . ahd the nec~sl'lary' .research 
units, but also 'ari adequate' and efficient sulx_>tdinate ground shift'. 
. •• . . . . .. . . . r 
· .. (vii) The lack of trained workers of all· grades is th,e __ mos~ 
serious '' bottleneck '' to be ci:r.1Cmmvented: . State scholars should 
'be sent a~road to ~tudy the preservat~on and proiessing of .fi~~ -~d 
other subJects of Importance to the deyelopment. of .t~e ~nd;u~iry 
and on their return be employed in the p'rovinces and 'states, n 
mar ~Is? be ne?essary to employ ,·a n11-~ber of exp~rts fr?i:n aJ:>;r?ad, 
. . ,;(viii)_ There is also a great de1!-l-";'hich.-can be done·immedi:O 
ately ,to increase th~ supply. of fish;_ A:jl increased supply duririg 
the nef(tJew years is very_desirable, in :'V.iew Q£ the present difficult 
food situation and the. scarcity an,d p.igh, pr~ces of. protectiye,foods 
generally·~ ·· · · · 
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. The probJe:p! of improving the diet of the population as a 
whole ~s commensurate with that of effecting a general rise in the 
standard of living, and embraces every aspect of agricultural and 
economic development. '' Malnutrition "- as the Hot Springs Con­
ference put_it, ." is the close· and constant companion of poverty." 
In t~is chapter we shall consider certain specific measures for 
improving the diet of sections of the, population. A good deal 
can · be achieved by such measures, even though they leave 
unsolved the, basic problems of inadequate supplies of protective 
foods and the low purchasing power of the mass of the peopJe. 

NUTRITION RESEARCH 

.·. , 2. We have .previously referred to the re.port of the N utritim1 
·A.dvis.ory Coni.niitiee of the Indian Research Fund Association ''ll 
" .Nutrition in India " (1944). The report deals in some detail 
with "·specific measures '' and we propose to draw on it freely. 
The: first point which may be emphasized is the need for research. 
As the ;Nutrition Advisory Committee remarks, " active research 
is a necessary part of any successful attack on the problem of 
nutrition; All progress is based on research and there is abun­
dant evidence that nutrition research can make valuable contribu­
tions to human welfare." Experience shows that active and 
enthusiastic research organizations are a stimulus and an inspira­
tion to administrative and practical action. They provide a train­
ing ground for workers who may be called on to grapple with 
practical problems, and workers whose main interest is research 
can often, in an advisory capacity, exercise a beneficial influence 
on public idiairs. The public is in general more willing to listen 
to· the " man of science '' when he speaks ex cathedra, than to 
the official propagandist. Further, science not infireque.ntly 
produces an unexpected rabbit from what appears to be a vacant 
and 'unpromising hat. While basically malnutrition is due to 
poverty, the!I'e are unquestionably specific problems of ·nutrition 
which might be solved by scientific advance long before poverty 
can be replaced by prosperity. 

' We shall not consider the, research organizations required for 
the· further development of nutrition research, nor the subjects 
which require investigation. The, Health Survey and Develop­
ment Committee is concerned with nutrition research in relation 
to health, and research on animal nutrition is the, responsibility 
of the Imperial Council of Agricultural Research and provincial 
and state agricultural dPpartments. Research on food techno­
logy" falls within the purvie.w of the Board of Scientific :md 
Industrial Research and other departments. We confine ourselves 
here ·to recommending that nutrition research in all its branches 
&hould receive ample encouragement and support. 
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THE ORGANIZATION OF PRACTICAL NUTl:tiTION WORX. 

8. The Nutrition Advisory Committee recommends that "the 
Central Public Health Department should~ include · a highly 
trained nutrition specialist with wide experience of the publio 
health aspects of the subject. This specialist will be on the one 
hand in touch with experts in other branches of public· health 
in the Central Health I)epartment, an on the other· with the· 
central nutrition research organization, provincial nutrition sec­
tions, and research workers in the nutritional field: He should 
advise the Central Government on nutritional policy through the 
Public Health Commissioner." The public health departments 
of the provinces and the larger states should include ·a nutrition 
section in charge of a "nutrition officer" with a· suitable staff. 
l'h-e Nutrition Advisory Committee includes the following among 
tbe important· duties and functions of nutrition sections:--

(i) Study of the composition of foods of local importancG. 
(ii) Diet surveys. · 
(iii) Inve&tigations of the incidence ·of malnutrition and de:fic. 

mcy disease, and of any public he9Jth ·problems associated witb · 
J!lltrition which may arise. · 

(iv) Apart from these special lines of research, nutrition research 
genera.lly may be included among the functions of the nutrition 
section. 

(v) The section must pay· special attention to the nutrition ·of · 
~· vulnerable " groups, e.g., infants, children, expectant and nursing 
mothers and ·students~ · It should work in association with sucn 
btanches of public health M maternity and childwelfare· and school 
medical inspection. The nutrition of. industrial groups is also o 
question of great importance. 

(vi) The section should serve as· an information bureau on 
nutrition for the benefit of other departments· and the general publio 
and be responsible for providing material for education and props.: 
ganda. It should advise about diet in public and private institutions 

(vh1 Nutrition sections should be in close contact with food 
departments, educational departments and agricultural. animal hus. 
bandry, :fisheries and marketing departments. They should co-ordi. 
nate nutrition work sponsored by local bodies and private organization~ 

. ' 'l'he Committee also recommends that in the publi~ health 
departments of. large municipalities, nutrition work should be 
developed along similar lines, though on a smaller scale. · 

Nutrition research and its practical application have in general 
df!veloped in India in relation to medicine and public health. 
'!'he newly created central, provincial and state food depart. 
ments are, however, concerned with problems of nutrition. We 
:roay quote here certain resolutions passed at the fifth All-India 
Food Conference, held in January-February 1945 :~ · 

(l) It is essential to improve the diet of the people, and to this 
end all Governments will undertake an examination of diets in theu 
erea, to determine in what respects they are defective and how tht! 
defects can best be made good. They will examine especially measure• 
tequired to provide sufficient milk and other protective foods to th,. 
vulnerable section of the community. 



IMP~OVf:MEN'I OF fOOD PRODUCTION AND NUTRITioN· . (PA;Jl.T .m 

(2) ,The introduction and popularization of .. foodstuffs which 
should be added to the diet, or must be substituted for those in short 
supply; require .persistent publicity and· active encouragement~ in­
~ludil).g arrangements: for practical demonstrations of the preparation 
~-~ unaccustomed foods. · · 

. (3) Use ·should-be made of expert nutrition advice in guiding 
.the policy of-central and -provincial food administrations .. 

-
. . , : 4) Large employers of labour sho\,J.ld • be. given every encourage­
·ment. by Governments to provide canteens. for the supply of whole­
some cooked food to their-labour.· · 

We ar~ glad to. ~~te :that food administrations are showing 
·an . increasing intel,'est, .in nutrition and -that a prelimh~.ary pro­
gramme ~as been drawn :UP·. Wi.th regard to item· (.3) abqve, it 
is clear th!J.t the d~~elopm(mt of a nutritional programme --requires 
the ·co:..operation and assistance of workers experienced in· various 
branches of: ~he subject .. · Iri.. England the -Ministry of ·Food has 
had throughout the war its own scientific adviser, . with a staf't 
.9~ experts, to- advise about nutritional.policy. It is generally 
agreed ~hat the· Ministry has been very successful in its task of 
keeping the people well fed; the fact . that there· has been no 
deterioration in health throughout the war and indeed an, improve­
ment in certain directions is evidence of its ·achievement; ··We 
may:··tliere,£ore, endorse Resolution 'No. 3, but .would' draw . .atteu"~ 
~ion to certain. points of practical importance._ In th~ :first place 
~traiJied . nutrition .. experts to. work. on.·· a -full-time basis. in food 
':(;lepartments are not at present available in sufficie-nt numbers. 
Secondly; the question whether nu~rition: offic~rs in health depart­
·ments can fulfil the functions . of . nutritional advisers to food 
departments needs consideration. There would .be certain advan­
tages in food administrations having' their o.wri. nutritio,n sections 
but clearly• such sectio~s-_ ~ould to some extent .o.verlap nutrition 
sections in health depa~_tm(mts. · .Thirdly; since. nutrition has .a 
far-reaching influence on public health, public·. health· authori­
ties are -concerned with, ;1nd -shoulif be ,co~sul~ed- about; all·major 
qtiestion_s: on nutritional. policy. 'l'he :whole question.of .the organi­
~ation .of practical nutrition work,'· ~hich · includes • the obtaining 
and training of the ·:hecessary workers;· ·is ~n important one. We 
feel, however, ·that it would 'l?e pre~ature at this stage to attempt 
to lay down the line's of future organization. We suggest that f(_>r 
the time being 'the- best pos'sible use should be made of available 
personnel and otheJ;' resources; a:nd .that there should 1-e. clos~ ~on tact 
:b~tween health ~nd foo:d. departments with regard to n.utrltion. 

·NuTRITION CoMMITTEEs . . . 

4. It i~ obviously ~esit:able- that there· should be some central 
,body, to whichquestioJ).s of .nutritional. policy_ can be·,rel'et;ed. 
At present ·such a body exists in the Nutntion Advisory C'omimttee 
of the Indian Research. Fund Association. :-The ·Chairman of this 
Committee 'is the Public Health Commissioner= with the Gove~ 
ment of India . and' the' Director of~Nutrition: Research is' the , ' ' 
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Secretary. Among its members are Ui.e Agricultural Pommis;. 
sioner with· the Government of India, the Animal :J!usl:Ja:ddry 
-Commissioner, the Education Adviser, · the Economic Adviffer, 
the Director of Publi!} Health, Punjab, and a number of .experi­
enced nutrition workers who occupy posts in universities, medical 
:Colleges, etc. A representative of the Food Department, nutri':' 
tic:in officers from various provinces and states, a research worker 
on animal husbandry, and the Assistant Director in: NutritiOn, 
U.H.Q., India, are present by invitation. The United Nations 
Conference on Food ·and Agriculture recommended that ·national 
.nutritional organizations should be composed "of authorities on 
health, nutrition, economics and agriculture, ·.together· 'with 
administrators' and consumers' representatives. E;x:cept that it 
·d;oes 11:.ot include the last two categories, the Nutrition Advisory 
Committee resembles the kind of body envisaged by the United 
Nations Conference. · · 

· 5: The Nutrition Advisory Committee, which was efftablished 
fu 1936, is technically'S. sub-committee of-the' Scientific Advisory 
."Board of the Indian Research Fund Association. . The latter· is a 
" local fund," endowed and ·financed· ·by the - Government· of 
India. and controlled by a Governing Body' which includes. non­
officials. One of lhe tasks of the Nutrition Advisory Committee 
is to adviffe on the suitability of .applications for grants to· carry 
out nutrition research.' Since the great bulk of nutrition research 
in India is now supported by, the Indian Research- Fund Associa.­
tion, the Committee has considerable eontrol over nutrition 
research policy.· It has drawn up a programme of future nutrition 
·:research which has beeri.. circulated to. universitie~, ·research insti­
·tute9, ·etc., as a ·guide to. prospf'Ctive applicants for grants for 
research,· and helps the Committee itself to reach decisions as ,.to 
what kind of research t!hould be supported. Apart froin its asso­
ciation with research, the Committee. has developed _into an advis­
~ry body which makes prono'\illcements ~bout important questions 
of .nutrition poHcy. In H~ report ~n "Nutriti<?n in' India., it 
·surveyed the whole field of practical develop:ment. It is· essential 
that there should be a relatively small central nutrition advi~ory 
committee, with a member11hip .such as_ that -of' the present Nutri.­
tion Advisory. Committee to w~ich n~trition problems of various 
kinds can be :r;efer:re.d. su'"ch a committee can co-ordinate nutrition 
·policy and ~erve as a link betwee~ n_utri~~o~ workers "in health ~d 
food departments and tl;wse engage~ m "research, and· between 
·nutrition. health ai;ld agricuJtur~ generally. -The' exi~ing Nutri­
tion_ Advisory Comlllittee. appears cap~ble of fulfilling this -role 
·and there does not se.em to ~ any point _in replacing "it by another 
body. 

6. We have · remarked that various nutritional questions 
:appeared on the agenaa ·of the fifth: All-Indill:, Food , Con~erence, 
which was held early in 1945. The same questions were -discussed . 
by the Central Food Advisory Council, which met a few weeks 
l~te"r ; thi~ Council, which · · includes · 'non-official members,_ • was 
created to make suggestions to Government ab?ut food policy, an~ 
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it" also p_rovides a means whereby public opinion with regard to 
such pohcy can ·be sounded. Food administrations' and Food 
Conferences and Councils generally, have hitherto b~en concern­
ed with immediate difficulties of food supply, rather than with 
long-term food and nutrition policy. "With the passing of the 
emerg~ncy, the objective of improving the diet of the people must 
come mto the foreground. Hence we may hope that nutrition 
:will in the future be a prominent subjept on the agenda of any 
All-India Food Conferences or Councils which may be convened. 
Discus!rions on this subject will require .expert guidance which 
can· be provided .by adequate documentation and the presence of 
nutrition experts at the meetings. 

. -Th~ Nutrition Advisory Committee recommends the establish­
ment of Provincial Nutrition Committees "which should include 
experts on nutritional science, ag1:iculture, animal husbandry, 
_fish~J;i~~. marketing, food administration, economics, etc., and 
advise Governments on questions· which concern the nutrition of 
tht: · populati~n. · Wlii~e their· work should be essentially techni­
_cal in nature, they may also include purely administrative officers, 
with t}:te .object of securing co-operation in their activities from 
the administrative side." In· ~ome provinces the lack of suitable 
nut~itim1'workers to take part in the work of such committees 
'!fOuld mak_e _ their. successful functioning difficult at the present 
'time. ·What is essential' is that provincial administrations, in 
d~aling with que~imis of food supply and distribution, should 
giye due weight to their nutritional implications. Apart from the 
establishment of ad hoc Provincial Nutrition Committees, this 
~ight be achieved 'by. i'ncluding in Provincial "Food Councils " 
individuals 'with knowledge o£ nutrition, capable of scrutinizing 
food pqlicy in the various aspects from this particular angle. 

NUTRiTION' MEDICINE AND PUBLIC HEALTH 

·1. ·we have referred in chapter II, iPart II to food deficiency 
diseases and various pathological conditions associated with malnu­
trition. The prevention and treatment of diseases of this kind have 
an impol'tant position among specific measures for improving nutri­
tion. 1Pu'hlic health nutrition sections have a special responsibility 
in this connexion. We need not discuss here the various preventive 
measures whif'h may be ·followed. The Nutrition Advisory Com­
mittee· comments as follows: " For example, beri-beri may be 
prevented by the distribution of pure vitamin Jl 1, or by popula­
rizing the consumption of certain kinds of rice, osteomalacia by 
the u~e of vitamin D, or by· changes in social habits involving 
l!reater exposure to sunshine, and goitre by the use of iodued salt. 
Each deficiency. ~isease pr~sents a specific problem of prevention 
·and the· most feasible and effective methods of approach ·can be 
.Jiscovered only by trial of different methods in various' areas and 
groups." · -

A. large proportion of the cases seeking treatment in hospitals 
an-I out-patient departments in many parts of the country are 
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-suffering from diseaS'e which has its roots in malnutrition. The 
satisfactory treatment of such patients must be included ·among 
specific measures, though in practice the results of the begt treat­
ment are often in the long run disappointing, since poor patients 
on leaving hospital return perforce to their usual defective diet, 
and recurrence of nutritional disease is the :rule rather than the 
exception. 

. Supervision of the diet of expectant and nursing motherS' and 
infants is an important public health activity. This can be done 
through maternity and infant welfare centres, which can supply 
not only advice but dietary supplements, e.g., milk and vitamin 
preparations, when these are needed. At the present time, mater­
nity and child-welfare services in India are quite inadequate. 
Their development and extension are no doubt being conS'idered 
by the Health Survey and Development Committee. In England 
and certain other countries achievements in improving the nutri-

. tion and health of mothers and infants have been striking. The 
eradication of rickets in England has been ·due largely to the dis­
tribution of cod liver oil through infant welfare centres, and the 
instruction of mothers in sound methods of infant feeding has 
produced excellent re&'ults. If a child is· to get a good start in 
life, its mother must be properly nourished,· and it must itself 
receive a satisfactory diet during infancy and early. childhood. 

The Nutrition Advisory Committee recommends that expect­
·ant and nursing mothers and infants should have prior claims 
_on the distribution of insufficient milk supplies .. We have refer­
red in our report on Bengal to the scheme in Bombay City where­
by expectant mothers and children under six can obtain mil~ at 

. half price, and commente~ .• on the . desirability of developing 
similar schemes in other urban centres. • . - . . · 

In the chapter on nutrition we have referred to the exception­
ally high· mortality among pre-school children, i.e., children aged 
rl to 5. Malnutrition is particularly prevalent in this age group. 
The difficulty of safeguarding the health of the pre-school child is 
familiar to health workers in western countries; ·an infant can be 
looked after by efficient infant welfare s·ervices, while a child when 
it reaches school-age comes under the supervision of· school 
medical services and its diet can ·be improved· by suitable school 
meals, extra milk, vitamin preparations, etc., should there be need 
for this. ·But during the intervening period it is beyond the 
observation of the public health services. We wish to draw special 
attention to the need for improving the nutrition of children . of 
this age group in India, though- it is by no means easy to suggest 
practical measures. The education of mothers in child· care,· such 
schemes of milk distribution as that initiated in Bombay, and the 
development of nursery schools. in urban. areas might in some 
degree contribute to the solution of the problem. 

EDUCATION-

8. The Nutrition Advisory Committee considered this subject 
under three heads: (a) the education of specialized workers, (b) 
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th~ education of those who will be in a pos'ition .to educate the 
~public ·or engaged in work: in which knowledge of nutrition is -of 
-value; and (c) the education- of the general public. 

_ With- i'ega:td t; (a) several ki~ds of workers are_ ~eeded, 
including laboratory research workers, clinical ·research workers 
and workers concerned primarily with practical measures for 

.. i_~proving nutrition ... The education of the first two of ·these 
categories need not .be discussed here; it. overlaps with that of _the 
.education. of medical' and. scientific research workers in general, 
a ·subject which is_. being considered by the Health Survey and 
_D~yelopment_ Committee ~n~ other bodies. With regard . to the 
thud cat_egory, .we· may quote the recommendations of the Nutri­

;tion ·Advisory Committee about the training of public 'health 
·nutrition workers: 
' . . 

Specialized_ public health nutrition workers should receive some 
training in research methods as well as a good grounding in nutri­
tional science, both in the field and the laboratory. They should have 
at _least. a year's training in an institution devoted to nutrition 
research and other branches of the subject: Some knowledge of sta­
tistical methods is desirable. They must' also have experience . of 

:public health ·work in· general, and in particular experience of· health 
work. in rural areas, to enable t~em to deal effectively ·with nutrition 
problems in the field . 

. -
. Nutrition workers in food departments. must also have a -sound 

-knowledge of nutrition in its scientific and practical public health 
~aspects.· .At· present,. as we have pointed out, there is a shortage 
,of. nutrition workers of all kinds. We draw the attentio_n of the 
Government of· India to the need for making satisfactory arrange­
me:nts for training the_ necessary 'pers~l!-nel in India and abroad. 

- . ~ . . . -

Professiopal g;roups to wh~m ~now ledge _ o_f nutrition is- of 
·practical vdue include administrative_ officers in general, officers 
in food departments,_ doctors, nurses, school teachers and inspectors 
of schools, social· and _economic workers,, wm:kers- in agricul~a:l 
~and animal .husbandry departments, -etc. In~truction. : abo~t 
nutrition should form part 9f the normal training of:_ such· wo~~er~. 
_its amount and kind varying_ in· the di~erent pro~essional groups 
in. questiQn.. The lfle'dical . professi~n is in .a particularly- good 

'.position tQ impart k~owledg~ of. nutriti'o~ to the ~ubli?, but _at 
.present;. in' _the teachmg of me_diCal students, the 1mport~nce of 
·diet to health is not givE;!n._ s~ffieient pr<?minen_ce. It may. be 
:suggested that ·mE;!dical. stud_ies s~10uld_ be oriented so that ~re.ater 
emphasis is laid on_nutri~iQn: . Nurses ar.e al~o i~ad~q.uat-e~y tra1~ed 
·in the-.subject. We may. mention in. passing one question wh1ch 
is perhaps s?mewhat .. outsid~ _ou~ t~~s. of !eference:-th.e need for 
improvin(J' d1etary arrangements m hoFfJ)Itals. In tbe 'Umted States 
and oth;r countries large . hospitals, employ ' dietitians ' whose 
'duty it is to organize and superintend the dietary treatment of 
:patients ·und'er the superv'ision of- the me~ical st~1f, and_to- ensu~e 
:that patients' receive the best possible diet dul'lng· their stay 1~ 
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_hospital. . There is at present no hospital in ;lndia with a '. dieti­
tian : _ , on . _its _ _staff .. and . in . genei:al .. fee~ing . _ arrang~meJ;~.-tfl ·~m 
ho_spitals _are_ bad .. ; 

9," We shall now consider· 'the · education of .the public in 
-~enei:al. . Since· theo supplf:or p-rotective foods is insufficienT ana 
, the inass of the population cannot afford a balanced· diet, "the ·scope 
_for 'the _immediate ·improvement of nutrition by education and 
propaganda is limited. A good deal cari, ·however,· he-· achieved 
by an educational" campaign which avoids . the . error- of. urging 
people to eat" what is not available -and what they cannot ~afford. 
Well-to-do people~., who could afford, a good."diet;_ niay through 
ignorance or "long established habit. exist. on--an. ill~ba:lanced. and 
monotonous diet to the detriment· of health .. :There. is. ple.nty of 
room for the improvement of dietary habits. among. the .more pros­
perous classes .. India is a country of deep-rooted dietary. custo~s 
and prejudi(\es,: some of which are beneficial! and others not. 
Spread of modern knowledge of nutrition w:ould do something to 
make dietary habits · more flexible, and encourage change and 
variety. ·In certain ~ountries-in United States of America, for· 
example-nutrition workers have succeeded in making the public 
aware of the importance of nutrition-in makiJ!.g them, in fact, 
what is sometimes ~ailed·" nutrition-conscious;".- This has many 
advantages, even though it sometimes leads to faddishness about 
food and, unnecessary anxiety about potential dietary--deficiencies, 
to the ·benefit of vendors . of patent foods and well~ndver~ised 
vitamin preparations. But. a certain degree of rational and 
scientific interest in· diet -on the part of· the educated public is 
desirable ... Apart from any effect which. such interest may 4ave on 
personal habits, it is important that the educ11ted Class~s· should 
understand something of the problem of nutrition and .its bearing · 
c;>n the well-being of the COUntry as ~ whol~. 

10. We have 1·efened, in ou1· fi~st report, 't~: th~. repl~cetnent 
of rice by wheai and other cereals. The replacement of. pad of 
the rice in the diet of a rice-eater by wheat or _millets increase!~ 
his intake o£ certain valuable nutrients _and is· desirable .from. the 
standpoint of nutrition.·. This is particularly" so when .the· rice 
consumed is raw milled rice. As regards food policy in this matter~ 
there are other 'considerations. . The·· shortage. of rice in- various 
rice-eating areas during the last few years has made it necessary 
to encourage the consumption of alternative cereals in these areas. 
It is clearly advantageous, from the standpoint of· food policy, that 
rice-eaters-or at least a· proportion of rice-eaters~hc;>uld be ready 
to turn to oth'er cereals if need arises. Well-to-do rice-eaters iu 
certain parts of the country are becoming accusto:riled to take some 
wheat daily at/ an . .alternative to.rice, .a habit viewed with favour 
by· nutrition experts.'. Sections ·of 'the- poorer classes~aga.in:, in 
certain areas-Consume either millets or .rice ·or both, ,usually .with 
~ 'preference for rice,. hi acc_~tda~~ with the; price ·and availability 
of: these· cereals.: Flexibility ·of cereal. intake. on the part of the 
com-frnniitv. at both ends of the. social scale is a useful safeguar~ 
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against periods of rice shortage, and where it already exists it can 
be further encouraged. In areas such as rural Bengal, where tha 
great bulk of the population is used to taking {)nly rice and .i~t 
unfamiliar with other cereals, the popularization of the latter is 
particularly difficult. The need for furthering the consumption of 
other cereals in r~ce-eating area&. depends on the supply position. 
but in general rice is likely to be in short supply in certain parts 

·of the country for some years. It may b~ noted that the partial 
substitution of rice by alternative grains, made necessary by thE 
food situation, has certain advantages from the standpoint -of 
nutrition, and hence eilucation and propaganda based on nutri­
tional grounds can be used in support of food policy. · 

·u. The Nutrition Advisory Committee suggests a number of 
methods of s,preading knowledge of nutrition. ',r:hese include 
pamphlets, posters, bulletins, press articles, films, wireless talks, 
demonstrations, exhibits and museums. All these have their place, 
but more is needed than visual and verbal propaganda. Demonstra .. 
tion is the most effective method of education. Suitable recipe~ 

· mus.t be devised and popularized by sale in canteens, Governmeui 
restaurants, etc. It is important that any kind of meal or disb 
which is_ advocated, sh~uld be generally acceptable and not such 
that i~s preparation is a physical impossibility.· This means that, 
before any educational campaign by demonstration or any other 
wethod is undertaken, the habits of the people and the facilities 
for adopting unfamiliar methods of preparation and cooking must 
be investigated. For example, if people do not possess stone 
chakkis or grinders, as in Bengal, they cannot grind whole wheat 
i~to .atta. Those concerned in the campaign must in fact be very 
fully informed about local domestic habits and prejudices. We 
have pointed out in our Report on Bengal that women are parti. 
cularly suited for undertaking educational work in the field of 
nutrition and would again stress the need -for enlisting their 
services. In this connexion the need for developing institutiom 
fot• teaching domestic science may be emphasized. 

«All-children ~·, the Nutrition Advisory Committee points out, 
"should be taught simple facts about food and' diet, as part oi 
health education ". Books a:ad booklets generally suitable for the 
instruction of children already ·exist; no doubt, however, these 
Muld be improved upon. Attractive educational material, written 
in English and the important Indian languages, should be provided 
for use in schools. We may again observe That -demonstration is 
more effective than precept. Properly organized school-feeding, 
to which we shall refer in a later section, may be of considerable 
educational value. 

THE MILLING AND PREPARATION OF CEREALS 

·.: 12. Since cereals form the bulk of -Indian diets, the treatment 
which they receive before consumption, and its effect on their 
nutritive value, are an important matter.. The outer layer of 
cereal grains-the germ and pericar~a.re richer in certain vita· 
lllins and other nutrients than the starchy interior of the grain 
and if these layers are removed by milling, the resulting product 
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111 nutritionally inferior to the whole cereal. We may recall the 
careful attention which has been given in England during' the 
war t() the composition of the tlour from which the staple cereaL 
food of the country, bread, is made, and the decision; after a 
preliminary period in which refined white flour was reinforced 
with vitamin B1, to make the use of 85. per cent extraction flour 
compulsory. Flour of this extraction resembles whole· wheat in: 
its nutritive properties, and its use during the war period has no 
doubt played a part in keeping the health of the people of England; 
whose diet has been restricted in other ways, at a .high level. In 
the United States of America, on the other hand, refined white flour 
u generally used for. bread-making, but this is "fortified " by 
the addition of several synthetic vitamins, to make its composition, 
in respect of these vitamins, approximately the same as that. of 
whole meal flour. ·In both countries, bread and flour form a much 
llmaller proportion of the diet than the various staple cereals do 
in India. 

These examples show that the composition of cereals may be 
an important aspect of state nutrition policy. ,We must, therefore, 
enquire int() the position in India. The staple cereals of the 
country are rice, wheat and the various millets, barley and maize 
being of much smaller importance. As regards wheat, nearly 
all the wheat flour consumed is ground in chakkies or mills to give 
a product-atta-which retains most of the outer layers and nutri­
tive value of the whole grain. Refined wheat flour is also produced 
in modern roller-process mills and used for bre.ad-ma.king, but only 
a small percentage of the urban population eats white bread. 
Most wheat-eaters live on chappaties made from atta and this is, 
nutritionally speaking, an ex~lent habit. If the use of white 
bread increases then some action along the lines of that taken in 
other countries might be called for. At the present time white 
bread-eaters in general belong to the more prosperous classes, and 
their consumption of bread, in proportion to·that of other foods~_ 
is low, so that_ they do not depend on bread to supply their 
requirements of vitamins· and other ·nutrients. 

Barley and maize are consumed "whole ", ~r nearly so, afte:J: 
grinding. The preparation of millets for ~onsumption also involves 
little loss of nutritive value; actually the mere size of the millet 
grain would render the removal of the more nutritious part of the 
grain, by any milling process, difficult or impossible. We may 
say that, as in the case of wheat, no milling problem at present 
arises in respect of these cereals. 

13. The question of rice-milling requires more attention. At 
the beginning of the century it was shown that the serious disease 
beri-beri is caused by the consumption of a diet of highly-milled 
lice, deprived of its outer layers and hence of what was subse­
quently called the " anti-beri-beri " vitamin (vitamin B1). Since 
then much has been written about the rice problem, and numerous 
scientific investigation~ have been carried out. There is no ques~ 
ti~n that highly milled " raw , 1 rice is a defective food, an.d that 

1 The term ., raw " nee means here rice that has not been par boiled. 
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its ._cons~mp~ion as th~ principa_l· article of diet involves danger of 
ben-ben and other deficiency diseases. Beri-beri is not, however · 
a common disease in India, except in one considerable area· i~­
N orth-Ea.St Madras-the Northern Circaxs. There are two reasons­
fo~ this •.. First,· the majority of rice-eaters in• the country as u. 
who~e eat home-pounded r~ce from which the outer layers are only 
partially. removed; accordmg to the Report of the Agricultural 
Marketing Adviser on " The Marketing. of Ric~ in , India and 
Burma ''. (1941), " something like 73 per cent of the rice produced 
and consumed _in Ind_ia i~ hand-pounded, very largely . by the 
g-rowers themselves by whom or by whose family members the 
paddy_ is husked manually .in the household for their o~ domestic. 
~:equirements ". Secondly, more than half the rice eaten in India 
is parboiled-i.e,, steamed in the husk-a process which, as careful 
~cientific research has shown, .leads to a diffusion. of the vitamins 
contained .in the. outer h.yers through the grain, so tllat- they are 
not removed when the rice is subsequently milled. Parboiled rice 
milled to a fairly high degree, which until recently was widely 
consumed in South India, has· most of the nutritive properties of 
~'·whole " rice and th.ose who eat it rarely get beri..:beri; ' In the· 
N ~rthern Circars " raw " rice; i:e., rice which has not been steamed' 
in: the husk, is preferred by all sections of the population~ and 
in this area mills abound so that machine-milled raw rice is the 
s~aple diet. t In most other parts- ·of the· country the poor use 
either hand-pounded rice (parboiled or raw), or, if they consume 
:inachin:e.:.milled i'ice, consume it in· the parboiled ~ate. · The 
well;..to-do·usually· prefer machine-milled raw riee to bther kinds 
ef 'ri~~. but since their diet is relatively varied- and they eat less 
riee'and more of other foods than the poor, they are in less danger 
of deficiency disease .. · These facts taken together explain the 
~ec~~iar geographical incidence of ?eri-beri in India . 

.. ; ,l4~ A new factor in the situation is the introduction· by various 
l,rovincial Governments of " Rice-Milling Order.s '' prohibiting 
the. :milling of rice beyond a certain degree.· The. primary· obje~t 
is to increase the yield of rice from a given quantity ·of. paddy,: 
In .the case of parboiled rice. the effect on nutritive value- is- not 
Vt\ry striking, hut under-:milled raw r~ce is appreciably ;richer i~ 
~itamins, etc., than highly-milled raw rice .. The question whethe:: 
the Rice-Milling Order promulgated by the Government of Madras 
·!n 1943 has reduced. the incidence of beri-beri. in adults and 
l.nfants in the Northern Circaxs Tequires investigation. 

We. feel that th~ present policy of lii:niting the degree to which 
ri-ce is milled is justified, and should not he abandoned when the 
war is over and the food situation is easier. It is true that, owing 
to.: the widespread use. of home-pounded and ' par boiled rice, _the 
~ffects of under-milling in ·improving the nutrition of the nee• 
eating population as a whole,· are limited. ~ coll:siderable ~ro­
portion of -rice-eaters, however, c~D:sume machme-mlll~d raw n_ce, 
and the improvement in the nutntl"te v_alue of such r1c? resultmg 
from· under-millin(J' should be of de:fimte benefit, particularly to 
i·aw rice-eaters of the poorer classes who are in danger of get~ing 
beri-beri. We are aware that there is a general preference for 
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highly-milled rice on the part of those who consume . machine-. 
milled rice (particularly on the part of' the well-to-do classes) and 
that under-milling raises in practice certain difficulties. .Under­
milled rice does .not keep as .well as highly-milled rice,. and has a 
l~ss attractive appearance. _Again the enforcemen~. of . ~nder­
milling may have the eftect of lowering th~ com1n~rctal'~uah~y of. 
rice turned out by mills. Whereas . highly-mlped nee · ~s · a. 
'' finished " anicle, under-milled rice, in the eyes of the miller, 
is not, and standards as regards homogeneity of varie~y and degree 
of milling, taste, appearance,· etc.; tend to be lower m the case of 
under-milled than of highly-milled rice. Many of these draw­
backs can, however, be removed · by a ·Well-organized system of 
inspection and distribution,. and we feel that :a ret,'!!~ · t!_)' ·the 
previous position with regard to rice-milling would be a retrogra~~ 
step. 

. . . 
15: 'J\vo other points may 'be ~nentioned. .·A lliethod of pt~.:.' 

paring rice for con5umption known as ·u J:ice~convers!on" has 
recently been developed in the· United States~ " Conversion" is 
essentially a nifinement. of the time-honoured· Indian practice o~ 
parboiling; instead of being steamed at atmospheric pressure an_d 
dried .in the sun, as in the parboiling process, ',' ·converted " pee 
is steamed under ·pressure and subsequently dried in. a ~acuuni' 
chamber.- Rice so· treated can be milled to give a whitejhighly} 
polished product of attractive appearance and taste which. has. th~ 
same nutritive properties as milled parboiled rice, i.e:, it retains 
gn milling the vitamins present in the whole grain. " Convers~on " 
has the adyantage of giving a higher yield of finfshed. rice' fro~ 
li given quantity of paddy than other methods, since the.'propo_rti~n 
Of broken· grains is greatly r~uced. :We recommend that -th~ 
prod~ction.of:" converted;, rl.ce should be given a trial in India'. 
The ·plant which has been devised for ·the ptooess iD, the United 
States of America is somewhat elaborate and expens'ive, and it would 
probably be necessary' to devise' cheaper and simpler .plant, embody­
ing ·similar principles, for use in India.· In the first instance two 
or three' tnills co:uld be. equipped with ~~ conversion " pla;nt; and 
fhe whole question Of the introduction of " conv:ersion;" including 
the acceptability of the finished prodi1ct, studied on ~n experimental 
scale, 
1

' l6. ,.Rice is the only cereal which is washed _b~fore co~sumption: 
Washing unfortunately removes a · proportiol). of. the variou~ 
nutrients previously present which are soluble in 1 ·w~ter; . foi: 
example, the washing of Taw rice reduces its vitamin B 1 cont~n~ 
by. 60 per cent.'· The effect 'of' washing on·parboiled· (and "con­
verted '.') rice is leas pronounced~ a fact which has .an important 
bearing on the' beri-beri-preventing properties of such rice. Some 
loss of nutrients also occurs in the cooking of ·,rice, its degree 
depending on how far- the water used in cooking 'is discarded.~ , . -· . .. . . 

· .· The first. washing ·o~ ~ice ca;uses the ·.greater part .. of ~the·loss"of 
1n:itrients jp. the ho11sehold p:r:eparation of rice, and there is little 
to be gained by reducing the number Of washings. The habit of 
~ashing rice before co~king IS: un'iversal, and since ·most' rice as 
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purchased contains dirt and extraneous matter it is difficult to see 
how washing ~an be avoided. Conceivably, rice could be stored 
and marketed 111 such a state of cleanliness that no washing would 
~e require_d. 'l'here is no ob"!ious solution of this problem, but the 
fact ren:ams tha~ an a~prec1a~le proportion of the. total quantity 
ot nutnents available m India 1s washed away 111 millions of 
househo_lds every day. With regard to losses due to the rejection 
of cookmg water, efforts should be made t9 teach rice-eaters who 
follow this habit, to use a minimum quantity of' water in cooking 
and consume the cooking water or " conjee." 

8CHO?L-FEEDING. 

· 17. Of all specific measures for the improvement of nutrition 
this is perhaps the most likely to produce results. Growing child: 
ren need al-undant wholesome food, and their health and physical 
development suffer if they do not get it. Many children in 
primary and secondary schools in India are malnourished; they are 
thin and undersized for their age, and often show signs of food 
deficiency disease. Children may leave home for school in the 
morning after taking an insufficient breakfast, or even no breakfast 
at all, and get nothing substantial to eat until the evening. Hungry 
children cannot do their school work properly. An experienced 
school teacher will usually know which of the children in the clasa 
are seriously malnourished, because of their apaihy and 
inattention. 

. 'l'he value of school-feeding has been stressed in the report of 
the Central Advisory Board of Health on " The medical inspection 
of school children and the teaching of hygiene in school " (1941) 
and in the " Report of the Central Advisory Board of Education " 
(1943) popularly known as the " Sargent Report." The b.tter 
comments as follows:-

One of the main causes of health defects in this country is mal­
nutrition. The condition may be due to under-nourishment or an 
unbalanced diet or both. As regards under-nourishment the provision 
of a mid-day meal in school is recognized to be a good thing both for 
combating malnutrition and for enabling children to benefit by_ the 
lessons imparted at the end of the ~chool day .. If pr?~erly orgamzed; 
it also affords a valuable opportumty for somal trammg. In many 
provinces brave efforts have been made to provide. mid-day meals c..r 
other supplementary nourishment but ~ance ?as rest~icted these 
to a limited number of areas only, and children m the prrmary stage 
on account of their large numbers have usually been left out. :rhe 
effects of malnutrition in primary school chil~ren are not less ~ertous 
than in children of hio-her ages. All the children should be gtven a 
mid-day meal, whethe; it is brought from their homes or provided nt 
the school. . Parents able to pay should contribute to the scheme. 

'Ye agree with these findings and recommendations .. Ideally 
the food or meal provided in schools should be such as to make up 
for quantitative and qualitative defects in the ~ome diet. In the 
qualitative sense, no food is as good ~s whole ~Ilk. UD;fortunately 
in most parts of the country sufficient supplies of milk are not 
available for distribution in schools on a large scale, and the cost 

r 2341 



(;llAP. :x:uj YARIOU:S .MBASUHES !'OR l.Ml'ROVING NUTlUTlON 

oi supplying milk even in limited quantities would be high. The 
.\ntntwn Advisory Committee points out that, while milk is the 
beat supplement, recourse may be had to other foods. " These 
include skimmed milk and sprouted pulses. Almost any food which 
supplies additional calories to under-nourished children ia of 
value." 

1~. While the value of school-feeding is gene1·ally recognized, 
there are serious difficulties in organizing it on any extensive scale. 
ln the first place, the cost is very considerable. The minimum 
cost of a meal of genuine value would be 1-2 annas per child 
daily, and expenditure at this level in poor elementary schoolii 
would more than double the existing cost of education. On thtt 
other hand, expenditure could be kept down by confining feeding 
to schools in which the children are particularly poor and mal­
nourished, or to children within certain schools who are in special 
need of additional nourishment. Part of the expense can be borne 
by parents who can afford it. It may be emphasized that money 
spent on school-feeding is money well spent, !tinea school-feeding 
improves the health of the rising generation .and helps to produce 
stronger and better-educated citizens. 

Apart from the question of finance, the organization of school­
feeding is by no means a simple matter. In large cities the 
corporation or municipality supports, usually with assistance from 
provincial resources, most of the primary schools and perhaps one 
or two secondary schools. Some schools of both kinds are run by 
private bodies with or without a grant-in-aid from the Provincial 
Government. A small number of secondary schools may be com­
pletely supported by Govern~ent. In smaller municipalities and. 
the districts generally the local bodies concerned are responsibl. 
for most primary schools, secondary schools being usually run by 
private organizations with or without the help of a Government 
subvention. llere also a number of secondary schools may be 
completely supported by Government. There is no uniform, cen­
b·ally controlled system, embracing all schools, on to which a 
uniformly organized system of school-feeding could be grafted. 
The approach to the problem would be determined by · local 
conditions. 

19. In cities responsibility for developing school-feeding must 
rest largely with the corporation or municipality, whose chief 
e~ucation officer, assisted by the necessary sta:fi, could be entrusted 
with general management. The best method of procedure is pro­
bably that the food should be cooked in a central kitchen and 
distributed by motor van to the schools; this is the practice in 
Madras City, where the corporation has supplied free meals to 
certain of the poor schools in the City for a number of years. 'A. . 
co~mittee i~cluding a few public-spirited citizens, doctors, etc., 
might PxerCit<e some general &'upervision over the or..,.anization of 
school-feeding, and the creation of such committees ;ould help to 
stimulate public interest. Health departments, both pr~vinCial 
und municipal, should be associated with school-feeding schemes, 
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and nuhition officers in these departments could give advice and 
assistance. At pr~sent only a few of the larger municipalities 
employ school-medwal officers; such officers, where they exiat, 
would be concerned with school-feeding and its effect on the healtu 
o:l the children. Arrangements could be made for schools not 
controlled by the urban authority to pa1'ticipate in school-feeding: 
n:he1ues. 

20. In smaller municipalities and the districts there is no 
educational stafi apart from itinerant inspectors of schools in 
Government employ, and the school teachers themselves. The 
inspectors could not undertake the organization of school-feeding 
in addition to their educational duties. 'l'o entrust it to poorly 
paid school teachers under inadequate supervision would give rise 
to obvious difficulties. In large urban areas school-feeding may 
be uuder the geueral control of the Chief Education Officer, buli 
Jpecial staff would be ueeded to carry out the day-to-day work, 
includiug the purchase of the necessary foods, etc. Similarly in 
:amaH towns and in the districts a special staff would be needed 
for school-feeding. lu many towns it would probably be con­
venient to supply tne midday meal at a central place to childreu 
iuriug the school imerval rather than in the individual schools. 
The children could attend this centre armed with a card signed 
hy ·the headmaster of their school. Here again local committees 
might be formed 1.0 consider aud supervise arrangements. 
Administrative oflicers of various grades and health officers would 
also be 1·esponsible for general supervirion. 

21. We have dwelt at some length on the organization of schooi­
feeding because we feel that the difficulty of initiating satisfactory 
schemes is not generally realized. It is one thing to recommend 

. .school-feeding as a most desirable measure and another to put the 
recommendation into practice. The whole question is in fact a-­

complicated one which demands careful preliminary study, and 
which in the initial stage would have to be approached by trial 
and error. \-Ve suggest that in the first instance efforts should be 
made to develop school-feeding in large cities, where there are 
numerous poor children in need of additional nourishment. At 
the same time experimental schemes could be undertaken in selected 
towns and rural areas, at first on, a relatively small scale. The 
difficulties of organizing school-feeding on a wide scale are, in our 
opinion, by no means .insuperabl~. Two years ago the. ratio~ing 
of large urban populations m India seemed to many an Impossible 
task but to-day, as the result of praiseworthy efforts on the part 
of food departments, mtioning schemes are working fairly 
smoothly. Similar success could doubtless be aP.hieved in the case 
of school-feeding. 

22. Some further comments may re added. A large propor-
. tion of children of school-going age do not at present attend school, 
and would not be benefited by any system of school-feeding. Cue 
of the effects of supplying free meals is to increase school attend­
ance, which is of course desirable although it may raise problemR 
of accommodation. The possibility that some parents of rhildrtn 
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1·eceivina: food through schools may correspondingly reduce \he 
amoUllt of food given _to the children at hoiue must be bornu 'in 
mind, but in our opinion few, if any, parents would be likely w 
take advantage of school-feeding in j;his way. }Y_e hav~ 1·efened 
aiJove to payw.em. by parem.s wlw can a:ffo1·d it; probably it wou.lJ 
be l-e~ter to supply school meals free in the- initial stages, and 
if school-feeding proves succe:>sful and popular to seek conj;ributions 
!rom some parent!:!. With regard to t.lle type of food or meal to 
be pruvideu, thii:! will vary according to season and locality and 
should be considered in consultatwn with the nutrition experts. 
Ad va.u.tage can be taken of school-feeding to increase the ofttaA.~ 
of ct:u·ealtl otL.e1· tuan 1·ice, in rice-eating areas where supplies ot 
nee are de:liClent, by supplying palatable pr~parations of wheat 

• or millet. It should be posoible, at least at certain times of the 
year, to grow iu school compounds vegetables of various kinds 
which could be used to enrich and enliven school meals. '£he 
development of well-cultivated school gardens,_ tended by the 
children themselves, is not an impracticable proposition. 

llefor~ the war, dried skilll.lll,ed milk from. Australia and New­
~eaiana ~\-as used quite widely in supplementing the diet of 
children iu iustitutious. In 1938, on the recommendation of 
nutritiol.l ex.pel'ts, tht:l im};lort duty on such milk was 1·educed from 
30 ~o 10 pe1· cent. lt was in general cheaper than fresh milk 
locally };lloduced, auJ. feeuing ex};leriments showed that it had 
excelleut e:tfecis ou the heahh and physique of children. Dried 
skimmed milk is now for practical purposes unobtainable, but after 
the war it w1ll l'resumably come on the market again. Since the 
milk supplies of India are inadequate there would be justification 
for eucouruging the import or t.Ji.i's valuable by-product of the 
Australian and New-Zealand butter industry. It could, it 
available at cheap cost, be used in school-feeding. · 

23. :Finally a word may be added about diet in residentiai 
in<.~titutions, particularly those for children. All children in 
boarding-schools, orphanages, etc., whether these are under State 
or private management, should receive as good a diet as possible. 
While the provision of a fully satisfactory diet including milk 
may often be impossible owing to insufficient fund~ •. institutional 
diets can usually be improved by making better use of available 
resources. This involves some interest in, and knowledge of, 
dietetics on the part of those responsible for institutional feed­
ing. Within recent years, as a result of the educational efforts 
of nutrition workers, the diet of many institutions has been 
improve-J with good effect on the health of the inmates. . At the 
present time, however, the high price of all kinds of foods makes 
it extremely difficult to provide a satisfactory diet in institution• 
with sc(l.Jlty funds. 

Reference has already been made to the fact that one of the 
duties of public he-alth nutrition sections should be the provi­
sion of advice ahout diet in institutions, which include 
institutions for adolescents, students' hostels, reformatories, gaols, 
etc., as well as children's boarding schools. 
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'l'HE ..I!'EEDING OF E'.MPLOYEES AND LABOUR GROUPS 

24. The Indian Army is excellently fed. Recruits in a poor. 
l!tate of nutrition rapidly put on weight and in less than a year, 
as a result of good food and physical training, are transformed 
into alert; hardy and well-developed soldiers. ·we need not dwell 
on the achievements of the Indian Army from Rangoon to Bologna; 
they are well known to the world. \V e mention the Indian soldier 
because he illustrates the fact that ·phy~ical standards and capa­
City Jor work and endurance whicJh are accepted as " normal , 
among the general population are in fact grossly sub-normal, 
and because he demonstrates in his person the great possibilities 
which exist in India for the improvement of health and physical 
development by better iliet and other means. -

-Industrial workers stand in contrast to the soldie~. Their 
output of work is in general low and ill-health of various kinds 
impairs their physical efficiency. \Ve know of no records of 
absenteeism in labour groups resulting from ill-health but have 
little doubt that investigation would show tJhat the loss of work­
ing hours due to this·cause is very serious. If India is to develop 
into a great industrial country, competing on equal terms with 
the other industrial countries of the world, great efforts must be 
made to improve and safeguard the health of industrial workers. 
Good food is essential to good health and hence the diet of workers 
1s a matter of great importance, 

25. In Chapter II of Part II we have discussed the relation 
between income and diet and it was pointed out that intake of 
protective foods rises with increasing income. The minimum wage 
paid to industrial workers should be such as to enable them, 
after other commitments are met, to purchase a reasonably ade­
quate diet for tJhemselves and their families. The cost of such 
a diet is of vital importance in connexion with the concept of 
a minimum adequate wage. The acceptable level of diet would 

-tend to differ in different localities, and from time to time, in 
accordance with the availability of foods and numerous other 
factors, but it could be established without much difficulty in 
consultation with nutrition workers. The principle involved is 
a thoroughly sound one. Quite apart from the question of a 
balanced diet, the situation may arise in which it can be clearly 
shown that the wages of certain types of workers are insufficient 
to enable the recipients to buy enough food to cover their calorie 
requirements. The payment of starvation wages, whatever the 
state of the labour market, is unjustified on moral grounds, and, 
further, the under-fed labourer is an uneconomic proposition 
because of his low output of work. In considering the whole 
question of improving the diet of industrial workers, we cannot 
too strongly emphasise that such workers must be adequately 
paid, so that they can feed themselves and their families accord­
ing to a reasonably high nutritional standard and maintain their 
health and physical efficiency. 

26. In England industrial canteens have been most successful 
and at an Industrial Conference in 1943 it was recommended that 

[ 238J 



CHAP. XII] VARIOUS MEASURES FOR IMPROVING NUTRITIU!'i 

war-time arrangements for providing a balanced meal to indus­
trial workers should continue after the war is over. The develop­
ment of well-run canteens associated with industry is desirable 
from t'he standpoint of nutrition, since canteens can help to 
satisfy the special needs of industrial workers and can also be 
used for educational purposes, e.g., in the popularization of 
unfamiliar foods. It must be admitted that little progress has so 
far been made, except in one or two centres, and that at present 
the idea does not appeal to industrialists in general, nor indeed 
to the workers themselves. The reasons for and against require 
careful examination. It is possible that once initial difficulties, 
in~rtia and conservatism were overcome, canteen feeding would 
become highly popular among industrial workers and also among 
employers because of its good effect on the efficiency of their 
employees. We may include among the labour groups concerned 
not only workers in factories, but also the secretarial staffs of 
large business houses in cities. 

· " Fair price " shops and co-operative storet1 can be of great 
value to employees, preventing 1heir exploitation by unscrupulous 
traders. The satisfa-ctory feeding of labourers in· plantations; arid 
i5olated labour groups in rural areas, presents a special problem; 
in this case the most serious difficulties may be tJhose of supply. 
Responsibility rests with governments and employers· to ensure 
that adequate food supplies are available to such workers, parti­
cularly in areas in which local supplies are insufficient or non.; 
existent. The encouragement of vegetable growing on plantations 
is a useful practical measure. 

27. A word may be added on the subject of "state restau­
rants." In England the " British Restaurants ", created and ' . controlled by the government,·· have proved most useful and 
popular during the war period, They supply a well-cooked meal 
at cost price to all-comers, and have been patronized by all 
sections oi the community. The actual cost of a square meal is 
about a shilling. In India a " nutrition restaurant '', supply­
ing nutritious and well-served food at cost price, has been organized 
by the itinerant War Services Exhibition and has proved strik­
Ingly and perhaps unexpectedly successful. Caste restrictions 
have not prevented visitors of different communities from enjoy­
ing its amenities. In Cochin, state restaurants, the primary 
object of which is to increase the offtake of f'oods other than 
rice, have also been a success. We understand that the Food 
Department of the Government of India is contE-mplating the 
creation of government restaurants for the benefit of the gener~l 
public, in the first place in large urban centres. The project has 
much to recommend it, though only experience will show how far 
it will prove practicable and successful. Well-run . govern­
ment restaurants supplying cheap and well-balanced meals would 
benefit urban workers of various kinds and could play a part in 
the educational campaign for better diet. 

28. The nutrition of industrial workers could be sub-stantially 
improved by measures such as those suggested above and others. 
Industrial workers are, however, a comparatively small group in 
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rela:tion to the whole population of India. To raise standards of 
· nutrition among agricultural labourers in rural areas is a much 
more extensive problem, to which we have referred in other sec­
tions of the report. While in this chapter emphasis has been 
laid on the feeding of industrial workers, we fully recognize that 
the needs of the v~at grou · of rural labourer!t not employed in 
organized industry are ally pressing. 

FooD INDuSTRY 

29. In a country such as U.S'.A. most foods are " processed " 
In factories before reaching the consumer, and industries con­
l'erned in the preparation of foods in various ways have been deve­
loped on a large scale. In India some common foods may be 
described as " processed "; examples are milled rice, various 
kinds of wheat flour, vanaspati and refined sugar. The bulk of the 
population, however, at present lives on foods which are obtained 
directly from the soil and are prepared for consumption by village 
and household methods. There are no large industries occupied 
in transforming familiar cereals into " breakfast foods ", to be 
distributed to consumers in cardboard cartons with attractive 
labels ,suggesting that the contents are of exceptional nutritive 
value. The preservation of food is in general effected by similar 
simple methods. Thus, fruit is dried in the sun to preserve it, 
instead of being canned, dehydrated, used for the extraction of 
juice, or treated in other ways in factories. 

It has been suggested that the development of food industries 
is an important method of improving diet in India. Unques­
tionably such development would be attended by certain 
advantages. The Nutrition Advisory Committee points out that 
it would provide " a steady market for various food products, 
facilitate the storage and distribution of perishable foods such as 
milk and fruits (we may add vegetables). enable full advantage 
to he taken of seasonal abundance thus minimising- wastage, nnd 
help to fill gaps in the supply of various kinds of foods in areas 
and sensons in which there is a shortage. The processing of 
perishable foodstuffs durin<? local and seasonable gluts is in the 
long run beneficial to eonsumer and producer alike, since it helps 
to maintain an even flow ann price throughout tlle year and saves 
waste. The importance of developing- the manufacture of proces­
Rell milk products. thereb~· furfherin~ the development of the 
oairy industry. may be emphasized ". Tl1e growth of food indus­
tries would also have the general effect of introducing more 
efficient methods for the F~torage, tran!'lport nncl distribution of 
food. 

The development of food industries, as part of the genE>rnl 
industrial de>elopment of the country, is unquestionably to be 
recommended. It must, however, be pointed out that processed 
foods are usually more expensive than the natural product and tend 
to be purchased by the well-to-do rather than the poor, and used 
for urban rather than rural consumption. Whatever the g-rowth 
'lf inrluf\try and urhnnization, India must remain predominantly a 
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country o£ cultivators, consuming the foods to which they have 
long been accustomed and which, as far as bulk of the agric'ultural 
population is concerned, they have themselves produced. For these 
and other reasons, we regard the creation of food industries as a 
matter of somewhat secondary importance in relation to the funda­
mental problems of nutrition and food supply which form the 
main theme of our report. 

30. Brief mention may be made to products of high nutritive 
value which are of value in supplementing defective diets. 'Ve 
have refPrred elsewhere to the production of fish liver oil and 
vitamin A concentrates from such oil; this, we have pointed out, 
should be energetically pushed forward. The. Government of India 
are planning the manufacture of " food yeast " from molasseio, 
with a production target of 3,000 tons annually. In this proce·;;s 
protein and vitamins are synthesised fr9m a relatively valueless 
carbohydrate product o£ which a surplus normally exists in India. 
The strain of yeast used for the purpose i~ a variant of Torula 
utilis, developed by research workers in England during the war, 
which gives high yields when grown in molasses solution; and 
can be dried into a flaky powder which, if not highly palatable 
to the normal taste, is at least inocuous. Dried yeast is vPry 
useful in the treatment of hospital patients suffering from defi­
ciency Rtates, and it can be introduced into institutional diets. Th' 
popuiarization of food yeast as a supplPmentary 'food for consump. 
tion by the public mav. however, be somewhat difficult. Apart 
from food yeast, there is the possibility of producing concentrated 
preparations of high nutritive value from various foods grown in 
Indi&. · 

31. To-day most of the i~portant vitamins have been indenti· 
fied and synthesised, and can be manufactured in bulk at relativeh 
low cost. There is a boom in vitamin pills an(! tablets, an<i 
in the United Statefl of America the vitamin industry has becom~ 
an industry of major importance. In some countries, e.~., in 
Englanfl a~Cl the UnitPd States, svnthetic vitamins and vitamin 
co~centrates have been incorporated in certain of the staple foods 
of the population. The Nutrition Advisory Committee comments 
on the subject as follows:-

Vitamin deficiency states of various kinds and degree are 
common in India and unquestionably large sections of the popubt!on 
would be benefited in health by taking synthetic vitamins. Variong 
deficiency diseases could be prevented by their administ.rRtion. Th, 
use of synthetic vitamins in making good obvious deficiencies in the 
diet of the vitamins in question is clearly a rational procedure. The 
administration of vitamins can be combined with that of · varinus 
rninernls, e.g., calcium And iron. when the diet is deficient in such 
minerals, or (in the cnse of iron) requirements are increased bv blood 
destroying diseases The development of the man~facture of 
synthetic vitamins in India is recommended .. 

We nre in agreement with thifl recommendation. Svntbt>tic 
vitamins, either manufact.ured in India, or, pendin!? this, imported 
;n b11lk ani! maoe into pills and tablets locally. wouliJ be of genuinP 
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hellJ in making good dietary deficiencies. The part which can be 
played "?~ food yeast. vitamins, etc., in solving the problem of 
malnutnbon as a whole must, however, be viewed in its true 
perspective. Their production on a large scale and increased avail­
ability· would not obviate the need for producing enough food to 
meet the requirements _of the growing population, ana their distri­
bution, particularly in rural areas, would present great difficulties. 

· · If vitamin pills are given to under-nouris!J.ed school children, a 
meal supplying additional calories must also be provided. Full 
use must be made of all the resources of scien~e for the improve­
ment of diet, but we see a certain danger in giving undue 
prominence to measures which, however valuable on a limited 
scale, leave the basic problem of increasing the supply of energy­
yielding and protective foods unsolved. 

FooD STANDARDs AND FooD CoNTROL 

32. " Food as purchased by the consumer should be uncontami­
nated and unadulterated and conform to the description given or 
implied by the vendor. The effective control of food adulteration is 
an important part of food policy. Satisfactory standards for certain 
types of foodstuffs, natural and processed, must be laid down 
and vigorously enforced by legal action." Here again we quote 
the Nutrition Advisory Committee. 

The problem of ensuring that foods which are distributed, 
bought and consumed are of good quality is an extensive one which 
we cannot consider in detail. The term " quality " has here a 
wide connotation, covering such matters as the appearance, 
freshness and freedom from " mustiness " and insect infestation 
in the case of cereals, freedom from adulteration with hydrogenated 
vegetable fat in the case of ghee, a safe and unadulterated milk 
supply, the freshness of eggs, etc. The control of food­
stuffs to ensure iJheir good quality and purity is largely, though 
by no means entirely, the responsibility of public health authori­
ties. Food Adulteration Acts have been passed in various pro­
vinces, but their enforcement is at present unsatisfactory. For 
example, a large proportion of the animal ghee sold in India is 
heavily adulterated, and in most cities it is difficult to obtain 
milk which is free from added water. The fate of the average 
consumer with regard to the quality of the foods he purchases, 
may be contrasted with that of the soldier in the army, wlho is 
supplied only with foods. subjected to a .careft~l sy~e~ of inspec­
tion by which all supphes .not conformmg wit? rigid standards 
of quality and purity are reJected. If the food mdustry develops, 
the need will arise for ensuring that purchasers are not misled by 
extravaO'ant claims for their products on the part of manufac­
huers. 

0 
In some countries the advertisement of food products is 

partially controlled by the publ'ic authorities. It is obviously 
undesirable that poor people should be induced by skilful adTer­
tising to spend money they can i~l.a:fford on expensive preparations 
whic'h are of no remarkable nutnhve value. 
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Marketing has an obvious bearing on the quality of foods. The 
Agricultural Marketing Department of the Government of India 
has made some valuable studies of existing marketing arrange­
ments and has introduced " agmark " standards for various foods. 
These useful activities should continue. In the case of milk and 
milk products, for example, improvement in marketing arrange­
ments is essential if they are to be distributed to consumers in a 
satisfactory condition, and also for the development of the dairy 
industry generally. 

We can ao no more here than draw attention in a general way 
to these various questions and emphasize the fact that control 
of the quality of foods in the broadest sense of the term is an 
essential part of a progressive food policy which has as its objec­
tive the improvement of nutrition. 

CoNCLUSIONs -AND RECOMMENDATIONS 

33. The conclusions and recommendations of this chapter may 
be summarized as follows :-

(i) Nutrition research in all its branches sho'uld receive ample 
encouragement and support. 

(ii) Specialized nutrition workers are needed in public health 
departments and to guide t'he activities of food departments in 
their nutritional aspects. Close contact between public health 
departments and food departments with regard to nutrition pro­
blems is necessary. .Arrangements should.be made. for the educa­
tion and training of more specialized nutrition workers for 
research and practical nutrition work. 

(iii) There should be a smMl technical all-India . Nutrition 
Committee to whir;h questions of nutrition policy can be referred. 
The existing Nutrition Advisory Committee of the Indian Research 
Fund .Association is suitable in composition for this purpose. 

(iv) Methods of preventing deficiency diseases 'should be 
investigated and a vigorous attack on such diseases launched by 
public health authorities. Supervision of the diet of expect­
ant and nursing mothers and infants is an important public 
health activity. This can be done through maternity and 
child-welfare centres which can supply not only advice but also 
dietary supplements, e.g., milk and vitamin preparations, when 
tlhese are needed. The improvements of the diet of pre-school 
children is also of special importance. · 

(v) Instruction in the subject of nutrition should be part of 
the normal training of professional groups who will be in a posi­
tion to educate the public, or engaged in work in which know­
ledge of nutrition is of value. These include administrative officers. 
in general, officers in food departments, doctors, nurses, school 
teachers and inspectors of schools, social and economic workers, 
workers in agricultural and animal husbandry departments, etc. 
The amount and kind of instruction will of course vary in the 
different groups. The medical profession is in a particularly good 
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position to impart knowledge of nutrition to the public, and 
medical studies should be oriented so that greater emphasis is 
laid on this subject. 

(vi) The education of the public slhould be pushed forward 
by all available means, though it is useless urging people to eat 
what is not available and what they cannot afford. Visual and 
verbal propaganda must be reinforced by practical demonstration. 
Women are particularly suited for carrying on education work in 
the sphere of nutrition. All children should be taught simple 
facts about food and diet, as part of health education. 

(vii) Cereals form the bulk of Indian diets, and hence the 
treatment which tlhey receive before consumption and its effect on 
their nutritive value, are important questions. Most wheat is 
consumed in the form of atta which possesses most of the nutritive 
qualities of whole wneat. Barley, maize and the millets are eaten 
" who]e " or nearly so. Highly-milled raw rice lacks certain 
important vitamins and its consumption as a staple food, with 
little else in the diet, leads to danger of beri-beri. Most rice­
eaters in India consume home-pounded rice, raw or parboiled, or 
machine-milled parboiled rice, and rice in tlhis form retains most 
of the vitamins of the whole grain. There is a confriderable area 
in North-East Madras where macJhine-milled raw rice is the staple 
food of the population and here beri-beri is a serious problem. 

The present policy of limiting the degree to which rice is 
milled is in general justified and should not be abandoned when 
the food situation is easier. Attention is drawn to tlhe very con­
siderable loss of nutrients which occurs when rice is washed before 
liousehold use. The method of preparing rice for consumption 
known as " conversion " should oe given a trial in India. 

(viii) The development of sclhool-feeding is strongly advo­
cated. Many children in primary and secondary schools in India 
are under- and mal-nourished and in consequence cannot do their 
school work properly. School feeding on any considerable scale is 
expensive; its organization is by no means easy and special staff 
for the purpose would be needed in both urban and rural areas. 
The type of meal provided must vary according to season and 
locality and should be considered in consultation with nutrition 
experts·. Ideally the food or meal provided in schools should be 
such as to make up for quantitative and qualitative defects in the 
home diet, but almost any supplement which supplies additional 
calories is of value. 

(ix) Industrial workers must be properly fed if they are 
to be healthy and efficient. An adequate wage related to the cost 
of food is essential to this end. The development of well-run 
industrial canteens would benefit both employers and workers. 
Reference is made to the possibility of creating Government 
restaurants which would supply cheap and well-balanced meals to 
urban workers of all kinds and play a part in ihe educational 
campaign for improved diet. 
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(x) A well-developed food industry concerned with food 
processing in general would provide a steady market for various 
food products, facilitate the storage and distribution of perishable 
foods, enable full advantage to be taken of seasonal abundance, 
and help to fill gaps in the supply of various kinds of foods in 
areas and seasons in which there is a shortage. The growth of 
food industry would have the general effect of introducing more 
efficient metJhods for the storage, transport and distribution of 
food. The greater production of shark liver oil and vitamin A 
preparations from such oil is recommended, as also the manufacture 
of " food yeast " and synthetic vitamins. It is, however, pointed 
out that the development of food industry and production of 
vitamin-riclh substances and synthetic vitamins would leave basic 
problems of nutrition and food supply unsolved, and must be 
regarded as being of somewhat secondary importance in relation to 
tlhese problems. 

(xi) The control of the quality of foods in the broadest sense 
o£ the term is an ess-ential part of a progressive food policy. 
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PAhT lV 

Jmprovtment of ~gricultural Economy 

lJHAl''J.EH 1.-LA.Nll 'l'KNUU.E 1'1WllL.KM8 

A.-PRELIMINARY 

In !'art III of this report we examined the possibilities 
of developing agricultural production by the application of scietJ· 
ti.fic knowledge and technical resources. As we have pointed out, 
the existence of these technical possibilities is not auflicie11t; 
they must be realized. Government can and must assist in their 
realization, but in the last resort, it is the people, the millions 
engaged in agriculture, who, by their individual and co-operative 
~:>fforts, must secure the increase in agricultural production un 
which the welfare of the community so largely depends. Are the 
producers capable of the effort which is necessary? Have they 
the necessary resources? Are they suitably organized for 
cu-operative effort? In other words, is agricultural production 
in the country generally organized so as to be capable of realizing 
the technical possibilities of increased production? We propose 
to consider these questions in this part of our report. 

2. 'rhe organization of agricultural production depends, to t• 
large extent, on the system of rights and obligations of holders 
oi land, that is, on the prevailing land systems. The view has 
etten been expressed that there is a close connection between 
IUany features of the present la;n.d systems and the efficiency of 
agricultural production, and that the latter cannot be materially 
iu:.proved unless changes are made in the 'former. We, there­
fore, put the following questions to the Provincial Goveru­
m~nts:-

(i) Describe the various systems of land tenure prevalent 
in your province. State the extent of land held under each 
ot these systems. 

(ii) To what extent was there a tendency for ownership ol 
land to pass out of the hands of cultivating classes to non-culti­
vating classes? Has this tendency been arrested or reversed to 
any significant extent? 

(iii) Is 'absentee ownership of land increasing? If so, do 
you consider it to be a factor restricting the growth of agricul­
tural production? Have any remedies been tried and with what 
resultsP Can you suggest any remedies? 

(iv) Are the cultivating classes rack-rented in any areas 
of your province?- Have any remedies been tried? If so, with 
what results? Can·you suggest any remedies? 

(v) (a) Is there a tendency to progressive reduction in the 
average size of holdings, and/or their fragmentation? 
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. (b) Have any measures been adopted to restrict sub. 
division of holdings, if so, with what results? 

(c) Have any measures been adopted to promote consoli­
dation of holdings, if so, with what results? 

(d) What measures would you recommend for securing 
improvement in these respects? 

(vi) The view has been expressed that unless changes are 
made in the prevalent systems of land tenure, it would not be 
po~sible to secure any significant increase in agricultural pro­
duction or significant impronment of the standard of life of the 
cultivating classes. Do you agree with this view? If so, dis­
cuss in relation to each system of land tenure prevalent in 
your province, those aspects which, in your opinion, al·e 
objectionable as tending (a) to prevent extension of cultivation 
or irrigation or (b) to prevent the adoption of improved methods 
of agriculture or (c) to prevent the cultivator from securing 
a fair return for his labour and enterprise. Outline the changes 
which you consider necessary and the measures by which such 
changes can be brought about. 

Replies have been received from all Provincial Governments/ 
and we shall discuss the points emerging from these n·plies in 
succeeding sections of this chapter. 

3. "\Ve should observe at the outset that we are under no 
illusion as· to the adequacy of our treatment of these subject3. 
1'he questions involved are of a complex character, and they 
relate to an enormous area, in different parts of which conditions 
vary widely. Factual information indispensable for a proper 
study of the problems involved, is incomplete and may, in the 
diverse conditions prevailing in different parts of the country. 
easily lead to misleading conclusions. While we have no doubt 
that Provincial Governments have taken great· pains to suppl-y 
us with such information as could be secured within the relativelv 
short time available--and we are extremely grateful to them f;r 
this-it is obvious that the material, which we have collected, 
can at best be regarded as only the basis for a preliminary stud~T· 
Nor have we within the time at our disposal been able to under­
fake anything more than a preliminary survey of the subject. 
·we, therefore, desire to make it clear that the views expressed 
by us in this chapter should be treated only as the tentative 
rr,sults of a preliminary survey. They are intended only to 
indicate the scope of some of the problems involved, and the 
directions in which, we believe, investigation should be directed 
in order to find appropriate solutions. Our object is to bring 
out prominently the existence of certain problems which require 
to be solved, and to recommend that the Provincial Governments 
concerned should accept, in principle, the need for undertaking 
~n examination of them. Such an examination should be based 

1 Vide Appendix 
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bU investigations of local conditions and we recommend that \such 
investigations should be undertaken in all provinces on a com­
I•rehensive basis. 

./ 
.B.-LAND SYSTEMS 

4:. Land is held in most parts of India under one or othei 
of the three major systems. These are-

(i) the permanently settled estate system, (ii) the tempo­
rarily settled estate system and (iii) the 1·yotwari system. Apart 
from these· three major systems, there are a· number of minor 
sytstems in different parts of the country. _ 'l'he total area under 
tht: latter, however, is only a small proportion of the area under 
tht> former. 'l'he permanently settled estate system prevails in 
ruot;t parts of the provinces of Bengal and Bihar, about one hal£ 
of Orissa, about one third of Madras and smaller proportions of 
tht! provinces of Assam and the United Provinces. The tem­
l'orarily settled estate system prevails in· th~ U!lited Provinces, 
nearly the whole of the Central Provinces (b'!lt not :aerar), about 
a fourth of the province of Orissa and in some areas in provinces 
where the permanently settled estate system prevails. Subje·.;t 
to what has been said about the minor systems, the ryotwari 
aystem, generally speaking, prevails in the rest of the country. 1 

5. The features which distinguish the three major systems 
owe their origin primarily to differences in the character of the 
t~ettlements of land revenue made in the course Of the 18th and"' 
19th centuries. The fact that the revenue was :fixed in· per­
petuity under the permanently settled estate system and is 
revisable under the other two is a well-known distinguishing 
feature. The other importan'f' difference between the ryotwari 
SJbtem on i.he one hand and the permanently and temporarily 
settled estate systems on the other, lies in the unit which was 
adopted for the purpose of settlement. Under the former tb!! 
revenue wa!:l fixed on individual pieces of land and the actual 
occupants, who were recognized as possessing a permanent and 
heritable right of occupancy, became liable for its payment. 
Undttr the latter the "estate" was the unit and the holder of the 
estat,, (commonly called the proprietor), not the actual occupant 
t•f thu land, became responsible for the payment of the land 
revenue. 'l'he actual occupants were not, however, all tenants 
at will. It has always been an accepted principle in India that 
the occupant of the soil is entitled to remain in possession from 
generation to generation, 'provided he pays the customary dues 
either to the sovereign power or to the person recognized by 
that power as entitled to receive such payments. At the time of 
the o:riginal settlements, therefore, a large proportion of the 
occupied lands in the majority of the estates was held by per­
sons who had a permanent and heritable right to occupy and 
cultivate the land, subject to the payment of the customary rent. 

1 CPrtain areas whic·h are not usually referred to by name as ryotwari 
(e.g., Government estates or Khasmahal estates of Bengal and Orissa) ;:tre 
really of this category, since they differ in no essential respect from nreas 
under tb".' ryotwari system. 
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l11 the early days of British auministration there was a tendency 
lu;: the occupaucy right to become obscured and obliterated . 
.a1.any legislative measures have, however, beeu patlsed during the 
iast 100 years couiii·llliug aud extending this right of uccupaucy, 
with the result t.L.at tu-J.ay the great rnajority of tenants holding 
uutlt:r proprietun1 t OI' tlUb-propnetors) possess a permanent and 
heritable right _ of occupancy in the lands of their tenancieti, 
liome farm lands in which the holder of estate also enjoys the 
right of occupancy, are the exception and are specifically 
delimited by law as such. 

6. Thus, under the three systems, there is in respect of 
every individual piece of land, one person whom we propose to 
call the "occupancy-right-holder." 'fhis occupancy-right-holder 
1s generally called a ryot under the ryotwari system, while under 
the other systems he is someiimes described as a ryot and some­
times as a tenant. 1 Fundamentally, their rights are the same; 
they hold their lands on a permanent and heritable tenure. lu 
general, they also possess unrestricted rights of transfer-thougb. 
this statement is subject to ~xceptions. more especially und~r 
tb.e temporarily settled estate system. 

7. The occupancy-right-holder holding land under the ryot­
wuri system pays land revenue to the Government, while the 
O\!cupancy-right-holder under the other two systems pays rent to 
the proprietor of the estate. Both payments are similar in 
character in the sense that they are not determined on a purely 
r·ontractual basis. Under the ryotwari system, as well as the 
tE:mporarily settled estate system, the amount of these payments 
is fixed at settlements carried out periodically by Government. 
The payments due on lands held under the permanently settled 
e'!tate system are less often settled in this manner. The original 
basis of the level of rents under this system was custom, modified 
partly by contract in the past .and largely by legislation regulat­
mg the conditions under which rents may be altered. 

8. We have considered it necessary to draw attention to what 
we regard as an essential common feature of all the three major 
RyF>tems, because it is not unusual to suppose that under the 
ryotwari system -the land is held by a large number of small 
peasants in their own right, while under the other systems land is 
held by a relatively small number of large landlords whose lands 
are cultivated by tenants without any statutory rights. This IS 

not the case. The central figure in all the three systems is the 
occupancy-right-holder. The proprietors of estates are not occu­
pancy-right-holders in respect of the greater part of the lands in 
their estates. Thus, in Bihar, the extent of land held by 

1 Discussion of land tenure problems is often complicated by the fact 
that the same name often means different things and different names 
often mean the same thing. Thus, the term zamindwr as commonly n<~ed 
in the Punjab and Sind1 refers to persons holding land on a very diff1:1reni 
tenure from zamindan In the permanently settled areas. 
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proprietors I iu their cu.ltivatiug posses.sion is 3 ·46 million, acres, 
while the ex.teut of lauds held by vanous classes of occupanc.v­
tig·ht-holJ.en; ill 20 ·'3G million acres. Similar figures are not 
al·ailable for Bengal but from certain estimates made by the 
l~engal Laud Revenue Commission, it is possible to infer that 
ihe proportion of lauds held by proprietors in their cultivating 
possession is much smaller in that province. In the United 
!'rovinces the extent of land described as 'sir' and 'khud kast ' 
(representing land he!d by proprietors in cultivating possession) 
is 5 ·96 million acre& against 26 ·92 million acres held by various 
classes of tenants who are occupancy-right-holders. There are no 
figures showing the distribution by size of holdings of occupancy­
right-holders under the different systems, but there is little 
teason to suppose that large holdings are more characteristic of 
one than another. 

9. On a review of the replies received from Provincial Govern­
I.:•ent~ we find that the problems requiring ~nvestigation may ~t 
classified under three heads :-

(i) Size of holdings, subdivision and jragmentation.-It is 
1Vell-known that a large proportion of land is held in small hold­
ings. There exists a tendency, directly relatable to the rights 
of inheritance and the transfer of land, which, through sub­
division, causes a progressive diminution in the size of holdings 
ancl their fragmentation. The need for legislative and adminis­
trative action in relation to this tendency is a matter for exami­
nation. This applies to all the different land systems . .... 

(ii) Occupancy-right-holder and non-occupancy tenant.­
Another class of problems is the tendency for land to be held 
by occupancy-right-holders who do not attend to its efficient culti­
vation, and who lease such lands to tenants on terms which inhibit 
such cultivation. This again, is a matter for examination m 
rt>spect of all the different land systems. 

(iii) The permanently settled estate system.-There is a 
growing body of opinion that, apart from the defects already 
referred to, which are common to all the systems, there Hre 
defects peculiar to the permanently settled estate system which 
l'Jake it desirable that the system should be abolished and the 
t·yotwari system introduced in its place. 

ln succeeding sections of this chapter we discuss each of these 
/et> classes of pt·oblems separately. · 

C.-SIZE oF HoLDINGs-SuBDIVISION AND FRAGMENTA1'10N 

10. We mean by a " holding " all the lands in which one 
person has a perm-anent and heritable right of occupancy. The 
term " holding ", hl'lwever, is sometimes used in a different sense; 

1 lncluding proprietary undel'-tenure-holders. 
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that is, to signify the land actually cultivated by t1. person. 'rh~ 
two conceptions are obviously different, and we propose to restl'ict 
the use of the term " holding '' to tne former category and to nse 
the term " farm " for the .latter. J 'l'hus, let us suppose that 
A holds as an occupancy-right-ho1Mr five plots of land bearing 
numbers 1 to 5, anu B similarly holds two plots of land bearing 
numbers 6 and 7. 'Let us further suppose that A cultivates the 
limd bearing numbers 1 to 4 a.n.d leases number 5 to B for cultiva­
tion, then the " holding " of A consists of plots 1 to 5, while his 
• · farm '' consists of plots 1 to 4; and B' s '• holding '' consists of 
plots 6 to 7, while his " farm " consists of plots u to 7. 

11. We believe it is broadly correct to say that statistical infot­
mation about holdings is incomplete and that practically no 
information is available about farms. In areas under the ryotwari 
and the temporarily-settled estate systems and in some areas under 
the permanently-settled estate system, official records are main­
tained of occupancy-right-holders and the lands included in their 
holdings. The officially recJrded holding, however, is not alwap 
the same as the actual holding. The same person may hold lands 
in what are recorded a.s separate holdings; and it i<J equally likely 
that the recorded holding may include what are in actual fact 
separate holdings. In tlle greater part of the area under th~ 
permanently-settled estate system, such recm·ds are not maintained 
by official agencies, and aceurate information on the subject is not 
available from the records. maintained by the proprietors of the 
estates. Again, in areas where records are maintained, the infor­
mation is not, except in a few provinces, compiled and classified. 
A number of special enquiries, however, have been made from t~ue 
to time, which afford some indication of the position. ·we proceed 
to set out certain figures from which an idea can be formed about 
the size of holdings in Bengal, the most important province under 
the permanently-settled estate system: the United Provinces, a 
province under the tern porarily-settled estate system ; and Madras, 
the Punjab and Bombay, three provinces where land is held 
predominantly under the ryotwari system. 

Bengal. 

12. At the instance of the Bengal Land Revenue Commission. 
enquiries were made in typical villages in all districts of the 
province into the lands held by 19.599 families. The average 
holding was ascertained to be 4.4 acres, and the distribution was 
as follows: 3.3 per cent of the families had no raiyati or under­
raiyati interest, that is, were not occupancy-right-holders; 42.7 
per cent held less than 2 ac!_es; 11-2 per cent between 2 and 3 acres: 
!J.4 per cent between 3 and 4 acres; 8.0 per cent between 4 and 5 
acres· 17·0 per cent between 5 arid 10 acres: and 8.4 per cent above 
10 ac~es. The sample may not have been fully representative of 
the province, but the figures are the oest available. and may be 
assumed to represent conditions in the province fairly accurately. 
The average yield of cereals per acre of net area sown in the 
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province is 0-48 ton. 1 From this it may be inferred that the 
average holding in this province is capable of yielding, Un.der 
existing conditions, a little more than 2. tons of cereals. It may 
also be inferred that approximately two-thirds of the total number 
of holding~ are below the average, yielding less than 2 tons; that 
about one-half of all holdings yield below one ton; that roughly 
one-fourth of the total number of holdings yield between 2 and 
5 tons; while those yielding 5 tons and more are about one-twelfth 
of the total number. It should be added that while the number 
of holdings yielding 5 tons or more is relatively small, the extent 
of the lands included in such holdings is proportionately much 
larg~r. · We have, however, no information about the actual extent 
of such lands. 

The United Provinces 

13. 'l'he average size of a holding in the United Provinces 
varies greatly with the fertility of the soil. ln the Go.ra.khpur 
division, which is fertile and intensively cultivated, the average 
a.rea is 4-8 acres, whereas in the Jhansi div~sion, where the soil 
is unfertile, it is over 12 acres. 'l'he average area for the provinct 
is 6 acres .. The yield per acre of net area sown for the province 
as a whole is distinctly smaller than in Bengal, being roughly 
0-35 ton1

• 

This shows that the average holding in the province is capable 
of yiPliling a little more than 2 tons of cereals; that is, roughly 
the same as in Bengal. Classified particulars for the province are 
not available, but the following figures, relating to two tehsils 
of the Agra district, are of interest. The average size of a holding 
in this nrea was, at the time .. (1931) the figures were collected, 
somewhat brger than that for the province as a whole. H was 
founil that 27-3 per cent of the holdings were less than 2-5 acres 
nnd 23-3 per cent were between 2-5 and 4-5 acres. Thus, nearly 
one-half of the total number of holdings were capable of yielding 
about 1-5 tons or less. 28.9 per cent of the holdings were between 
~l and 10 acres, 14-3 per cent between 10 and 17.5 acres, and 6-2 
per cent over 17.5 acres. ErJquiries made by settlement Officers 
indicate that, in this province, in spite of the increase in popula­
tion, the average size of the holding has remained practically 
tl1e Aarne over a long period of years; but there has been a large 

1 StAtement showing the average yield per acre of net area. sown in certain 
provinces. 

Bengal 
MAdras 
United Provinces 
Punjab 
Bombay 

Estimated nflt area· 
of ricP, wheat, 

jowar and bajra 
(thousand acres). 

18,407 
15,718 
11\,566 
12,348 
15,421 

Yield per acre of 
net area sown 

(tons). 

0•481 
0'412 
0·348 
0336 
0•189 

The figures re.~re~ent the av.Jrag-e of three yearEI ending 1938-9- As nel 
acreage figures for individual crops are n.>t rec)rded, they have been estimated on 
the basi~ of the reh.tion between 'net area sown ' and • gross area sown ' with all 
crops in ~ach province. 
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increase in the number of plots per holding with a consequent 
diminution in the average size of a plot. Joint holdings continue 
to be a common feature in this province. 

Madras 

. 14. The following figures a.re taken from the Land Revenue 
Administration Reports of 1936 and 1931. They show the number 
of single and joint pattas and the areas of )Vet and dry land:-

Single .Joint 
Total. pattas, pattas. 

Total nw:Ober (in millions) .. 3•72 2·45 6•17 
Area of dry (in million acres) .• 13•17 9·10 22•27 
Area wE:t (in million acres) 3·78 1•50 5•28 

Total area 16·95 10•60 27·55 

Average acrMge per patta 4•5 4•4 

Assuming the average size of a holding to be substantially as 
recorded for pattas, the figure of 4-5 acres is not very different 
from that for Bengal. The average yield per· acre of net area 
sown is, however, rather smaller. The average yield per acre i3. 
0-41 ton/ which means that the average holding is capable of! 
yielding rather less than 2 tons. Seventy-four. per cent of the 
holdings, covering 36 per cent of the total area, have an avera.ge 
area of 2-4 acres; that is, they yield on the average one ton. The 
classification of pattas is on the basis of the assessment, and the 
Madras Government have stated that while pattas paying Rs. 10 
and less formed G9.5 per cent of the total number about 20 year~ 
ago, they now amount to about 16-5 per cent. The results of 
enquiries conducted by the University of Madras in selected vil­
lages also show that the average size of holdings has decreased. 

Punjab 

15. The results of an enquiry into the size of holdings in thi~ 
province, quoted by the Royal Commission on Agriculture, showed 
that 17-9 per cent were under one acre, 25-5 per cent between 1 and 
3 acres; 14-9 per cent between 3 and 5 acres, and 18 per cent 
between 5 and 10 acres. The Commission remarked that " the 
area of cultivated .land held by each owner is increasing on thf. 
whole, altliough in numerous villages there is a tendency in the 
opposite direction." The resulfs of an enquiry made in 1939 by 
the Board of Economic Enquiry, Punjab, have been furnished to 
us by the Punjab Government. 

Size of holding. 
From 

0 to 1 acre •. 
1 to· 3 acres 
3 to 5 , 
5 to 10 , 

10 to 15 , 
15 to 20 •• 
20to25, 
25 to 50 , 
50 acres lillrl over 

Total 

Percentage of 
.--------'------" 

ownel'll. 
20·2 
28·6 
14·9 
16·9 

7·3 
3·6 
2•2 
3•\J 
2·4 

100·0 

land. 
o·s 
5·2 
6'2 

13·1 
9•1 

56 
14•8 
38·0 

IOo·o 

1 See footnote on page 255 ante. 
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The Government have commented on these figures as follows:-
" It will be observed that the owne~s are congested in the 

lower groups and the land is concentrated in higher g-roups. If 
50 acres be taken as the maximum size of a holding which a 
farmer would ordinarily cultivate directly, it will be observed 
that 3R ·0 per cent of the land is held by owners possessing more 
than this area each. On the other hand, if 5 acres be taken as 
the smallest economic holding 63 ·7 per cent of the owners would 
be found to possess uneconomic ho!dings; whereas the former 
c.-lass feels the necessity to let their land on rent, the latter is 
anxious to take some more land into their holding to make an 
fconomic holding or to work purely as tenants on bigger holdings: 
'l'hus the tenant is not necessarily without an owner's holding 
of his own. In most cases he is owner-cultivator in one field 1:\.nd 
tenant-cultivator in the adjoining one, or at a little distance." 

We are not aware of any precise estimate of the average size 
of holdings in this province, but the figure& given above point to 
the conclusion that it is probably in the neiglibourhood of 10 acres. 
The average yield per acre of net area sown .is roughly 0·34 ton, 
and thus the average holding in the Punjab is capable of yielding 
well over 3 tons, a figure substantially in excess of that for Bengal, 
the United Provinces and Madras. Nearly one-half of the h()ldings 
are, however, capable ·of yielding less than one ton, and they 
cover about 6 per cent of the total area comprised in all holdings. 
Approximately one-eighth of the total number of holdings are 
larger than 15 acres in extent, that is, ca.pable of yielding 5 tons 
or more. These holdings, we observe, comprise very nearly two-. 
thirds of the total amount of land. A comparison of the figures 
quoteil by the Royal OommiMi.on on Agriculture with those fur­
nished to us, indicates that in this province also small holdinO'~t 
ure tend_ing to increase in number. b 

Bombay 

. Hi. The following figures1 relate to the year 1936-37 :-
Number Percent. Area in Percent-

Classification of holdings. in age of_ million age of 
millions. total. acre11. total. 

Up to 5 acres 1•13 49 2•54 9•5 
Between 5 and 15 acres 0•67 29 6•10 22'8 

" 15 , 25. .. 0•25 11 4·74 17•7 
;, 25 " 100 ' " 0•22 10 9•23 34•4 

Over 1 00 acre~ 0·02 1 4•17 15·6 

Total 2•29 100 26·78 100. 

On the basis of these figures the ave~age size of a holding is 11:7 
ttcres. While this is larger than the corresponding figure for th.e 
provinces previously considered, the yield per acre of net area 11own 
il!l least in this province, being only 0-19. ton per acre. Thus the 
average holding in this provi.nce _is capable of yielding app~oxi­
maicly 2-2 tons per acre, whiCh 1s about the ~;arne as in Beng-al 

1 Based on figures given in the table at page 45 of " The Indian Rur~~<l 
Problem." 
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and the United Provinces. Roughly one-hal£ of the holdings, 
comprising about one-tenth of all the land, are very small and 
capable of yielding less than one ton each; whereas holdings capable 
of yielding over 5 tons number about one-tenth of the total but 
comprise about one-hill£ of the land. 

J Subdivision of holdings 

17. Thus/under all the land systems, small holdings are the 
rule, large holdings being relatively few in number, and the general 
tendency is for the number of small holdings to increase. The 
replies received from all Provincial Governments indicate that 
this is so. 1 (An exception is Sind, where large holdings appeal 
to be more common, and where the pressure of population on the 
land is not yet felt owing to the large increase, during recent 
years, in the irrigated area.) The immediate cause of the tendency 
to progressive diminution in the size of holdings is " subdivision '' 

'by which is meant " the distribution of the land of a common 
ancestor amongst his successors-in-interest, usually in accordance 
with the laws of inheritance, but sometimes effected by voluntary 
transfers amongst the Tiving by sale, gift, or otherwise. Thus, 
a man holding 12 acres and having four sons may be succeeded 

\by the four sons, each holding three acres; if three of these sons 

1
leave two sons apiece and the other dies childless, the next genera­
tion may show six grandsons each holding lwo acres. But if the 
childless-holder had sold his land, for instance, to a money-lender, 
there would be six grandsons with one and a half acres each, and 
a money-lender with three acres. There are other causes contri­
buting to the process, but subdivision -includes the general result 
of . an increase in the number of holders within a family or 
community." 2 

ts.Cit is generally agreed that it is aesirable tiiat this tendency 
to a progressive diminution in the size or holdings should be 
arrested. The primary cause of subdivision is the pressure of 
population on land and the basic measures for checking subdivision 
are first, the bringing of additional land under cultivation and 

, secondly, an increase in industrial employment.) In other parts of 
our report we have stressed the need for oringing new land under 
cultivation, and have pointed out that the growth oi industry is 
essential if some of the more pressing problems of village economy, 
such as excessive pressure of population on land, are to be solved. 
We do not propose to deal with these matters again in this chapter. 
What we are concerned with here is whether there is any other 
measure which it is desirable to adopt for the preve!1tion ·d &ub­
division. The Royal Commission on Agriculture who c>xamine.l 
this subject at considerable length, observed that " no prnctiJ:ll 
suggestion was put forward for the prevention of ft~rther sub­
division without inierfering with the laws of inlieribnre." 'fbe 
Uommission also examined a proposal put forward by Mr. Kentin-se 

1 Part ll. of Appendix II. 
•Report of the Royal Commission on Agriculture in India (1928), page 129 . . 
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for tile formation and maintenance of impartible ecouomie holcl­
ings and reached the conclusion that the proposal was opeh to 
obJections. In view of the importance . o£ this question of 
impartible holdings, we have further considered it. 

19. One of us (Sir M:anilal B. Nanavati) holds that the forma­
tion and maintenance of impartible holdings is necessary, and 
that the laws of inheritance should be suitably modified. His 
views are set out below:___, 

'' The continuing increase in the number of uneconomic 
holdings is a serious evil. It is noi only a question of the un­
satisfactory economic position of the owners of such holdings who 
are compelled to eke out an uncertain livelihood by cultivating 
land as crop-sharing tenants, by working as day labourers, by 
driving carts, etc. Uneconomic holdings also constitute a serious 
obstacle to efforts to increase the productivity of the land. The 
t:ultivator who lives on the margin o£ subsistence, cannot be· 
expected to possess the resources necessary fo:r: increasing the out­
turn of his crops by the adoption of improve!! farming- practices 
requiring capital. From this point of view it is desirable to take 
steps to l'revent a further increase in the number of uneconomic 
holdings. It is true that the provision of employment altern:ttive 
to the cultivation of' land by the development of industriee will 
provide a solution to the problem, but this does not l'emove the 
necessity of undertaking other remedial measures while i11dustries 
are being developed. I think it is essential that tha Pledium 
holding Bhould be defined1 within certain broad limits ftnd that 
legislation should be undertaken for the purpose of se.:Juring that 
the right to such a holding passes to a single heir, the excluded 
heirs being allowed a right to 'U'laintenance. I have no ('bjecti~1n 
to holdings which are larger than a medium holding being sub­
divided under the present laws of succession, provided the ~ub­
division does not result in the creation of holdings smaller in size 
than the medium holding. Even in respect of holdings whbh are 
smaller than a medium holding, I would extend the .;cope of 
impartibility to them. If the holdings are not unduly small aud 
are capable of being improved so as to be adequate for supporting 
a family, I would provide facilities for registering them as im­
partible, if the holder so desires.· I agree that public opini.J.u is 
likely to be opposed to my proposal, on account of the adverse 
effect of such a change on the younger sons. It should, however, 
be possible to educate public opinion to appreciate the necessity 
for such a proposal in the permanent interests of the country. The 
proposal is not put forward as an alternative to a pro~ramme of 
industrial development which I consider essential. The propo~::tl 
is, in fact, complementary to such a programme. It is comple-

1 A medium holding may be fixed on the basis of a "bullock-power 
unit ". What a bullock-power unit is in terms of acreage of different 
classes of land in different districts of a province can be settled, on the 
basis of local enquiries by Provincial Governments. A medium holding 
may be defined as being not less than one unit nor more than two units. 
Alternatively, a medium holding may be regarded as one which is capab!c 
normally of yielding in terms of cereals not less tha.n two tons nor :ctore 
than five tons. 
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mentary because it would compel the junior members of the 
families owning medium holdings to seek non-agricultural em­
ployment at a time when the resources of the family ftJe still 
adequate for giving them the necessary training as well as the 
means of support while they are seeking emp1oyment. 1t W'luld 
prevent the p~ese~t tendency to accept a gradual decline in living 
standards as mevitable, and help to arrest the drift towards in­
debtedness and ultimate insolvency which .occurs when the family 
is outgrowing the land. If public opinion cannot be recoacilad 
to a change in the law of succession such as I have froposed, I 
would at least urge the abolition of the right of partition <'f the 
medium holding, while retaining the existing right of heirs to 
ownership of fractional shares in the joint holding; and I would 
also abolish the right of' transfer of separate parts of the holding. 
Even such a limited change would not be without value and 
should be tried." 

· 20. Two of us (Mr. Ramamurty and Mr. M. Afzal Husain) are 
unable to accept the fundamental basis of the contention of 
Sir Manila! Nanavati that the medium holding is necessarily a 
more efficient unit of production than the small holding. They 
do not themselves believe, and they are not aware of any evidence 
in support of the assumption, that a small holder cultivating two 
or three acres who subsists partly on the income from his holding 
and. partly on earnings from other work, produces less per n<'re 
than a medium holder cultiTating, say, between 5 and 10 acres. 
In this view, they see no jusfification for reconstitutin~ a eonsidar­
able · part of the land of the country into impartible holdings. 
They would stress the possession of land, however small, as an 
important element of social security, and they prefer an !ncrea11e 
in small holdings to an increase in landless labourers. Thay are, 
also, satisfied that public opinion would not tolerate a proposal for 
the disinheritance of younger sons. In their opinion the un­
economic holding is only an aspect of the problem of poverty as 
a whole, for which the economic development of the country in &11 
its aspects is the only answer. If this development were r..chieved, 
the uneconomic holding would cease to be a problem. 'L'hey are. 
therefore, opposed to any alteration of the laws of succesRion as 
well as to any attempt to constitute impartible holdings. 

21. The other two members (Sir John Woodhead anrl 
Dr. Aykroyd) agree with Sir Manila! Nanavati that, from the point 
of view of productive efficiency, medium and large holdings are 
preferable to small holrlings. · But they appreciate the weig1tt of 
the consideration regarding social security mentioned by Me;~srs. 
Ramamurty and Afzal Husain and do not feel justified in recom­
mE>noing a change in the laws of succession which, it is :l~re:-it, 
woulit be moRt strongly opposed by public opinion. Aguin, from 
the point of view of proouctive efficiency they see little ftdvautage 
in a measure which limits the right of partition by prescribing 
the minimum size of a holding and yet maintains the rights C'f the 
heirs to frart.ion::tl shares. The maintenance of a holding as one 
legal entity would not prevent the heirs from dividing the land 
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for the purpose of cultivation. Further, they consider it q_uih, 
impracticable to attempt by legislation to compel the owners of 
fractional shares to cultivate the land of the holding jointly. 

4!4!. In the result, therefore, our view, as a commission, is the 
same as that of the Royal Commission on Agriculture. ·we do 
not recommend a change in the laws of inheritance. Sir .Manilal 
.N anavati dissents and adheres to the views set out in paragraph ] 9 
above. 

Fragmentation of holdings 

23. We now turn to the problem of fragmentation. (:_ ]!..,rag­
mentation is quite different from subdivision and refers to the 
manner in which the land held by an individual (or ,mdivid.ed 
family) is scattered throughout the village in plots separated by 
land in the possession of others. If' all the fields held hy an 
individual are contiguous so that he can pass from the oue to the 
other without traversing any land but his own, his holding is t-aid 
to be com pact; and if this feature has been brought a bout by 
design, it is said to be consolidated. " 1

) While the progressive 
diminution in the average size of holdings and the multiplication 
of small holdings is the direct result of subdivision, fragmentation 
is caused not so much by the act of subdivision as by the li:anner 
in which it is effected. " Thus, if a father with three isolatad 
tielils of one acre each, dies leaving three sons, the latter will take 
not one field each but one-third of each field each In 
the result, successive generations, descending. from a common 
ancestor, inherit not only smaller and smaller shares of J.is hnd 
but inherit that land broken up into smaller and smallet• plots 

.Fragmentation is ac~tuated by the expansion d l.-ulti­
vation irregularly over the waste, by purchases and sales, nnd by 
the extinction of families in default of direct heirs and the divi­
sion of their property amongst a large number of distant relatives. 
It has been also the result of the break up of the. joint. ~mily 
system and its custom of cultivation is common. " 2 (~here 
are, however, circumstances in which it would, on balance 
be an advantage that a holding should not consist of une c••mj_)·tct 
unit. This occurs where, on account of marked variations in the 
quality oi' the soil, the holder is able to produce, on a moderatt>ly 
fragmented holding, a greater variety of crop~ and b find occu­
pation for more days in the year than he could on a compact 
homogeneous block. Such an argument, as the· Royal Commission 
pointed out, can only lwld where the number of blocks does 11ot 
exceed the number of distinct varieties of soil, and in gene1·al 
fragmentation beyond this point is a serious evil.) From the replies 
received from Provincial Governments we notice that there is little 
difference of' opinion on this issue. (The evils of fragmentation are 
that it involves waste of time, mon)y and effort; that it restrains 
the cultivator from attempting improvements; that it <>nforces a 
uniformity of crop, and especially restricts the growing of ~odder 
crops in the period when cattle are usually sent out to graze in 

1 The Report of the Royal Commission on Agriculture, page 129. 
1 Ibid, page 134. 
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the fields. The remedy for fragmentation is consolidation which 
is " in reality the substitution-by exchange of land-o£ a compact 
block for a number of separate fragments. By this process, all 
the land of one holder may be f'ormed into one plot only, or into 

. a few plots of different kinds of soil.") The PunJab has been a 
pioneer in undertaking this important reform. Initially, <>·msoli. 
dation of holdings was effected in this province on a Tolunfiry 
basis through a special type of co-operative society. At the end 
of' July 1943. these societies numbered 1,807 and the area consoli­
dated amounted to ] ·45 million acres. In 1936, a Consoli-

. dation oi' Holdings Act was passed which provides o. ecrtll.in 
measure of compulsion. Consolidation operations 1mderbken 
under this Act have been carried out in 376 villages and 0 ·31 
million acres have been consolidated. The work is now in progress 
in 86 villages. The operations, however, take time as, even under 
the Act, it is necessary to secure the consent of two-thirds of the 
landholders before effecting consolidation compulsorily. In­
adequacy of trained staff has been another difficulty; it is hoped 
that this will diminish after the war. 

24. Statutory provision f'or consolidation also exi3ts in the 
--Dentral Provinces and operations have been comple~ed 1n 2,476 
villages in the Chattisgarh division. In the United Provinces 
consolidation was· encouraged, for a number of years, through H1e 
co-operative movement but progress was very slow. \Vork is 11ow 
proceeding under the Consolidation of Holdings Act which "'aa 
passed in 1939 and brought into force in 1940. Difficulty has, 
however, been experienced owing to the dearth of trained o1Iicers 
and staff. 

In Madras, an attempt was made in 1936 to consolidate lLliJjngs 
through the co-operative movement and 26 societies were organized 
for the purpose. The attempt f'ailed, only 1,599 acres being C'Oll­

solidated, and
1 

the experiment was abandoned. Special legislathn 
was not enacted and this is said to have been one of' the causes of 
!ailure. One of the reasons which weighed with the Government 
of Madras in abandoning the experiment, was that " so long as 
subdivision has to go on, any attempt at consolidation of holling-s 
was bound to fail." We think the importance of this f'omidera­
tion has been over-estimated. The occasion for subdividing a 
holdinG' arises only at relatively long intervals, and the benefit of 
consolidation, once effected, is likely to be experienced for a 
considerable time. Fmther, as the Royal Commission on Agri­
culture observed, the progress of consolidation operatiom will 
have some educative effect and promote the habit of carrying out 
partitions with the minimum of fragmentation. 

25. We note that, though very little has been done to 1·em9dy 
the evil of fragmentation in provinces ot~er than those .we ha~e 
mentioned, there is general agreement m many provmce~ I~ 
favour of undertaking remedial measures. In Rombay, a Bill Is 

\.RUder preparation to proTide for the consolidation of holdi!lgs, 
and in Bihar, where under the permanently-settled estate system 
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consolidation presents special difficulties, the question is u~der 
consideration by the Post-war Agricultural Reconstructiou Com­
mittee. ~ e rec~mmend _that the consolid~tion of hol~ings on the 
lines followed with considerable success m the PunJab and tbe 
Ventral Provinces, should be undertaken in all Provinces. Within 
each Province areas where fragmentation is a serious problem; 
should be located by special enquiry and taken up first for consoli-
dation operations. 'Ve also recommend, in order to facilitate 
these operations, that stamp duties and registration charges 

should be remitted an.d fees for encumbrance certificates waived;) 

26. One of the contributory causes of fragmentation, apart 
from the manner in which partitions are effected, is !;he existe:n:}e 
of unrestricted rights of transfer. The Royal Commission noted 
that, where restrictions were imposed on the alienation c.f land, 

· the process of' subdivision has been checked to some extent. In 
the replies received from certain Provincial Governmenta, refer­
ence has been made to pre-emption as a means of preventing 
fragmentation. The suggestion has been thus described: '' It 
should be made obligatory on a person wishing to sell his share 
in a holding to offer the same to one or more of his co-sha.re~s, 
and if none of them was willing to purchase the same, to ihe 
holder of one of' the adjoining lands. In order to prevent the 
vendor from taking the plea that no. one among his co-sharers or 
neighbouring tenants. is prepared. to offer a reasonable 1nice, 
provision may be made to enable the co-sharer or the adj :went 
tenant, willing to buy the land, to move a court of law to fix ihe 
value of land which the vendor must accept." We commend the 
proposal for consideration by Pr?vincial Governments, but would 
add that, in place of the " Co~rt of law," some simple arbitral 
machinery would be more desirable. 

Statistics 

27. Finally, we would draw attention to the defects in the 
~:>tatistical information as regards holdings and· farms. Measures 
for increasing productivity must be based on full and accurate 
information as to how land is held and how it is cultivated. 'l'his 
means that for every village there should be a record of all hJd­
ings and farms, including farms held by cultivators who do w1t 
possess a right of occupancy in land. Further, the record should 
distinguish first, between holdings held by agriculturists vnd lion­
agriculturists and secondly, between lands held on cash und 
produce rents. Again, a basis of' classification should be· a<lopte•l 
for distinguishing between small, medium and large holdings r.nd 
farms. Information about mortgages is also important and \Ve 
suggest that the village records should contain particulars of tltese 
transactions. There should also be a system of returns, llased upon 
the primary registers, which would enable statistics to he compile:! 
and published in regard to (a) the numbers of and the extent of 
land in the different classes of holdings and f'arms, (b) the JL11mber 
of holdings and the extent of the land held by agriculturists and 
non-agriculturists respectively, (c) the extent of land cultivated 
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under the crop-sharing system, and (d) mortgages. '!'he figures 
should a~ far as po~sible, be compiled on a uniform system in all 
the provmce~. It ~s further desuable that the primar1 registers 
should contam particulars of the number o£ cattle and farm imple­
ments possessed by cultivators. In spite of the difficulties involved 
we attach great importance (here as elsewhere in the report) to 
the improvement of statistics. We accordingly recommend that 
th~ existing system of records and registers maintained by Tillage 
officers and subordinate revenue officers, as well as the system d 
returns based on them, should be reviewed. The existin,; system 
should be revised in such a manner as to enable the publi~ati•m of 
a statistical abstract by each province, showing the particular·s 
we have mentioned along with other statistics included in those 
publications. 

Summary of conclusions and recommendation$ 

28. Our main conclusions and recommendations are as Lelow :--
(i) Measures for increasing the productivity of' the land I;:ust 

be based on full and accurate information as to how land is held 
and how it is cultivated. At present, the statistical information 
available about " holdings " (the land in which a person has a 
permanent and heritable right of occupancy) is generally incom­
plete and practically no information is available aboat " iarms '' 
(the land actually cultivated by one person). 

(ii) It is recommended that the existing system of rt>eonl:i 
and returns should be reviewed and revised in such a manner as 
would enable the publication of a statistical abstract by uvery 
Province giving particulars, such as the numbers, extent, etc., in 
respect of different classes of holdings and farms. . 

(iii) Under all the land systems in the country small holdings 
are the rule and medium and large holdings are relatively few 
in number; the number of small holdings is increasing. The 
immediate cause of the progressive diminution in the size of hold­
ings is subdivision. 

(iv) Apart from measur~s desig:ned to bring more land un.der 
cultivation and to increase mdustnal employment, no practical 
suo-o·estion has been put forward for the prevention of subdivision 
without interferinO' with the laws of inheritance. A change in the 
laws of inheritanc~ is not recommended. One Member (Sir Manila} 
Nanavati), however, takes the view t~a~ a chang.e in t~e la~s. of 
inheritance is necessary. He is of opmwn that If pubhc opmwn 
cannot be reconciled to such a change, the right of partition should 
be limited by prescribing .the minimum size of a holding. The 
other members are not in favour of the latter proposal. 

(v) The manner in which subd~vision is e.ffected leads to a 
progressive increase in the fragmentatiOn of ~ol~mgs. The .remedy 
for the evil of fra"'mentation is the consohdat10n of holdmgs on 
the lines undertake~ with success in the Punjab and the Central 
Provinces. It is recommended that consolidation should be actively 
undertaken in other !Provinces. 
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(vi) The areas in each Province where fragmentation is b 

serious problem should be located by a special enquiry, and taken 
up first for consolidation operatiout:~. In order to facilitate such 
operations, stamp duties and registration charges should be remit­
ted and fees for encumbrance certificates waived. 

(vii) Some limitation on the existing rights of unrestricted 
tl-ansfer is necessary and desirable in order to, pr~vent increase in 
fragmentation. '!'he possibility of introducing a system of pre­
emption which would secure this result is suggested for considera­
tion by Provincial .Governments. 

D.-THE OccUFANCY-RIGHT-HOLDER AND THE NoN-occuPANCY 

.I T.ENANT. 

:.!9. in this section we shall consider the second of the three 
cla.>ses of problems to which we referred at the end of section B, 
uamely, " the tendency for land to l-e held 'by occupancy right­
holuers who do not attend to its efficient cultivation, and who 
lease such lands to tenants on terms which are· believed .to inhibit 
rdficient cultivation by such tenants." Does this tendency exist? 
T; inefficient cultivation common? To what extent do occupancy 
:ight-holders cultivate their lands themselves with or without the 
aid of hired labour, and to what extent is their land cultivated 
by tenants without permanent rights? ·what are the terms on which 
land is let ry the occupancy right-holder? :what type of lease is_ 
t;Onductive to efficient cultivation, anu what type is n.ot? Thesl~ 
.ue important questions. ·we shall briefly review the facts and 
opinions which ha ,.e been furnis~ed in repl) to ou1· questions. We 
may say at the outset that, so far as the relative efficiency of cul­
tivation under difterent systems of farm management is concerned, 
very little factual information is available. Some statistics are 
available about the proportion of land held by non-occupancy 
tenants, that is, tenants-at-will, in different parts of the country, 
but even this is far from complete or accurate. 

Sind 

30. As far as we can ascertain, large holdings are more com­
mon in Sjnd than in other provinces and only about one-fifth of 
the land is held by small holders. Roughly four-fiftl:s of the cul­
tivated land are held by '' zamindars" and the predominant1method 
of cultivation is the batai or "crop sharing" system. Under this 
system, the cultivator (hari) provides his own labour and t.hat of 
his bullocks in ret.urn for hal£ the crop. 'l'he system is believed 
to ''get ns mm·h out of the land as the quantity and quality of 
the labour availnhle permits, and shields the cultivating classes 
from many evils." The Government of Sind have expressed the 
view that " rack-renting i~ not a possibility in Sind under the 
crop-sharing ~>ystem owing to the shortage of agricultural labour." 
It is only in cases where the zamindar leas.es his land to a lessee 
who cultivates tl1e land through others on the crop-sharing system, 
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that there is a tendency for cultivation to suffer. The reason for 
this is that the period of the lease is short and the lessee there­
fore, has little incentive to keep the land i~ good conditio~. The 
extent of such land, however, is less than 8 per cent of the tntal. 

1'he PunJab 

31. The cultivated area in the province for the quinquennium 
ending 15th June 1942 was 31·17 millioa acres, of which 15 ·~5 
million acres-that is, nearly one-half-were cultivated by tenants­
at-will. All. these tenants-at-will are, however, not without lands 
of their own; the majority are owner-cultivators in one field and 
tenant-cultivators in the adjoining or nearby one. " The great 
majority of them pay rent in kind ( batai) and this generally 
amounts t<? half the produce.· On land irrigated from wells, it is 
generally one-third of the produce and it may be less; but the 
usual practice is to pay half the crop. The tenant-at-will has 
to bear the expenses of cultivation and provide the plough and 
cattle, but his landlord sometimes provides half of the seed.'' The 
Punjab Government have mentioned the following defects of this 
system: ''The landlord has not taken to mechanical farming and 
still looks to Government for a lead. His net profits from culti­
vation through tenants are comparatively higher and he, there­
fore, tends to feel satisfied and to show insutlicient interest in 
extension of cultivation or in improvement of land or its method 
of farming. The tenants are sometimes rack-rented, poor and 
insecure and consequently have neither the means nor the r·•3ces­
sary incentive to effect improvements." 

Ben9al. 

32. Enquiries made at the instance of the Land Rev::Jnue Com­
mission showed that, in this province, approximately one-fifth of 
the land is cultivated through baryadars on a crop-sharing system, 
the occupancy-right-holder and the bar9adar each taking one-half 
of the produce. There is also another category of tenants known 
as " under-raiyats " who hold rather less than one-eleventh of 
the cultivated lands and who unlike the baryadars, a1·e protected 
by tenancy legislation and possess security of tenure. In many 
cases under-raiyats are the actual occupancy-right-holders and the 
raiyats who lease their lands to them are little more· than rent­
receivinG' intermediaries. The Land Revenue Commission consi­
dered th~ merits of the bar9a system and by a majority recommend­
ed that bar9adars should also be recognized as protected tenants 
with security of tenure, and that the rent should be limited to .me­
third of the O'ross produce. The majority, while agreein!!" that 
the system h;d "many advantages," stressed its . disadvant~g~s 
in the following terms: " The bar,qa system overndes the prmci­
ple that the tiller of the soil sh~uld have security and prot~ction 
from rack-rentinO', No one demes that half the produce IS an 
excessive rent. Further, the balance of opinion in all countries 
i> that this system of cultivation i.s not economic and, ther~fo:e, 
not in the interests of the commumty as a whole. The culhvawr 
only gets the benefit of half the value of any increase in yield 
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which is the reward of his own labour or enterprise. If the, crop 
is even a partial failure, he does not earn the cost of cultivation.'' 
A minority of the Commission held. a different view. They pointed 
out that the system is in. vogue in France, Italy, America, Aus­
tralia, and other countries and added that " In a colmtry of small 
holdings cultivated by an army of indigent raiyats depending on 
private money-lenders and rainfall, the ba-rga system is not only, 
inevitable but also wholesome. Moreover, the system is as old as 
the country itself and should not be abolished." On the question of 
security of tEtPure, the minority held that " in a share-tenancy 
mutual trust is the core of the system,· and although bargadars 
have no writt~n leases, they are little disturbed. A written lease 
which will be the ' material for lawyers 1 tends to impair the trust 
on which the system is based." 1'he minority also criticized the 
proposal to limit the rent to one-third of the gross produce, and 
pointed out that this was also the maximum in the case of under­
raiyats, " with whom the higher-grade raiyat has little connexion 
except the receipt of rent. In a share-tenancy, the supervision 
and constant vigilance of the landlords on the. bargaolars is essen­
tial, but under the recommendation they will- Fe entitled to no 
better remuneration for the services rendered and the uncertainties 
and risks· inherent in share-produce faced." 

The United Provinces and the Central Provinces. 

33. The following table shows the land held in the United 
Provinces by proprietors in cultivating possession (sir and khud· 
kal>ht) and that held by various classes of tenants:-

A. Sir and Khudkashl ._.. 
B. (i) He1-editary tenants 

(ii) Uccupanoy tenaut.s 
(iii) Ex·J?roprictary tenants and holders of 

special tenures m Oudh 
(iv) F1xed rate tenants and permanent 

tenure holders 
C. Non-occupancy tenants 

Million acres. 
5'26 

14·99 
10'11 

' 0·81 

0·71 
0•19 

33·07 

All tenants, except non-occupancy tenants, have hereditary 
rights. The fixed rate tenants and the permanent tenure holder• 
.(category B, class IV), possess the right of transfer but the hold­
ings of all other tenants are non-transferable. In reply to our 
questionnaire the iProvincial Government have informed us that 
throughout the major part of the province the rents payable by 
the tenants have been " modified to a fair pitch " as the result of 
settlement oper·ations, and tenancy legislation provides a fairly 
effective control against the rack-renting of tenants. 

In addition to tenants, there are sub-tenants who hold from 
year to year and are tenants-at-will. These sub-tenants usually 
pay a rent approximating to half the produce. We have no 
information about the area of the land cultivated by sub-tenanta 
but it is probably not very large, for there are restrictions OB 

sub-letting and the penalty for illegal sub-letting is ejection._ 
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U.nder the Tenancy Act of 1939, ex-proprietary occupancy and 
hereditary tenants in Agra are allowed to sub-let again after the 
expiry of three years. '!'he same provisions apply in Oudh with 
the exception of tenants holding under special tenures and occu­
pancy tenants. Non-occupancy tenants may sub-let for one year 
only and may sub-let again only after an interval of one year. 
The Government of the United Provinces have informed us that 

'the number of tenants ejected for giving ·sub-leases in contraven­
tion of the provisions of the Act has been considerable. 

Figures are not available for the Central Pro"f'inces but tlle 
position as regards rack-renting appears to be the same as in the 
United Provinces. The Provincial Government observe. "Rack­
renting is not a substantial menace. The tenancy laws provide 
safeguards against it." 

Bihar 
. 34. Certain figures collected from survey and settlement reports 

indicate that in .Bihar the extent of land held by non-occupancy 
ryots and under-ryots is 0 ·66 million acres as against a total 
of 24 ·48 million acres; 20 ·36 million acres are held by different 
Classes of ryots with a permanent and heritable right of occu­
pancy and 3 ·46 million acres by proprietors and tenure-holders in 
cultivating possession. Some of the survey and settlement reporti 
were written many years ago. The figures therefore do not t•ccu­
rately represent the present position, but they give an idea of the 
relatively small proportion of land held by persons without 
occupancy rights. · 

The non-occupancy tenants, as well as a small section of occu­
pancy ryots, pay various kinds of produce-rents. Under the batai 
system the tenant's share varies from one-half to one-third of the 
crop and the landlord's share from one-half to two-thirds. Other 
forms of produce-rent are grain-rents assessed at a fixed rate per 
local- unit of area, or at a fixed quantity for the whole of the hold­
ing. As a result of recent legislation, the produce-rent payable ry 
occupancy-right-holders has been limited to 9f20ths of the produce. 
This, however, does not affect non-occupancy ryots and under­
ryots. The Bihar Government observe: " There is practica~ly 
n:o rack-renting in this province. Certain classes of tenants who 
hold bakasht lands or are under-ryots of big cultivators are the 
only class who can be said to be rack-rented. But in consequence 
of recent amendments in tenancy legislation resulting in con­
·siderable reductions in rents, rack-renting has been very much 
controlled." 

Orissa 

. . 35, No figures are available which distinguish the extent of 
the land held by occupancy-right-holders from that held by non­
occupancy tenants. Cash rents are a common feature in this province 
but we are told that " a considerable area is held on produce-rent 
which is generally of two kinds. The commonest form is known 
as dhulibag, which implies equal division of the ~y-products ua 
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well as grain. The second form is that known as Sanja (contract) 
under which a fixed quantity of produce is paid. Pa;yment of half 
the produce or its commuted value practically leaves to the culti­
vator less than his bare subsistence requirements." The Govern· 
ment of Orissa suggest that a suitable remedy would be to amend 
the tenancy laws and limit the rent legally leviable to one-third of 
the gross produce. / . . 

lll,adras and Bo'"!'bay 
36. In Madras " there are two important types of tenancy 1 

under the occupancy-right-holder, namely, the vara1n and th~ 
kuthagai." Under the former the tenant pays as rent a share of th~l 
crop, whereas under the latter he pays a fixed sum in cash or a fixe~ 
amount of produce. Variations occur under both ·systems depend 
ing on the nature of the land, the irrigation facilities, seed, manure 
and plough cattle provided by the landlo~d or tenant respectively 
and the kind of crop raised. There is no inf.~rmation showing the 
extent of land cultivated by .tenants witho~t occupancy :rights. 
As regards the incidence of the rent payable by them, tne MadraiJ 
Government observe:· " It cannot be said whether the cultivating 
classes are z·ack-rented generally in any area in the province, as 
sufficient information is not available. There is nothing to prevent 
the tenant of a ryotwari ryot or of an occupancy ryot or of an 
inamdar, possessing both varams in the land, being rack-rented. 
More research into tenancy congitions is necessary." 

The position is similar in Bombay, and the Bombay Govern­
ment have commented as follows: " The tenant who cultivates 
land on lease, which is generally annual, is not sure how long the 
lands would remain in his possession as the landlord has power 
to resume the lands at the end of the year after giving three 
months' notice to the ten.ant. The tenant has thus no permanent 
interest in lands. In many cases, lands are leased on the crop­
sharing rent, and if the tenant sows improved seed or puts in gnod 
manure or· extra labour to improve the land, half of the increa!ied 
produce so obtained at his cost goes to the landlord, and thus th~ 
tenan.t does not get a proper return on his labour and enterprise. 
The aosentee landlord cares only for his annual rent and takes no 
interest in the improvement of his land or the introduction of 
improved methods of cultivation. With a view to give some stabi­
lity to the existing tenants and to encourage them to take interest 
in the lands leased to them, the 'renancy Act was passed in 1941: 
Under this Act, the landlord cannot resume lands from the exist­
ing tenant at least for a period of ten years and cannot increase 
his rent, except for improvements carried out at the landlord's 
expense. The Act has been applied to selected areas to begin 
with and it is proposed to extend it to other areas in course of 
time." 

The North-West Frontier Province and Assam 
37. The Government of the North-West Frontier Province 

have observed that "rack-renting is an unknown feature in this 
province since tenants receive a share of the crop from the thresh• 
ing floor, varying from one-third to two-thirds of the produce 
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according to the local .conditions. " . The Assam Government 
. observe that ,., There is rack-renting in the zamindari areas,'' 
·but have not furnished other details. 

JFactors .tending to inefficient cultivation 

38. It is evident from the foregoing review that the propor­
tion of the land cultivated by non-occupancy tenants varies very 
considerably in different parts of the countiy. It is relatively 
large under the ryotwari la;ud system, and. particularly so in the 
Punjab and Sind;_ it is probably somewhat smaller, but still con­
t.iderable, in the areas under the permanently-settl.,d estate system 
and is relatively small under the temporarily-settled estate sys­
tem. The terms on which land is held by thit:t class of tenants 
vary, but it is noticeable that the crop-sharing system generally 
predominates and_ exists in all provinces. Doubts and difterences 
of opinion exist as to the effects of this system on the efficiency of 

·.agricultural production. (It seems to us prima facie probable that 
production must suffer where the tenure of the cultivator is 
insecure, and the incidence -of the rent so heavy as to leave the 
cultivator an inadequate return for his labour and enterprise. 
At th.e same time, it has been urged that, in many areas where 
the crop-sharing system prevails, the tenure is more secure in 
practice than in theory. Again, there is a strikin!t difference of 

.opinion as to what constitutes an excessive rent_) 'While the 
majority of the Land Revenue Commission in Bengal say that 
" no one denies that half the· produce is an excessive rent, " the 
Go\·ernment of Sind have said, in respect of the same system in 
their province, that '' rack-renting is not a possibility owing to 

·the ·shortage of agricultural labour." In the . N ol'th-West 
.Frontier Province, rack-renting is said to be an unknown feature, 
though a produce-rent at the rate· of two-thirds of the produce 
prevails in some cases. It is obvious that a share of the produce, 
say half, may give the cultivator a fair return for his labour and 
enterprise where the productivity of the land is high but may­
not where it is low. Again, the adequacy of the return to the 
cultivator must inevitably depend on whether he is able to secure 
a sufficiently large area for cultivation, and this is more likely 
to be the case in some parts of the country than in others, depend­
inp on the pressure of population on the soil. 

- {.,_Further, a prima facie defective system of leasing may yet be 
consistent with a high degree of efficiency of production where 
the occupancy-right-holder takes an interest in the cultivation of 
the land, exercises close supervision over his tenant and assists 

·him -with plough, cattle, ,manure, etcj This may and does not 
always happen, as, for example, where the occupancy-right-holder 
is an absentee not effectively represented on the land, is not_ him­
self a professional agriculturist or for some other reason takes no 
interest in the cultivation of the land. 

· 39~· The replies we have received to our enquiry about the pre­
valence of absenteeism indicate that the evil exists, is increasing 
.in. some parts of the country,· and that the extent to which it 
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prevails varies. It is generally agreed that where it exists it is 
an important factor tending to restrict production, since neither 
the absentee landlord nor the short-term- tenant is interested in 
investing capital on the improvement of the land, or the adoption 
of intensive methods of cultivation. 

The tendency for land to pass out of the hands of the cultivat.. 
ing classes into the hands of non-agriculturists was a well-marked 
feature in many parts of the country during the ' thirties ' of 
this century. There are indications, however, that the process 
has been checked and that, at present, transfers of land from the 
small holder to agriculturists with larger holdings are, generally 
speaking, more common than transfers to non-agriculturists. 

- . 
'-"4'0. The broad conclusion to which we are led by our preliminary 

survey of this subject, may be stated as follows. The terms on 
which land is let by occupancy-right-holders to non-occupancy 
tenants are a material factor in determining the efficiency of 
agricultural production. It is desirable tha~ the terms of tenancy 
should be such that either the occupancy-right-holder provides the 
facilities necessary for efficient cultivation o~ the non-occupancy 
tenant holds on conditions as to duration of tenancy and rent 
which provide an adequate incentive for efficient cultivation./ 
Tenancy conditions which are conducive to efficiency ·of production 
vary in different tracts. "Whether or not the conditions prevail· 
ing in any tract are a handicap to an increase in production 
should, in our opinion, be carefully investigated. We, accord­
ingly, recommend such investigation. 

The C1'0p-sharing system 

41. One of us (Sir Manila,l.•Nanavati) feels convinced that the 
crop-sharing system is incompatible with efficiency of production 
and· considers that steps should be taken to abolish" it. ·He aug; 
,:rests -that-, where· large· ·hold-ings ·ar~ ·e1iltivated ·'O:r1·4;his··-system:; 
they· should be acquired by the State and· resold on - reasonable 
terms to cultivators who either have no land -of their own,· or 
whose holdings are too small to support them· and their families. 
The new holdings should, as far as possible. be economic holdings, 
and inalienable except with the permission of· Government 
Alternatively, he suggests that tenancy legislation should u• 
tmdertaken for the purpose of fixing cash rents for lands .held on 
the crop-s hal'i11 g system and. con ferrin,g occupancy. rights .on; th~ 
tenants. W~ have carefully considered these proposals, and are 
of the opinion that they ar~ opel?-. to objectio~s. -

42. We have drawn ·attention -already to . the difference of 
opinion and the doubt which exist about the merits of .. the cro~ 
sharing- system. It js, however-,· un~leniabJe· that the. system is 
" as old as the country "· and prevails in all provinces and more 
especially in those areas where pressure of population on th-e land 
is not acute. In ·these circumstances, we are unable:- to agree that 
the system is intrinsically~ unsound in -all circum$tances~ · We 
'have,_-.however, already indkatl'd that· in c>~rt~i:r:i; :a:rEl,as: and unde-r 
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certain circumstances, the system may be responsible for ineffi­
ciency of cultivation. In such cases, it is clearly necessary that 
suitable remedies should be found. · This is why we have recom­
mended that a detailed investigation of the subject should be 
undertaken. -

43. The suggestion that large holdings should be acquired by 
the State and re-sold on reasonable terms to landless cultivators 
or small holders is unacceptable to us for. the following reasons. 
First, we are not convinced that the change will necessarily tend 
to ,an increase in agricultural efficiency. A policy directed to 
inducing or compelling large holden! to apply their resources to 
the more efficient cultivation of land, is likely to yield better and 
quicker dividends in the shape of increased efficiency than the 
multiplication of small holdings. Secondly, the proposal is 
likely to prove unworkable in practice_ if fair compensation is paid 
for the lands acquired and the cost of acquisition is recovered in 

·full from small holders. A large amount of capital outlay and 
a considerable amount of subsidization would in practice be found 
necessary. These would be far better devoted to the provision 
of facilities necessary for improving the productivity of the land 
than to any scheme of redistribution of land. 

we are also not satisfied as regards tlie advantages of the 
alt_ern~tive suggestion,. namely, that. cash rents should be fixed by 
law and occupancy rights _con~erred on _the tenants. This woulif 
involve the conversion of the present owne~s into a new type of 
statutory rent-receivers at a time when the existence of rent­
r~ceiving intermediaries between the occupancy-right-holders and 
the Government is urged as a justification for the abolition of the 
permanently-settled estate system. If cash rents are fixPd so as 
to 'approximate to an economic rent, the tenant is likely to be no 
better off, and 'may, in fact,'be worse off, as a result of the change. 
If; (')n the other hand,' cash rent!! are fixed below the economic 

. rent, it is probable that the land would not be let except on the 
payment of a premium.· Again With cash rents below the econo­
mic rent there would be scope for subinfeu~~t_~on and steps would 
:bave to be taken to prevent sub-leltlng by the tenant newly 
inseted with the occupancy right. T:be comse proposed seems, 
the~efore,_ lik_ely to create more problems than it solves . 

. . 44~ We incline to the view that the settlement of tenancy 
conditions, fair and equitable· to both landlord and tenant, must 
i>e · a :flexible process capable of adaptation to varying circum­
stances. It has 'been suggested that a solution of this problem 
must be sought in the same way in which improvement of labour 
conditions has been secured in industry, that is, bv developing the 
principle of collective bargaining supplemented. by arbitration. 
We commend this sucrgestion for consideration. In a subsequent 
ehapter we shall expl~in why, from many points of view. it is 
desirable that cultivators' of small farms should be organized in 
mu1ti-nurpose co-ooerative societies. If these societies are formed, 
tney 'Would, :in addition fcj helping the farmel' in other ways, also 



CHAP. 1.) LAND TENURE PROBLEMS 

help to promote ·collective bargaining between large landholders 
and their tenants and establish healthy tenancy conditions~ 
Another way in which tenants could be organized would be by 
the formation of co-operative rent societies.· Such societies woulcl 
take on lease'land from large landholders-and let it out to their 
members. Co-operative societies have been tried for this purpose 
i:n Eurone. 

1 'l ~· 

'Assocwtions of _large landholders (occupancy-right-holders.) 

· 45. "While we have given our reasons against a drastic inter­
ference with the existing rights of large holders of land, we clesire 
to :tnake it clear that neglect 'of the land or inefficiency of t•ultiva­
tion should not be tolerated.· Througho,lt this report we have 
eD1phasized the importance of secarin1;t" a substantial increase- in 
the output of land already under cultivation. On this depends 
the welfare of the growing population of the country. It is there­
fore, clearly the .duty of all occupancy-right.:holders to manage the· 
lands held by them to the best advantage and improve their pr.o­
ductivity. This is partir.n Tarly the case as regards the larg-er land-
. holder who naturally possesses more resources than the small holder. 
We recommend that public opinion should be educated on this 
point, and we would particularly urge that large landholders as a 
class should realize their duty and group themselves "in organiza-. 
tions with the aim among others, of securing the discharge of this 
duty by individual members. In some parts o£ the country,,agri­
cultural associations have been formed by leading landholders.. We 
believe that such associations would perform a nluable function if 
they undertook a critical review of the .methods of cultivation. prac­
tised by their .members, and tp9k step!! to enco11rage the. general 
attainment of the standard of efficiency reach,ed by the best among 
them, so that a spirit of healthy competition may be promoted, .a 
sense of pride in making the best use of the land generated, and the 
general standard of cultivatiori. progressively increased. We recom­
mend that the methods by which the formation of such agricultural 
associations might be promoted, and their activities stimul~ted and 
assisted by local officials, should be studied. · 

Summary of conclusions and recommeni!atio1ts 

46. (i) The 'terms on which land is let by· occupancy right.~. 
holders to non-occupancy tenants are material factors in determin­
iag the efficiency of agricultural production. · 

. (ii) It is desirable, i~ principle, that .the :terms of tenancy 
should be such that either the occupancy-right-holder . prqvides 
the facilities necessary for efficient cultivation, or th~ ' non­
occupancy tenant holds on conditions as to duration of tenancy 
and rent which provide adequate incentive for efficient culti. 
vation. 

(iii) Whether or not the tenancy conditions actually :pre· 
vniling in any tract are· a handicap to an increase in agricultural 
production should be carefully investig~ted. Suoli investigation 
is· re'c'o'nimentled. - · · 
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(iv) The formulation of suitable remedial measures will 
depend on the results of investigation. The possibility of improv­
ing tenancy conditions through the spread of co-operation among 
farmers and the development of the principle of collective bar­
gaining supplemented by arbitration, deserves to be examined. 

(v) It should be recognized that occupancy-right-holders, 
particularly large landholders, have a duty to manage their lands 
to the best advantage and improve their productivity. The 
organization of large landholders in agricultural associations 
with the aim, among others, of improving the standard of culti­
vation is desirable. The methods by which the formation of such 
associations might be promoted and their activities stimulated 
and assisted by local officials, should be studied . 
. ·. (vi) One of us (Sir Manilal Nanavati) considers that the crop­
sharing system should be abolished by legislation; that the State 
t~hould undertake the acquisition of land from large landholders 
for re-sale on reasonable terms to landless cultivators and small 
holders; or, in the alternative, that tenancy legislation should be 
undertaken with a view to fixing cash rents for lands held on 
th~ crop-sharing sy~tem and conferring occupancy-rights on the 
tenants. For the reasons stated in paragraphs 42 and 43, the 
Coz;nmission ·.do not agree with t~es~ proposals. 

/E._:THE PERMANENTLY-SETTLED EsTATE SYSTEM 
. ' .... 

47. The last ·of the three classes .of land tenure problems to 
which we consider... attention_ sho~_d be drawn, relates to the per• 
manently-settled estate system. LThe view has been expressed 
·that it is desirable that this system should be abolished and the 
.ryotwari system introduced .in its place~ The evidence before us 
indicates that there is a growing body of opinion in fa'Vour of 
thls view. , · : . · · · . · 

48. Towards the end oi 1938, the Government of Bengal 
appointed a Commission to enquire into the· system of land revenue 
in that province with special reference to. the permanent settle­
ment. The Commission submitted its report early in ·1940, and 
recommended by a majority the abolition of the system and its 
replacement by the ryotwari system. A brief summary of the 
reasons which weighed with ·the majority in making this recom­
mendation is given in Appendix II as well as the grounds on 
which the minority opposed it. :The Government of Bengal have 
accepted the majority view in principle. They have also decided 
that operations should be undertaken on an experimental basis in 
the Faridpur district, and we understand . that necessary action 
to implement this decision is proposed to be · taken as soon as 
normal conditions return. - . - . 

49. Apart from Beng-al, the permanently-settled estate sys­
tem exists in Bihar, ~fa.dras, Orissa, Assam and the United 
'Provinces. Tn the United Provinces, the permanently-settled 
·~rea if'i. only .about. one-tenth of the total area of the province, ·and 
th~ Provi~cia:l Government· have o:ffered no C!omments.. Oii the 
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matter. The 'replies received from other Governments indicate 
general support of the view that the abolition of the permanently. 
settled estate system is desirable. 

The Bihar Government hold the view that the permanently­
settled estate system stands in the way of an increase in agricul­
tural production and an improvement in the standard of life of 
the cultivating classes, and that it is desirable that the " aboli­
tion of the system should be seriously considered by the State." 
At the same time, they point out that " Government khas-mahals 
are not conspicuously superior to many private estates, nor is the 
'3tandard of life of a raiyat in the raiyatw:ari provinces mud 
superior to that of a raiyat in permanently-settled areas, " <1nd 
lhat it would be necessary to undertake " large scale reorganiza­
tion of agriculture including co-operative farming, large scale 
irrigation and intensive and widespread application of all the 
well-known methods of agricultural development, besides provid­
ing outlets for surplus agricultural labour.'?_ The acquisition by 
the State of intermediate proprietary intei'et;~ts between the ryot 
and the State is conceived by the Bihar Government as. a step 
which should be taken in order to facilitate these developments. . . ' 

. The -subject is not·~ fully discussed in the replies· fr~m· other 
Governments. The Government of Assam observe ·that '!·under 
the zamindari system there is a general feeling of insecurity and, 
short of abolishing this outmoded system, no other change will give 
the full result." 

The 'Afadras Government r~mark that the zamindari systein 
appears to have outlived such ·usefulness as it may once have pos. 
sessed, and many zamindars would welcome its abolition -subject tb 
rcasona ble compensation for the loss of their rights, · 

The Governme~t .of _o"nssa express the view that though the 
ryotwari system is preferable to the permanently-settled estate 
system, the " only possible remedy, " namely, the abolition of the 
latter " does not seem to be a practical proposition ai least for many 
years to come. " They, therefore, consider that a better course 
would be to endeavour to remove its defects. They make two 
recommendations, namely, first, to require the zamindars, parti .. 
cularly of large estates, by legislation to set· apart a certain sum 
every year for ~xpenditure on irrigation facilities: and protective 
·w_grks; l!nd, secondly, to lay down by law that a no estate having 
a land revenue below Rs. 500 ·should be admitted to partition. '! 

50. On a review of the foregoing replies, we liave no hesitation 
in concluding that the programme. of rural economic development 
which has to be undertaken in the. immediate post-war _period, will 
encounte_r special- difficulties in permanently-settled •. areas. We 
recommen~ that enqu.iries sb.ould be underta,ken in _those: provinces 
(other ·than Bengal) ·where· ~h,_e: pe~antl~HY.~s.et_tled ·. e~W.:t.e ~eyetew 
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prevails, and a definite policy formulated in regard to the future 
of the system. Such enquiries should be directed to- the following 
points:-

(i) Wb.at are the specific defects of the permanently-settled 
estate system as actually functioning in the province, as dis­
tinguished from those defects which are common to all the land 
systems in· the country; and to what extent do they present diffi­
culties in the way of improving agric.ultural production and 
increasing the standard of life of the cultivating classes? 

(ii) What measures should be undertaken, as long as the 
system continues in order to remedy the defects and remove the 
difficulties in question? 

. (iii) What are the financial and administrative implications 
of the acquisition by the Government of interests intermediate 
between the ryot and the Government and the introduction of a 
ryotwari system? 

We· consider it necessary that the possibilities of reform of the 
system should also be investigated, because the financial and 
aqministrative implications of abolition may be such as to render 
it a long-draw:t-out process. In fact, as we ~hall explain below, 
this is how the process is visualized by the majo~ity of the Land 
Revenue Commission, Bengal. 

51. The Land Revenue Commission, "Bengal, estimated that, on 
the basis of compensation at 15 times the net profit, the total com­
pensation payable to holders of proprietary interests would amount 
to Rs. 137 crores 1 • Thev also calculated that if this sum could 
be raised at 4 per cent, t.he additional net revenue. accruing to 
Government as a result of the acquisition would be just about suffi­
cient to discharge the debt in 60 years. One hundred and thirty­
seven crores is a large sum of money-very nearly equal to_ the 
total capital outlay on all irrigation works carried out in British 
India up to the end of the year 1932-33-and the sum represents 
only the cost of acquisition in one province. The cost of acquisi­
tion in all areas ~here the permanently-settled estate system pre­
vails, would be several times larger. From the financial point of 
view, therefore, it seems to us likely that the abolition of the system 
· cannot be carried out within a relatively short time, without 
incurring financial commitments .which might seriously restrict the 
·resources of public borrowing available for other urgent schemes 
of. development in the post-war period. Priority in the allocation 

1 The· basis on 'which compensation should be assessed was a subject on 
which there was a division of opinion even among those members of the 
Land Revenue Commission who recommended the abolition of the system. 
Inasmuch as it was common ground between the majority 11-nd the min01ity 
of the Commission that, on the basis of compensation assessed at 15 times 
the net profit, the present income of the proprietors of the estates was 
likely to be reduced by approximately ~ne half and that the reduction. was 
likely to be even greater if compensation was Bssessed at 12 or 10 times 
the net profit, we have assumed in our report that the cost of acquisition 
estimated on the basis of 15 times the net profit is .unliho/ to be an. r•'\"'er­
estimat& of the financial-liability involved. · 
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of available resources should be given to large schemes of irriga­
tion or industrial development which-unlike a scheme designed to 
replace one land system by another~are calculated directly to 
increase the productive resources of the country. 1 

Apart from the financial, there is also an administrative aspect. 
The revision of the record of rights is an essential preliminary. to 
a scheme of State acquisition.· 'l'he settlement operations neces~ 
sary a~e of such a character that the Land Revenue Commission, 
Bengal, concluded .that " it would not be possible to carry out a 
scheme of State acquisition in less than thirty ye~ns ". The Com­
mission, having taken into account both the financial and adminis­
trative aspects of their recommendation, expressed the opinion 
that the work should be undertaken district by district, and as the 
work in each district was completed and the compensation assessed, 
loans may be raised by " insta~ments of perhaps 4 crores " . for 
payment of compensation. This is the position in the only pro­
vince in which the subject has been specially examined. Other 
provinces have not yet undertaken such an ex~mination. 

In these circumstances, we consider that the permanently­
settled estate system is unlikely to be replaced by the ryotwari 
system within a relatively short period, and hence there is need 
for ensuring that the system functions properly, as long as it \!On­
tinues. We shall accordingly review in broad terms those aspects 
of the system which appear to us to call for reform. 

/ Jfaintenance of irrigation sources 

52. In those estates in which irrigation ~~urces ~xist, it is a · 
recognized obligation of the proprietor to .maintain them. This( 
obligation is in general not sa;l>isfactorily discharged. We have 
explained in ~ previous <;hapter 2 the importa.nt part which irriga­
tion from private sources plays .in providing .water for agriculture.( 
and the extent to which private irrigation works are in di~repair~ 
The. replies we have received. froi;Il Provincial Governments indicate 
thnt neglect of irrigation sources is common in all p.elfii.a.n~ntly­
settled areas. There are exceptions, no doubt, to any such .general 
statement, and the standard of maintenance in some estates may 
be as good as in ryotwari areas, but in general, it is much lower 
and this must have an important effect on agricultural production. 

. 1 It has been suggested that there are other modes of. compensation 
besides tho~e considered by the Land Revenue Commission, Bengal, which 
Cll·n be devised and given effect to without resort to borrowing. Thus, the 
capitalization of the net profits of proprietors might be avoided altogether 
and a system of anm1ity payments. to be made out of the additional 
revenue nsources acquired, might be feasible. We have hot ·had an oppor­
tunity to investigate the possibilitie'l of these sugg:estions, and we note 
that it may not be possible to avoid capital payments in ca~h or bonds in 
many cases, such as, small propriP-tors or creditors, and there would in 
any case have to be a guarantee. by the State of .annuity payments. In 
these circumstances, we think we are right in assuming that a chp.nge in 
the mode of compemation visua.lized by the land 'Revenue Commi!'-.;n.,; 
Bengal, may not material.lv alter the conclusion reached bv thP·t Commis­
sion that it would take .30 years to replace .the present land system ,by a 
ryotwari system. . · · 
.' • Ch~pter I of Part III; 
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'V e have referred alreadv to the enactments intended to deal with 
this ilvil, e.g., the Bih~ar Private Irrigation Act, of 1927, the 
Bengal Tanks Improvement Act, 1939. and the Madras Irrigation 
Works (Repair, Improvement and Construction) Act of 1943. 
While we welcome these measures as steps in the right directiol! 
and have suggested their strict enforcement, we feel that more 
effective remedies are required. It is not sufficient that Govern­
ment should be in a position to carry out works which proprietors 
ought to have carried out but failed to· do. It is necessary to 
ensure that proprietors realize their responsibilities and carry out 
the necessary works. 

Incidence of rent payable by occupancy-right-holders 
53. It was made abundantly clear by the Land Revenue Com­

mission that, so far at least as Ben!?al is concerned, the incidence 
of rent payable by. occupancy-right-holders is not ·a serious 
problem. On this question, there is no d.isagreenient between the 
majority and the minority of the Commission. The Commission 
viRited :Madras, the United Provinces and the Punjab, and found 
that, in relation to the value of the gross produce, the rent paid 
by ryots in Bengal was, subject to certain exceptions, smaller 
than the revenue paitl by ryots in Madras and the Punjab, and 
much smaller than the rent paid by tenants of temporarily-settled 
~stat.es in the United Provinces. The Commission came to the 
conclusion that on all relevant standards of comparison, " ther.e 
would be justification for enhancements rather than reductions of 
rent in Beng-al." This 'did not, however, mean that rents were 
of the same low pitch in all estates; " there are high contractual 
rents in &ngoal which could certainly not be enhanced and would 
even be reduced if the systems of 'assessment in force in other 
provinces were applied to those particular tenanries." We have not 
seen the· results of a similar investi!:!'ation into the incidents of rents 
in permanently-settled areas of other provinces. The impression 
we gain, however, from the replies received_ from the Provi~cial 
GovP.rnments is that rent tends to be hig-h where it is paid in kind, 
and that it bears a smaller proportion to the value of the gross pro­
duce where caslh rents prevail'. This is particularly the case to-day 
when the price of produce is high. 
/In these cir~umstances, we think it would be desirable from the 

point of. view of improvina- agricultural production, and also ex­
pedient for the purpose of decreasing arrears of rent and litigation; 
that the law should prescribe a maximum rate of rent payable by 
ryots to proprietors of permanently-settled estates.. · 

/ . . . 

54. How is this statutory maximum rent to be fixed? · We think 
this should be investigated. Our suggestions based on such material 
as we ~ve been able to consider are as follows :- ·· · · · 
· .{i) It lias been sugg-ested that in Madras the rents prevailing 
in permanently-settled estates can be compared with the land 
revenue assessment on ryotwari lands. Where such comparison -is 
possible, the statutory maximum rent should be fixed "\\'ith rei_ereno~ 
to the rates of land revenue payable on ryotw~i lands---and if such 
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rates differ, the highest of such rates. ·we commend this sugge~tion 
for consj.deration in those areas where its application is practicable. 

'ttl) This method may not be practicable in Provinces of the 
Eastern Region, and another basis may have to be found for. defin-
ing the statutory maximum. . · · 
~ It has been suggested that, where produce-rents prevail, 

one-third of the gross produce should Le prescribed as the statutory 
maximum of rent in kind payable by ryots. The Land Revenue 
Commission, Bengal, considered this to be a suitable limit in respect 
of the crop-sharing tenants of Bengal to whom they proposed that 
legal protection should be extended. The same ratio has been also 
)!Ut forward as suitable by the Orissa Government. 
. As an alternative it has been suggested that the statutory 

maximum of rent in kind should he fixed as one-half of the net 
produce. This would have the effect of approximating the statu­
tory maximum in permanently-settled estates to the theoretical 
maximum accepted as the basis of ryotwari settlements in the past. 
It could not, however, be automatically applied and it would be 
necessary to define (by Iaw or statutory rUle) a· certain quantity of 
produce per acre as representing the average cost of cultivation, and 
declare this quantity to be exempt from division. 'l'he maximum 
rent in kind would then consist of one-hal£ of the produce which 
remain-s after the amount exempted from division is excluded from 
the _gross produce. 

(b) If the statutory maximum rent is fixed in accordance 
with either of these two criteria, it would be easy of application 
where produce-rents prevail. Where, however, cash rents are the 
rule, it would be necessary to d11Vise a method by which it could be 
ascertained whether a cash rent exceeds the statutory maximum. 'V e suggest the following as a suitable criterion. The test would be 
whether a ryot who complains that a cash rent is excessive, is pre­
pared to clhange over to a rent in kind at the maximum rate pre· 
scribed by law. If he is, it may be fairly presumed that the cash 
rent is excessive. In such cases, a simple procedure should be 
evolved to facilitate agTeement between the proprietor and the ryot 
on a reduced cash rent or, failing such agreement, for a change-over 
to the statutory maximum rent in kind. 

Arrears of rent and litigation 

55. In many estates (though not again in all) -ryots owe large 
arrears of rent to proprietors and there is a considerable amount of 
litigation. This is due to two causes. First, the standard of 
management is not satisfactory, regular accounts are not kept, and 
a staff of the requisite calibre is not employed, with the result that 
rent is not collected as efficiently as by Government agencies under 
the ryotwari system. Secondly, the procedure for the coercive 
recovery of arrears of rents is generally. not as simple as that for 
the recovery of arrears of land revenue. In certain permanently­
settled areas, notably in Bengal, where, as the Land Revenue Com­
mission found, " the procedure is expensive and harassing both to 
landlord and tenant and . . . unnecessarily cumbrous and 
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dilatory When rent suits are defended, the amount paid 
on account of costs, lawyers' fees, and the numerous journeys to and 
from tJhe civil courts are out of all proportion to the rent claimed 
• • . The disposal of rent suits . not infrequently takes 
three or four years, which means that a landlord who is suing for 
three years' arrears may receive nothing for seven or eight years." 
The two causes we have mentioned are to some extent connected. 
For, if estates are managed efficiently, proper accounts kept, and a 
trustwortJhy staff employed, not only would the arrears, to be 
recovered by coercive process, be much smaller than they are at pre­
sent, but there would also be less justification for maintaining 
cumbrous and dilatory processes as a. safeguard against oppressive 
proceedings on the part of proprietors. The true line of reform in 
this connection consists not merely in simplifying the process of 
recovery of arrears but also in taking steps to secure an improved 
standard of management. 

Lack of contact between Government and the people 
56. This, in our opinion, is the most important among the 

considerations advanced by the Land Revenue Commission in favour 
of the abolition of the system. The point is stressed by the 
Government of Bihar. In our report on Bengal, we drew attention 
to tJhe absence of a subordinate revenue establishment in that 
province, comparable with that maintained in temporarily-settled 
provinces, and pointed out how such an organization would have 
been of the greatest value to the Government of Bengal, in dealing 
with the food situation in 1943. Elsewhere in our present report, 
we lhave explained how, in view of this handicap, it is not possible 
for provinces like Bengal and Bihar to adopt schemes of procure­
ment and distribution involving full monopoly. Such schemes 
have been introduced with success in areas under the ryotwari 

·system. It is important that this weakness should be remedied; 
·since tJhe need for an efficient organization in rural areas will not 
disappear with the end of the war but will, on the contrary, increase, 
if post-war schemes of rural development are to materialize. One 
of the· advantages of a scheme of State acquisition of proprietary 
interests, is that the resources whiclh at present are applied by 
proprietors to the management of their estates, would become 
available to Government for the establishment of an official 
organization for the collection of revenue and the maintenance of 
village records. As long, however, as tJhe permanently-settled 
estate system prevails, the maintenance by Government of an 
organization comparable with that in ryotwari areas, is likely to 
prove difficult and disproportionately costly. If, however, steps 
are taken-and we have pointed out that this is necessary for other 
reasons-to ensure that tlhe standard of management of estates is 
improved and a qualified and efficient staff employed, we think it 

·should be possible to secure the performance through the proprietors 
. of many functions whiclh are at present performed in ryotwari 
areas by an official staff. The proprietors and tJheir staff are, and 
necessarily have to be, in contact with the ryots in permanently­
settled areas to the same extent as the revenue establishment in 
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ryotwari areas. There is, in our opinion, no go?d. reason ,why 
they &ho\lld not maintain accounts and recorda s1m1lar to those 
m;..intai;ned by official agencies in ryotwari ·areas; nor is there any 
reason why they should not be required to engage themselves in 
those aspects of rural development which are likely to become of 
increasing importance in the future. 

/ 
Contribution to economic development 

57. We ihave little doubt that much of the unpopularity of the 
permanently-settled estate system is due to the fact 
that, by and large, and subject to notable exceptions, proprietors 
fail to make an adequate contribution to .the development of the 
resources of their estates. '!'here are, of course, instances of 
estates which have set apart in the past considerable funds for 
religious and charitable purposes, and .sometimes for the improve­
ment of education and public health. If these had been more 
uumerous aud if, further, proprietors as a class had taken an 
interest in developing irrigation, providing ··other facilities for 
the improvement of agricultural production an~ the promotion of 
rural weliare generally, we doubt whether the defects of the system 
would have acquired so great a prominence. "\V e think that one 
of the obJectives of any scheme for the improvement of the manage­
ment of estates, should be the raising of management standards 
among the general body of proprietors to the level of those of the 
best among them. They should be required to set apart a proportion 
of their net profits for utilization in a manner which would 
p1·omote the improvement of agriculture and the standard of life 
of the cultivating classes in their estates. 

llemoval of deJects in per-Manently-settled estate syste1n 
58. Tihe removal of the defects in the permanently-settled estate 

system described above cannot be effected unless Government 
assumes the necessary powers of supervision and control. The fact 
has to be faced that, under the permanently-settled ·estate 
system, the proprietor functions as a private individual only in so 
far as the cultivation of his homefarm lands is concerned. In all 
other respects, tlhe proprietor has to perform functions which are 
of substantially the same nature as those performed by the Revenue 
Department of Government in ryotwari areas and of no less public 
importance. The criticisms of the perm~nently-settled estate 
system amount really to this-that public interest is not as well 
served by the private agency in question as by the corresponding 
Government agency functioning in ryotwari areas. 'lTh.is fact is 
becoming a matter of increasing public importance, in view of the 
widening scope of the activities of Government. It seems to us, 
therefore, necessary that Government should accept responsibility 
for ensuring that this private agency functions properly. Public 
interest justifies the assumption of the . necessary powers by 
Government. 

59. A policy of ref~rm of the permanently-settled estate system 
would, therefore, requue the enactment of leo-islation conferring 
power on Government to prescribe the stand~d of management 

[ 281] 



hri>ROVEJ.IENT OF AGRICULTURAL ECONOMY 

which proprietors of estates should be required to maintain, and 
empowering administrative authorities to exercise such functions 
as may be necessary to secure it. The law should also provide 
sanctions against non-fulfilment of obligations thus laid on the 
proprietors. Tlhe standard of management which we refer to should 
include in particular (a) an adequate system of records and accounts 
and the employment of personnel qualified to maintain them; (b) 
the adequate maintenance of irrigation sources; (c) the localization 
of cases where the existing rent execeeds a prescribed legal maxi­
mum and the reduction of rents in such cases; and (d) the annual 
allocation of funds (the amount of wlhich would be fixed with 
reference to the resourses of the estate) to be utilized for specific 
purposes (laid down by law) in furtherance of rural development. 

60. In some permanently-settled areas proprietary under-tenure 
holders are likely to present a serious problem. The true nature 
of this pl'oblem is often misunderstood, and it is sometimes inferred, 
from the mere fact that a large number of intermediaries intervene 
between the proprietor wlho pays the land revenue of the estate, and 
the ryot who possesses the right of occupancy, that the burden of 
rent on the ryot must be heavy. This is an erroneous view; as the 
Bengal Land Revenue Comwission pointed out: " Ordinarily it 

· (subinfeudation) does not mean that the cultivator has to pay a 
higher rent. It is a division of the rent payable by the cultivators 
among various grades of landlords and it is made possible in areas 
wlhere there is a wide divergence between the rate of rent paid by 
the ryot and the revenue which the zamindar pays." The real 
objection to subinfeudation from the point of view we are consider­
ing, is that it would be. inconsistent with any. scheme of reform 
wlhich is based on the principle of defining the responsibility for 
the manage~ent of estates and enforcing such responsibility. Such 
reform requires that there should be no more than one intermediary 
between the occupancy-right-holder and tlhe Government. In other 
words, the principle of " One estate, one proprietor " should be 
accepted. This may be effected in more ways than one. Thus, 
the portion of an estate whiclh is subject to an " under-tenure " 
might be formed into a separate estate. This would be a suitable 
course where the resources of the under-tenure are large. Alter­
natively, provision may be made for the compulsory amalgamation 
of a smaller unit with the estate of wlhich it forms part, the 
interest of the under-tenure-holder being converted into a fractional 
share of the main estate. A third course which may be suitable in 
areas where permanently-settled estates and ryotwari lands are 
intermixed, would be for tlhe rights in such estates to be acquired 
bv Government. :Which of these methods would be the most suita­
bie .would have to be decided with reference to the circumstances 
of each estate. 

61. It is also likely that in areas wihere the process of sub­
division anu fragmentation of estates has already gone far, the 
estates may be so small and their resources so exiguous that they 
cannot maintain the high standard of management whiclh we regard 
as essential, if the system is to function efficiently and in the 
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public interest. ~Further, the existence of an unduly large number 
of very small e~tates may add greatly to the difficulties of main­
taining proper ,supervision and control over the management of 
estates. There is thus a problem of what may be called "un­
economic estates''; and in these cases also, it may be necessary to 
resort either to compulsory amalgamation with the estates from­
which they may have been originally separated, or to a.cquisition 
by the State.. 

We fully recognize the difficulties attending reform, particular­
ly in areas w'here subinfeudation is extreme and has reached, 
as in parts of Bengal, fantastic proportions. But we feel con­
vinced that the possibilities of reform should be investigated and 
we would hope that many proprietors would, in their own inter­
ests, willingly accept measures _design~d to ensure that proprie­
tors as a class- fulfil their . obligations . 

. . 

One of us (Sir Manilal Nanayati) is not in agreement with ·us. 
on this subject. His views are contained in ~ separate minute. 

Su·mmary of conclusions and recom'1'(Lendations 

62. '\Ve may summarize our main conclusions on this subje(:t 
as below:- ·. 

-{i) The programme of rural economic development which 
has to be undertaken in the immediate post-war period, will en­
counter special difficulties in those areas where the permanently­
settled estate system prevails. 

"'{'ii) A comprehensive enquiry into the permanently-settler! 
estate system has been carried out in Bengal. It is necessary that 
enquiries should be undertaken in those provinces (other than 
Bengal) where the system pre~ails, and such enquiries should be 
directed to the following points: .......... 

(a) '\Vhat are the specific defects of the permanently-set­
tled estate system as actually functioning in the province. as dis­
tinguished from those defects which are common to all the land 
systems in the country; and to what extent do they present diffi­
culties in the way of improving agircultural production and in­
crear;ing the standard of life of the cultivating classes? 

(b) What measures should be undertaken, as long os the 
system continues, in order to remedy the defects and remove the 
difficulties in question?-

(c) What are tbe financial and administrative implica­
tions of the acquisition by the Government of interests inter­
mediate between the ryot and the·Government and the introduction 
of a ryotwari system? 

v(i'ii) On the basis of the results of such enquiries, a definite 
pdicy should be formulated in relation to the futur~ of the 
f.iystem. The further conclusions which follow are put forward as 
tentative results of a preliminary study of the subject, to be taken 
into consideration when the enquiries we have recommended are 
made. 
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(a) Having regard to its financial and administrative 
itoplications, it appears unlikely that the replacement of tbe 
permanently-settled estate system by the ryotwari system will be 
c_arried out within a relatively short period. There is, therefore, 
need . for. ensuring that the system functions properly as long as 
it continues. 

(b) The ·more important features of a policy of reform 
have been discussed in paragraphs 52 to p7, and summarized in 
paragraph 59. Such a policy cannot be implemented and the 
defects of the system cannot be removed unless Government 
assumes powers of supervision and control over the management of 
estates. The assumption of such powers is justified in the public 
interest. 
______ (c) A policy of reform is likely to meet with special diffi.. 

culties in areas where suhinfeudation prevails. In such cases, 
suitable methods would have to be devised for giving effect to the 
principle. of " one estate, one proprietor." 

(d) Where subdivision and fragmentation of estates have 
already gone far, "uneconomic estates " would present a problem 
which may have to be solved by either acquisition or compulsory 
amalga-mation. 



UI.A.PTER II.~OTIIER RURA.L.ECONO:~uc. PROBLEMS 
'-

.A..-.A.GRICULTUB.AL PRICES 

One fact clearly emerges from a study of agricultural 
economy in its various aspects during the decade preceding the 
war; it is the fundamental importance of the maintenance of 
egricultural prices at a reasonable level. The development of 
ugriculture, which is so essential, cannot take place unless, fu·st, 
the culti~ation of land remains a more paying business than it 
was in the decade before the war, and, secondly, all engaged in 
the business feel assured that it wil! remain so. Neither of these 
two conditions is likely to be satisfied unless the stabilization of 
agricultural prices is accepted as an essential part of Government 
policy and there is c<1nfidence in the ability ·of Government to 
m&ure it. The following passage 1 from our e·v:idence illustrates 
the importance of the price factor:- · 

" After four years of strenuous effort, the. movem~nt in ~~e 
district was pulsating with life; the approach ·had been main!y 
ugricu!tural-the provi8ion of good seed and water facilitie~. 
The people who had avoided co-operatives were clamouring for 
them to be started in their villages and· we were refusing appli­
cations every day. Then came the crash in prices. The ·work 
of years was undone in as many weeks. The old feeling of 
nelplessness and hopelessness· rff~Urtied; it was no use !i!J'~tinK 
vgainst fate; all this talk of increased production was but a ~evice -
to bring down prices. The collapse. was-or .at least appeared 
t? us then ~o b~omplete. Realizing tha~ we had. tried to 
bui!d an arch and neglected the keystone, we took up the--ques­
tion of a minimum price for sugarcane. After years of struggle, 
that became an accomplished fact, On this basis, 1;1tilizing the 
earlier foundations_ we built again; the co-operative cane market­
ing societies are the finest example of co-operative effort and 
success in. India. In these societies we linked up credit with 
farming on the one hand and marketing- on the other. ·But -the 
whole structure would collapse if there were no minimum price for 
rune. Given price stability, much can be done by linking- up c!e~!t,. 
vgricultural improvements and marketing so as ~~ _supply· -the 
f~cilities needed for agriculture; whether water or manure or lleed. 
or machinery or organization. Without it we are building on· 
sand." 

2. The principle involved is well recognized not merely in: 
India but in most countries of the world. The United Nations 
Conference on Food and Agric~lture (1943) accepted it and--made: 

. - ' 
1 Remarks of an officer, based on his per~o-nal experi~n~~ of tij.e·, yicl;fli' 

tudes of the co-operative movement in one of 'tlie· · niajor provinces, 
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a recommendation on the action required, on an international 
plane, for giving effect to it. The recommendation 1uns as 
follows:-

" XXV,. .International commodity arran9emfmt1J. 

Whereas-
!. Excessive short-term moveme!lts in the prices of food 

and agricultural commodities are an obstacle to the orderly con­
duct of their production and distribution; 

2. Extreme fluctuations of the prices of food and agric11l­
tural products aggravate general deflationary and inflationary 
tendencies, which are injurious to producers and consumers alike; 

3. The mitigation of these influences would promote ~he 
objectives of an expansionist policy; 

4. Changes in the scale and character of production to 
meet more effectively the world's need for food and agricultural 
products may in certain instances require a period of transition 
acJ international co-operation to aid producers in making neces­
flary readjustments in their productive organization; 

6. international commodity arrangements may play a. 
useful part in the advancement of these ends but further study is 
necessary to establish the precise forms which these arrangements 
should take and whether and to what extent regulation of produc­
tion may be needed; 

'l'he United Nations Conference on Food and Agriculture recom­
mends-

I. That international commodity arrangements should be 
designed so as to promote the expansion of an orderly world 
economy; 

2. That, to this end, a body of broad principles should 
through furtller international discussion be agreed upon regard­
ing the formulation, the provisions, and the administration of 
such international commodity arrangements as may be deemed 
feasible a.nd desirable and should include assurance that-

._ (a) .Such arrangements will include effective represen-
tation of consumers as well as producers; 

(b) Increasing opportunities will be afforded for supply­
ing consumption needs from the most efficient sources of produc­
tion at prices fair to both consumers and producers and with due 
regard to such transitional adjustments in production as may be 
required to preJVent serious economic and social dislocations: 

(c) Adequate reserves will be maintained to meet t 11 
consumption needs; · 

(d) Provision will be m~de, when applicable, for the 
c:lrderly·disposal.of surpluses; 
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3. That an international organization should be createJ at 
an early date to study the feasibility and desirability of s)lch 
arrangements with reference to individual commodities and, iu 
appropriate cases, to initiate or review such arrangem~nts t~r ba 
entereJ. into between Governments in accordance with agreed 
principles, maintaining c!ose relation with such programmes ;&S 

may be undertaken in other fields of international. economic 
activity to the end that the objective of raising consumptiou 
levels of all peoples may be most effectively served." · 

;j, We have quoted the above recommendation mainly to 
reinforce our view that a policy of stabilization of agricultural 
prices is necessary and desirable, and partly to bring out the 
f&ct that the successful implementation of such a policy wlll 
require some measure of international co-operation. This· does 
not, however, mean that Governments in this country should post-
11one taking action within the country until international com­
modity arrangements are devised and put in operation; or that 
they should give up the attempt to maintain ·.a stable price leve] 
if, unfortunately, such . international arra.llgements fail to 
materialize. We fully realize the interdependence of world 
et"onomy, and the need that India should pursue policies and 
methods in harmony with the rest of the world. The arrangements 
made within the country should, therefore, be such as to be capable 
of being dovetailed into a co-ordinated system of international 
exchange of goods and services. International commodity 
orrangements however, can only be the superstructure of an edifice 
of which the foundation and the most important parts must be 
built in each country by the Governments concerned. 

4 .. 0~ this subject we P't~ the following question to the 
1'rovmc1al Governments :- · · 

'' During the economic depression of the early thirties, the 
agricultural classes were hard hit as a result of an unduly low 
level of prices of foodgrains. On the other hand, it has -been 
found necessary during recent years to adopt various measures 
for preventing prices of foodgrains from rising too high and 
thereby causing serious hardship to the consumers. In view of 
this experience, do you consider that Government should, in the 
future, accept responsibility for maintaining even in normal times 
a system of regulated prices for foodgrains? 

If so, discuss to what extent the various control measures 
at present in force and the system of supply and distribution 
developed recently would have to be retained even in normal 
times. •Outline. a scheme of measures which, in your. opinion, 
would constitute a workable system <;~f regulated prices and ensure 
a fair minimum price for the agriculturist and a fair maximum 
for the consumer and prevent undue fluctuations." 

A~ abstract of the replies received is ·annexed to this report t. 
It will be seen that ideas have not yet crystallized as to the 
" scheme of measures which would constitute a workable system 

1 Section B of Appendix IV. 
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of regulated prices and ensure a fair minimum price for the 
agriculturist and a fair maximum for the consumer, and prevent 
l.m<lue fluctuations." \V e would draw attention to the opinions 
expressed on this subject by the Governments of Sind :l.nd 
Orissa. 

We understand that a Sub-Committee of the Policy Committee 
on Agriculture, Forestry and Fisheries, is at present considering 
" (a) the principles on which producers' prices of agricultural 
produce . . . should be fixed and '(b) the means by which 
such prices can be made effective and an assured market be 
provided." The evolution of a scheme of regulation of prices 
must necessarily be based on a full examination of all aspects of 
the complex problem, and that Committee is at present engaged 
in such an examination. We, therefore, propose in this report 
merely to draw attention to those aspects of the problem which 
emerge from our review of the food situation during the last three 
years, the nature of the measures taken to control the situatirm; 
and the lessons they offer for the future. 

5. The first point to be stressed is the relative importance of 
the prices of food crops as compared with other agricultural 
.prices. This is illustrated by the following table showing areas 
under different crops in British India on an average of the five 
·years ending 1938-39:-

Area (in million Percentage. acres). 
I. All. foodgrains, pulses, and other 

food-crops (exclusive of 
edible oilseeds) .. 197·55 80·9 

II. Cotton, jute, and other fibre 
crops .. 17·98 7·4 

III. Oilseeds .. 14·93 6·1 
IV. Fodder crops 10·39 4·3 
v. Other miscellaneous crops 3·24 1·3 

244·09 100·0 

These figures show that rather more than four acres out of 
every five were cultivated with food crops, which are mostly 
cereals and pulses. (The area under other food crops including 
sugar is relatively small, viz., only 4·4 per cent.) The figure'S 
bring out the extent to which the economy of agricultural pro­
duction must be bound up with the level of prices o£ food crops. 
lt is true that the proportion of the yield of food crops which 
comes into the market is smaller than in the case of other crops; 
but even if allowance is made for this, it is clear that food crops 
must represent a large proportion of the market supply of agri­
cultural produce. Further, food prices represent the most import­
ant element in the cost of living of the mass of the non-agricultural 
population and therefore constitute a predominant factor in the 
general level of wages. The general stability of the economy 
of the country depends far more on the stability of food prices, 
than on that of the prices of all other commodities taken toget~er. 
This conclusion is confirmed by the experience of the country durmg 
the war. 
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6. l'he second point to be emphasised is the relative import· 
ance of the prices of rice and wheat _as compared with the prices 
o.f other cereals and non-cereal food crops. The area under rice 
and wheat is nearly one-half of the area under all food crops, 
and the relative proportion of the yield of rice and wheat is 
much higher. They are also practically the only food crops 
which enter in large quantities into long-distance trade within 
India, besides being the only food crops directly affected by 
supply and price conditions prevailing in world markets. We 
believe, therefore, that stability of prices over the whole range 
vi food crops is primarily dependent on the stability of prices 
of rice and wheat. If the prices of rice and wheat are success­
fully held by Governmental action within predetermined limits, 
the prices of other cereals and many non-cereal food cx·ops will 
tend to adjust themselves within corresponding limits. 

1. The hurd core of the problem of stabilization of agricultural 
prices generally (and indeed of the general s-~ructure of prices and 
wages in the economy of the country as a wh9le) i::f thus the stabi­
lization of the prices of rice and wheat. , It is necessary to stress 
this fact because a detailed investigation of the general problem 
of price stabilization is likely to bring out special difficulties in 
the ca~e of such commodities as cotton, jute, and oil-seeds, of 
which a large proportion enters into international trade. Since, 
in general, the prices of all goods and services are to some extent 
inter-dependent, the conclusion may be reached that price stahi· 
lization is impracticable in normal times .. We are anxious that 
such a conclusion should not be drawn. as we are convinced that 
it would be fatal to the succe~ful execution of the food policy 
which we have recommended. •.·"We therefore emphasize the neces­
sity and importance of taking measures to maintain the prices of 
rice and wheat within predetermined limits, even if it should be 
found that the prices of other commodities cannot be regulated. 
This does not imply that it is not necessary to maintain a fair 
level of price::f for such' commodities as cotton, jute, or oil-seeds. 
This, too, is clearly necessary. But we are of opinion. that the 
problems involved· and the methods of regulation required may 
be different, and the degree of success achievable by Governments 
in India may be more largely dependent on the state of supplies 
and prices in world markets of these commoditie::f than in the 
case of rice and wheat. Our conclusion is that the policy of price­
stabilization in respect of rice and wheat should be given effect 
to in normal times, irrespective of any action that may have to 
be taken in respect of other commodities. 

8. As regards the methods to be adopted, we think reliance 
should be placed very largely on the practical experience of food 
administration :in this country during the war. Study of the 
systems in force in other countries has its uses but may prove 
misleading- unless full allow~nce is made for differences in con­
ditions. · In our view, therefore, the cour::fe that should be· follow­
ed, is the progressive adaptation of the existing system of food 
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administration to changing conditions; step by step, until . what 
may be regarded as normal conditions are established. It is from 
this point of view that v•e have tried to visualize the immediate 
post-war period and framed the recommendations set out in 
Chapter VI of Part I. Hence we attach great importance to 
those recommendations from the long-term point. of view. :We 
have indicated the basis on which, in our view, it would be desir­
able to fix the price-maxima and price-minima to Le maintained 
du1'ing the transition period. We have also pointed out that the 
essential requisites for keeping prices within these limit:/, viz., 
the control of imports under the llaoic Plan, the possession of 
buffer stocks and an organization for makin()' purchases and sules 
.in the market, would all be present during the transition period. 
Experience gained during this period will,_ in our opinion, pro­
vide the data on the basis of which the ·price-maxima and price-

. •uinima to be maintained during a subsequent period can be 
~>eitled, and indicate the measures to be taken by the Governments 
concerned for maintaining prices within tho~e limits. We may 
also refer to our recommendation about the establishment of an 
All-India Food Council and indicate our view that the process by 
which future schemes of regulation of prices of rice and wheat 
may be settled and periodically revised, should be one of agree­
ment between the Centre, the Provinces and the States, e:ffF:cted 
on the advice of the All-India: Food Council. 

9. In this section we have dealt with the problem of the :/tabi­
lization of market prices. There remains of course the problem­
quite a different one-of ensuring that the margin between the 
prices received by the producer and that paid by the consumer .is 
not excessive. This is largely a question of marketing, a subject 
which was dealt with by the Royal Commis'sion on Agriculture, 
and the Central Banking Enquiry Committee. We have not, how­
ever, been able to undertake an examination of this extensive sub-

. j~ct and must, therefore, content ourselves. with· rlrawin.g attention 
to its importance and the recommendations ·of the bodies referred 
to above. 

10. One of us (Sir Manila! N anavati) who is in agreement 
with the foregoing conclusions, desires to draw attention to a 
probable effect of the &iabilization of prices on agricultural eco­
nomy. He thinks it will render the purchase of agricultural land 
a. more attractive proposition for investors and money-lenders and 
thereby lead to an increase in the holdings of non-agriculturists 
who let out their lands to crop-sharing tenants. He, therefore, 
suggests that, in order that the full benefit of p:ice ~tabilization 
may be realised, the latter should be accompamed by ~easures 
of land reform designed to prevent such a development. 

1 In support of l1is argument Sir ~Ianilal draws attenti_on t!? the 
warning gtven by the .President ~omm1~tee .. on Tenant. Fa!"mmg, m. t~e 
United States of Amenca, that while adJnstmg ff~·m prices unless this IS 
~mpanied by other measures of land reform 1t may redound largely 
tn the advantage of absentee landl!>rd~ RJ?-d c~edit interests ~,nd may be 
more or less nullified through capitahzatiOn m land values. 
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·we have already explained, in a previous chapter, our v_iews 
on the crop-sharing system of cultivation. :we are unable to 
agree that this type of cultivation would necessarily incr~ase as 
a result of. stabilization of prices. If agriculture is made more 
secure and more profitable than during the decade before. the 
war-and we are all agreed that this is necessary-presumably the 
small holder would not be under the same pj:essure to sell; and 
this would offset the greater attractiveness of land to the non­
agriculturist investor. \Ve are of opinion that the issues relating 
to stabilization of prices should be decided independently of the 
reform of the land system. 

Summary of conclusions and recommendations 
11. (i) the maintenance of agricultural prices at a reasonal?le 

level is a factor of fundamental importance in agricultural 
economy. 

( ii) The United Nations Conference on Food and Agricul­
ture accepted the principle involved in the al)ove proposition and 
made a recommendation on the action required, on an inter­
national plane, for giving effect to it. 

(iii) A scheme for the regulation of agricultural prices must 
be based on a full examination of all aspects of the complex pro.;. 
blem. A sub-committee of fhe Policy Committee on Agriculture, 
Fore:rtry and Fisheries is, at present, engaged on such an exami­
nation. Attention is, therefore, direc.,ted in this section to the 
lessons to be drawn from measures taken during the war to control 
the food situation in India. 

(iv) 'l'he first point stressed is the importance of the prices 
of food crops as compared wi1jl~ other agricultural prices, in the 
economy of the country. · 

(v) The second point emphasized is the importance of the 
prices of wheat and rice as compared with the prices of other 
cereals and non-cereal food crops. , 

(vi) The hard core of the problem of stabilization of agri­
cultural prices, is therefore,~ the stabilization of rice and wheat 
prices. It is accordingly recommended that a policy of stabili..:a­
tion of the prices of wheat and rice should be adopted irrespective 
of any action in respect of other commodities. · · 

(vii) Importance is attached to the recommendations made 
in Chapter VI of Part I in regard to the fixation of maximum and 
minimum prices during the transition period after the war and 
the measures to be taken for keeping prices within those limits. 
During this period the essential requisites for price control, viz., 
control of imports, the existence of buffer stocks and an organiza­
tion for making purchases and sales in the m3Jket, would all oo 
in existence. 

(viii) It is considered that experience gained during the 
fransition period will provide data for determining the upper and 
lower limits within which prices should be maintained in subse~ 
quent years, and will indicate the measures to be taken for main~ 
taining prices' within those limits. 
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' 
, (ix) One of us (Sir Manila! N anavati) considers that the 

full benefit of price stabilization cannot be realised unless it is 
accompanied by measures o_f land reform. The rest of us take the 
view that· the issues relating to stabilization of prices shouid fie 
decided independently of. the reform of the land system. 

JB.-R URAL CREDIT · 

12. A large volume of information on the subject of rural 
credit was assembled by the various l'rovincial Banking Enquiry 
Committees, and a detailed discussion of all its problemil is to be 
found in the Report of the Ventral Banking Enquiry Committee 
of 1931. A certain amount of information about the present posi­
tion is contained in the replies we have received from Provincial 
Governments, of which an abstract is annexed to this report 1• 

We do not propose to traverse the ground so fully surveyed by the 
Central Banking Enquiry Committee and shall merdy supplement 
the recommendations made by that Committee, in certain respects, 
wi~ reference to our appreciation of pr~sent conditions. 
v' The. supply of rural credit, particularly credit required 
by the middle and poorer classes of cultivators, is provided in the 
main by. the rural money-lender. The amount rupplied by Pro­
vincial Governments and by the Co-operative movement is rela­
tively small, and joint stock banks " play little part in the sup­
ply of credit to the agriculturists and do not look upon agricul· 
tural :finance as part of their general business.'' The Central 
Danking. Enquiry Committee referred to the 1

' very small share 
of the finance required by agriculturists " provided by tne Gov­
ernment under the Land Improvement Loan3 Act, and lhe Agri­
culturists' Loans Act, and gave figures illustrating " the very 
insignificant part played by Government in the matter of supply­
ing r-qral :finance." The replies received f:o;n Provinc~al Gov­
ernments indicate that, apart from the prov1s10n of cred1t under 
the Grow More Food campaign, the position continues to be the 

7
me a in 1931. 

The co-operative movement 

13. The volume of credit supplied by the co-operahve move­
ment is larger than that supplied by Government. !'h.e p;oportion 
of the rural population benefited l:iy the movement 1s mdiCated by 
the :figures in the following table 11 

:-

Province. 

North-West Frontier Province 
United Provinces 
Central Provinces and Bera.r 
Assam . • • •• 
Bihar (cumOrissa) 
Bengal 
Madras .• 
Bombay (cum Sind) 
Punjab 

Percentage of members of 
agricultural credit 

societies to families in 
rural areas. 

0·2 
1·8 
2·3 
2·9 
3·1 
3·8 
7·0 
8·7 

10·2 

1 Appendix III. 
I Report or the Royal Commission on Agriculture in India (1928), paragraph 

872. 
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These figures indicate the position in 19:26-27. The following 
~le' shows the growth of the mo>ement since that date:-'-

.!iumbt>r of Number of Wt.rking 

I' ear. , sociebllll (ill memoers \i.D. capital (ill Loans issued (in 
tbo .. oanliS). millions). crures of crores of rupellll). 

lU)!ee.i). 

1927 71 3·06 57·57 35·10 
Hl3o S9 3·95 88·07 3!•33 
19!1 1.2! 5·ti3 9lN8 40·89 

These figures 1·elate to all societies, and not merely rural credit 
societies; but they sene to indicate, first, that the movement is 

~xtending, secondly, that the rate of growth. was slow d~ring the 
....thirties and thirdly, that the pace of expansion has conoidera­
~ly quickened dm·ing the· five years ending 1941) The fact that 

the movement is expanding is encouraging. But, if we consider 
the figures in the two foregoing tables, it is clear that the per­
centage of the population served by the co-operative movement is 
still very small. Further, few societies provide regularly the 
entire credit needs of their members and hence in many areas it is 
common, as the Bombay Government hare remarked, for .the 
" co-operative societies to be regarded as an ·additional sowcar." 
Finally it should he remembered that a mere statement of numbers 
is liable to be misleading. Some societies " flourish for a short 
time and then die an unnatural death,; many societies which liv& 
longer on paper have no real vitality. Among those which actually 
function, the standard of efficiency varies greatly. The following 
table 9 shows the percentage of societies which are regarded as 
being in a generally sound and flourishing condition and therefore 
classified as A or B (according to the standards laid down l>y. the 
ReO'istrars' Conference of 1936):-

0 '·' 
Number' or 

societies. Province. 

/Bengal 37,707 

Punjab 24,322 

Madra.~ 13,759 

United Pro\inces .. 10,858 

Bihar ... 7,762 

Bombay 5,126 

Central Provinces and 
Berar 4,764 

Orissa 2,704 

Assam 1,551 

Sind 1,397 

North-W'est Frontier Pro-
vince 822 

Percentage of societies 
classed as 
~ 

A B 
0·1 1·3 
2·2 14·2 

3·9 15•4 
0·1 1·5 

0·9 6·4 
5·5 25·2 

0·3 5·2 
0·4 2·8 

0·6 5•7 
1·7 28·8 

1'6 8·1 

1 " Satistical Summary of the Social and Economic Trends in India 
inter-war period" (1945) issued by the office of the Economic adviser 
Government of India. 

Total. 

1·4• 

16·4 

19·3 

I-6 
7·3 

30·7 

5·8 
3·2 
6·3 

30·5 

9·7 

in the 
to the 

•Review of the Co-opPrative Movement in India, 1939-40, issued by 
the Agricultural Credit Department of the Reserve Bank of India. 

• 26·4 per cent unclassified. 
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l'lte private moneylender 

14~ lt is thu:; evident Ulat t.lle agency eftectivdy sexving ruxal 
urcas 1s the J..ll'lVau:: lllOLt.t:y-lt:l.I.Ut:l'. i.IJ.c.n: an: two cla:.ses of th~:::;t: 
llio.uey-lt:nUel'l:!; one, tb..e lllOl't: colll.uwu, ll:l l.Ue ,lJlOJ.t::>oWl.l.al illo.u.~::y­
lend.er who col.llbmes h1s busme~>s w1t.h tia<lmg 1n v1Hage prouuce; 
the other 18 tll.e non-pl'Olet>:>lo.u.al l.llou~::y-l~::nut>.r w.IJ.o ll:! u1·awn 1n 
most cases from the ra..u.ks ot la.ud.owuers and. weH-to-uo aO'ricul­
turists. The Uentral .Banking hnqui1y l)~uunittee noted t:at the 
latter class was coming mto prominence in some provmces, 
especially .Madras and the Punjab) 'l'he replies! received from 
.l:'rovmc1al Uovernments indicate that this tendency is increasing. 
All t~e ..Provincial Committees, as well as the Ventral .llan.k.ing 
Enquuy Qommittee, were practically unanimous in the opinion 
that t.he private money-lender was an indispensable feature of 
Indian rural economy) '· He is easily access1ble. His methods 

-of business are simple and elastic. He maintains a close personal 
contact with the borrower often having hereditary relations with 
the family of the borrower. His local knowledge and experience 
and .his presence on the spot enable him to accommodate persons 
without tangible assets and yet protect himself against losses." 
The evils of the system are, first, that though there has been a 
reduction from the unconscionable high rates of interest of the 
past, the rates are still high in many parts of the country; 
~y, that the professional money-lender tends to abuse his 
influence over the debtor, particularly in order to secure possession 
of the latter's saleable produce at a low price, and similarly, the 
non-professional money-lender often advances money with a view 
to the eventual acquisition of the debtor's lanV Like all general 
statements, these must be subject to exceptions. It should also be 
recognized that there are two parties to the business of money­
lending, and the defects of the system are attributable in part to 
weaknesses of character among borrowers and not entirely to the 

· avarice of lenders. We think it is inevitable that the private 
money-lender will continue, for a long time to come, .to be the 
main agency for the distribution of rural credit, particularly short­
term and intermediate-term credit. Policy in_ relation to rural 
credit must be based on the acceptance of this fact, as well as on 
the recoO'nition of the need for improving the working of the 
system. ~:~Reforms are necessary which would protect honest 
borrowers and lenders alike, which would ensure the maintenance 
of fair and equitable relations bet.;een them, and which would 
not only increase the supply ·of credit for productive purposes ~ut 
also diminish the supply of credit for avoidq_l?).e unproductive 
purposes. To this end, we consider it necessary (i) that the money­
lending- bus~s should be licensed; '(ii) that the reciprocal oblig-a­
tions of the lender and the borrower should be reg-ulated by law 
in such matters as the interest. chargeable on different t;vpes of 
transactions, the maintenance of proper accounts, the perio.di~al 
settlement of accounts, etc., and @ii) that adequate machmery 

1 Appendix m. 
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should be established for administering the licensing system and 
reviewing the effect of regulation, with a view to a continuous 
improvement in rural credit facilities . 

./ The licen.sing and cont:rol oj moneylender& 

15. The question of the licensing and control of money-lenders 
was fully examined by the Central and Provincial Banking 
J<.;nquiry Committees. A system of compulsory registration of 
money-lenders was recommended by the Provincial Uommittees of 
the Central Provinces and Bengal. Other systems involving re()"is­
tration were proposed by the Provincial Committees of Madras ~nd 
Bihar. The United Provinces Committee, although they made no 
concrete recommendations, referred to various suggestions made 
to them on this subject. The Committees of the Punjab, Bombay 
and As11am were, however, opposed to registration. The Central 
Banking Enquiry Committee did not accept any of these recom­
mendations and held that " a real and lasting solution can only 
be found by the spread of education, the extension of co-operative 
and joint-stock banking, and by the training of the borrower in 
habits of thrift and saving; '' and, in the me·anwhile, commended 
the Punjab Regulation of Accounts Act, 1930, to all Provincial 
Governments for consideration. They also po'inted out the possibi­
lities of a better utilization of the Usurious Loans Act; 1918. 

16. Experience, however, has shown the inadequacy of these 
conclusions and there is now a general trend of opinion in favour 
of a system of licensing and control of money-lenders. The results­
of experience in the Punja~ are clear. We have been informed 
by the Government of that province that-

" the Usurious Loans Abi, 1918 • ._practically remained 
a dead letter though it was capable of being worked to the advan­
tage of the debtors. The Punjab Regulation of Accounts Act, 
1930, seeks to regulate the money-lender's business. It requires 
all money-lenders to use r·egular account books and to furnish each 
debtor bi-annually with a legible statement of accounts, showing 
not only the amount outstanding but also all loan transactions 
entered into during the past six months. It also provides for the 
keeping of separate accounts of the money-lender from that of his 
accounts as a shop-keeper where he combined the two vocations. 
These provisions were mostly gnored and evaded until the enact­
ment of the ~Ioney-lenders Registration Act, 1938, which provided 
severe penalties for their non-observance . The Punjab 
Registration of Money-lenders Act of 1938 aims at regulating the 
business of the money-lender on the lines of the British Money­
lenders Act, 1937. · According to this Act, every money-lender i~:~­
to apply for the registration of his name at the office of the 
Collector of the district; and the registration fee is Rs. 5. He 
is also to ar>ply for the licence which will be granted to him for 
such period, in such form, on such conditions and on payment of 
such fees as may be prescribed. The licence shall be renewed after 
the expiry of the prescribed period. But h~s licence is liable to be 
cancelled, if after the coming into force af this Act he is found 
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guilty of dishonesty and fraudulent practice in his business or is 
1ound by a court to .have charged .higher rates of interest than 
those prescribed under the lte11ef of lndebted.ness Act, in more 
than one suit or has been held by a court to have contravened thr 
-provisions of section ~_of the Punjab Regulation of Accounts Act 
m more than two s~Its.. I£ a money-.le~der. is not registered a~ 
does not hold a vahd hcence, any sUit mstltuted by him for the 
recovery of a loan or the execution of a decree relatin(J' to ;-. lean 
shall be dismissed after this Act came into force. Po;er has also 
been, giv:en to the Commissioner of granting to the money-lender 
~whose hcence has been cancelled) a certificate specifying the loan 
m respect of which a suit may be instituted by him or the decree 
in respect of which an application for execution may be presented. 
The Provincial Government has been given the power to exempt 
any person or class of persons from the operations of the Act. This 
Act does not affect the loans granted by a landlord to his tenant for 
purposes of husbandry and also those granted by Banks~Co­
operative Credit Societies or the Central and Provincial 
Governments." 

A ch_ange of opinion is also observable in other provinces. The 
United Provinces G<tvernment have told us-

" It is clear that they (village moneylenders) are an indis­
pensable element in the financial system of the country though 
their. resources are limited and methods antiquated. The true 
remedy, therefore, is not to end but to mend them. No statistical 
data are available regarding their business. The necessity of such 
data is urgent, and the same is needed with a view to determine 
thE:: direction in which they should be improved. It is considereJ 
t.hat it would be useful to proceed with the implementation of' the 
United Provinces Money-lenders' Bill, 1939." 

We agree that an important advantage of the licensing system 
1vould be that it would provide a machinery for ascertaining the 
real state of affairs regarding indebtedness and rural credit require­
ments, and other information necessary far devising methods of 

_improving rural credit facilities. 

~n Bomba;, we are informed, the promulgation of a Money-. 
lt·nders' Act was considered on several occasions in the pa~t, but. 
for a variety of reasons was not proceeded with. It has recently 
been impressed on the Government by the Provincial Rural Develop­
ment Board that it is necessary to have an Act of this nature, 
and the Government agree that " the primary needs are (i) to 
~icense money-lenders and limit their rates of interest and stop 
usurious practices; (ii) to curtail the cultivator's liberty to borrow 
and allow loans from licensed money-lenders mostly for productive 
purposes, a small margin being allowed for unproductive purpos.es; 
and (iii) by a system of control of crops and compulsory markehn~ 
through societies, to recover the loans promptly and save the cultl­
Vlitor froni his own improvidence.'' 
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~he Central Provinces and Berar, a Money-lendet·s' Act has 
been in operation since 1934, and judicial administration reports 
show that the Act is working satisfactorily on the whole, although 
tl.e courts have come across cases of unlicensed money-lenders 
and cases where accounts were not kept and sllpplied &s r~Jquired 
hy the Act. 

17. In the light of the experience in the Punjab and the Central 
l'rovinces, the action taken in Bengal and Sind, and the views 
expressed by the Governments of the United Provinces and Bombay, 
we feel no doubt about the correctness of the conclusions recorded 
at the end of paragraph: 14 above. We, therefore, recommend the 
adoption of legislation, on the lines in force in the Punjab by 
all provinces which have not already undertaken such legislation. 
W c desire to make it clear that this recommendation is based ot) 
recognition of the role that money-lenders have played and are 
likely to play in the future in rural economy and the consequent 
ueed for ensuring a high standard of efficiency, integrity, and fair 
dealing among borrowers as well as lenders. We would add that 
legislation by itself is not sufficient, and that· .emphasis must be 
laid on adequate and continuous supervision of the licensing system 
and th:__~r§.tematic review of results. 

\.-f8." We think that, concurrently with the extension of the 
system of licensing of money-lenders, steps should be taken to 
improve their status and link them, together with indigenous 
l1ankers, to the banking structure of the country.} A number nf 
recommendations were made by the Central Banking Enquiry 
Committee in order to secure these objectives. We understand 
that efforts made in this direcqtm by the Reserve Bank, in its 
Agricultural Credit Department, have encountered difficulties and 
T)lad~.little progress. In view, how~ver, of the obvious importllnce 
of the subject, we suggest, that the· possibility- of removing the 
difficulties hitherto encountered should be further explored by 
the Reserve Bank in consultation with Provincial Governments. 

I 

/ J/ ea.sures for relief of debt 

19. The Cedral Banking- Enquiry Committee drew pointed 
attention to one very unsatisfactory feature of the system of agri­
cultural finance, namely, the absence of a clear distinction between 
lJans required for short and long periods. They said1

-

" When large sums of money are bo~ro~ed, say, for_ capital 
improveJ!lents or for repayable debt, which could not in ordinary 
circumstances be repaid within a short period of time. the periotl 
of repayment fixed in the bond of agreement does not ordinarily 
exceed a short period. for instance, it is three years in the c~nb·al 
Provinces. The result is that the income of the cultivator has to 
be utilized towards payment o"f the loan to ~ greater extent than 
is possible or desirable and he is left without sufficient margin 

1 Report of the Central Banking Enquiry Committee, page 60, para­
graph 85. 
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even for his subsistence. This involves running the farms on Ie~ 
productive methods than would otherwise be possible and its re­
actions on national welfare a1·e detrimental." 
Elsewhere in the report the Committee drew attention to another 
u.udesirable consequence of this defect, its effect on the capacity 
of the money-lender to provide an adequate supply of credit at a 
reasonable price. The Committee said 1 - .. 

" The money-lenders generally work with their own capital 
. Owing to the absence of a rational system of rural finance 

differentiating between short and intermediate credit needs on the 
~me hand and loug-term needs on the other, the capital of the 
'Jillage money-lender who is the mainstay of the agriculturist is 
becoming frozen from year to year.'' 
It is obvious that no change in this situation can be expected until 
the volume of indebtedness of the cultivating classes to· money­
lenders is reduced to what may be regarded as the normal require­
tuents of short-term and intermediate-term credit, and does not 
include amounts which can only be repaid over a long series of 
years. The healthy functioning of the rural credit system is, 
therefore,' bound up with the question of the reduction (lf 
indebtedness. 
~On this question the Central Banking Enquiry Committee 
made the following recommendation 11:-

" (1) Attempts to relieve prior indebtedness may be usefully 
made in localities where co-operative land mortgage banks exist 
and the further establishment of these .banks should be encouragerl 
where there is reasonable prospect of their successful working 
having regard to all the local conditions .. 

(2) To satisfy the credit requirements of large classes of 
agriculturists who are outside the co-operative movement and to 
provide substantial loans to big landlords, Provincial Land 
Mortgage Corpora.tions on a joint-stock basis or on the model of 
the English Land Mortgage Corporation are necessary. 

(3) A scheme of debt conciliation on a voluntary basis is 
recommended for the consideration of lo~al Governments. 

(4) The Governments concerned should also explore the possi­
bility and desirability of undertaking other legislation to sef!ure 
the settlement of debts on a compulsory basis." 

21. These recommendations were made against a background 
of growing economic depression, which presently compelled all 
Provincial Governments to adopt various legislati>e measures for 
the- relief of debt. The nature of these measures are described 
below:- · 
- ~.Moratorium.-Prior to the formulation of debt relief 

measures, many Provincial Governments granted a moratorium to 
agt·icultural_debtors with a view to preventing a rush o£ suits and 
------·---

1 Report of the Central · Banking Enquiry Committee, pag;e SJ, 
paragraph 113. 

a Ibid, pag:e 498. 
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the wholesale execution of decrees. To give such protection to 
the agriculturists, the Government of the United Provinces notified 
in 19J:2 that the execution of decrees involving sale of land should 
be transferred to the Collector, who was also authorized to adjourn 
all sales in case the price offered was unfair. This measure was 
subsequently reinforced by provisions enabling the debtor to secure 
a fair price for his land or to pay off the debt in instalments.) In 

·/1937, this was extended to small holders and tenants.) Similar 
protection was given to the agriculturists in the Central Provin­
ces, Madras and Bombay. In the remaining provinces, the Debt 
Relief .Acts provided for the stay of proceedings in suits and 
decrees on the application by debtors for conciliation of debts and 
this indirectly granted a moratori~ in respect of their loans · 
until decisions were taken by the Debt Settlement Boards. 

(b) Canciliation of debts.-Before resorting to compulsion for 
scaling down debts some provinces considered it proper to reduce 
them by bringing about an amicable settleiJ?.ent between debtors 
and creditors. Debt Conciliation Acts were· thus passed in the 
Central Provinces (1933), Bengal and Madras· .(1936), the Punjab 
(1934), and in some of the Indian States. Under these Acts, 
Conciliation Boards were established for the purpose of effecting 
an amicable reduction in debts and arranging for their repayment 
in instalments. 

(c) Compulsory reduction of debt.-In order to give further 
relief to debtors, Debt Relief Acts were passed in Madras (1938), 
the Central Provinces and Berar (1939), the United Provinces 
(1939), Bombay (1939), and Sind (1940). Generally, the_ main 
objects of these Acts were-

{i) to reduce the outstaMling debts so as not to exceed twice 
the original principal, less all payments received by the creditor 
in the past; 

(ii) the reduction of arrears of interest on debts incurred 
during the depression period; and 

(iii) to fix the rate of interest for subsequent years. 

Decrease it£ it£debtedness between 1942 and 1945 

22. The severe effects of the fall of "agricultural prices in 
inereasing the burden of agricultural debt continued to be felt 
and debt relief machinery continued to operate until some time 
after the outbreak o£ war. Within the last three years, however, 
there has been a welcome change. In view of the absence of 
reliable statistics, it is impossible to estimate the extent of the 
reduction in agricultural indebtedness as a result of high prices 
for agricultural produce. The replies1 which we have received 
indieate,- howeYer, that there has been a substantial reduction in 
all provinces. This appears to be particularly true of cultivators 
with large holdings and a considerable proportion of those possess­
ing medium holdings. The hopeful significance of this fact for 

1 Appendix III. 
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the future development of agriculture should not be under-estimated, 
merely because the proportion of such cla.'Sses to the total rural 

population is not large. 1t should not be overlooked that the 
proportion of land held by these classes is large. In so far as the 
burden of debt has hitherto stood in the way of the improvement 
and better cultivation of land, the outlook. for the future may be 
regarded as reasonably bright in retipect of the greater part of th6 
cultivated land of the country. 

2a: Judging from the repliel:l received from a number of 
provinces, it appearl:l probable that small holders, as a class, have 
not benefited materially. It is ti·ue that the market value of their 
holdings has risen gTeatly. 'l'hose who supplement their income 
by other forms of labour have aho been helped by the prevailing 
high level of employment and wages. Again, in some parts of 
the country, family allotments by soldierl:l have added to income. 
Against these circumstances must be set, however, the impo:::tant 
fact that the amount of produce normally sold by small holders 
for payment of revenue, rent, and repayment of debt is relatively 
small, and there has been a substantial rise in prices of: consumer 
goods usually purchased by them. It, therefore,. app3ars fJ'Obable 
that the indebtedness of' this class, speaking generally, may not 
have been reduced substantially in many parts of the country. 

~Land m~tgage banks 
24. It is only in the province of Madras that the technique of 

land mortgage banking has been developed to any material extent. 
'l'he Madras Central Land Mortgage Bank was established in 1929 
and by the close of the year 1941-42, the number of primary 
banks had increased from 12 to 119. The figures of the debentures 
floated and the loans advanced by the Central Bank _also indicate 
the progress made. Up to the 30th June 1942 debentures had been 
issued to the extent ot' ;Rs. 3.;60 crores, of which Rs. 2,74 crores 
were outstanding on that date. The amount of loans due by the 
primary banks to the Central Bank on the same date wa.s Rs. 2 ·59 
crores, of which it is satisfactory to note, no portion was overdue. 

A Central Land Mortgage Bank, on the lines of that in Madras, 
was organized in Bombay in 1935, and by the end of June 1942, 
17 primary banks had been established. The debenture~ outstand­
ing on the 30th June !942 amounted to Rs. 30 lakhs against loans 
due from prima1·y banks of Rs. 31 lakhs, of which Us. 29,000 were 
overdue for repayment. 

In other provinGes, with the exception of the Central Provinces 
and Berar, where there were, at the close of the year 1941-42, 21 
societies with a membership of 6,800, practically no progress has 
been made, · 

Concluding remarks 5"' ..,rf\ ~1 /..., - '6 

25. In the light of present conditions we liave reviewed the 
recommendations of' the Central ;Banking Enquiry Committee set 
out in paragraph 20 above and our conclusions are as f'ollows:­

(i) It is possible that the measures taken for the sealing 
down of debts, whether through debt Jonciliation boards or com­
pulsorily, have largely served their purpose. Such measures are 
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not normally conducive to a healthy relationship between., debt01' 
and creditor on which the improvement of rural credit facilities, ' . . 
in the last resort, depends. lt is no longer necessary, nor m the 
public iutereL<t, that tht: expedient of the compulsorY. scaling down 
of debt should be repeated. ('1'he lesson to be drawn from the debt 
relief legislation in the pas~ decade therefore, is that the condi­
tions which made it inevitable t~ho~d not be_ permitted to arise 
again. lienee the importance of ensuring a stable price level for 
agricultural produce,\a subject on which we have alreadY. expressed 
our views in the prlc'eding section. . · 

(ii) We think that ihe nature of the long-term credit 
requit·ements of the larger landholders (cultivators) will change. 
'l'here should be little ueed in the post-war period for the grant 
of loans to t!uch landholders for the repayment of old debts; on 
the other hand their need for long-term credit for land improve­
ment should increase. 'l'he need tor reducing the debts of some 
of the cultivators with medium holdings and of the majority of 
the small cultivators will remain. l!'or the provision of long-term 
credit for land improvement and the repayment of past debts by 
solvent medium and small holders, we consider that an effort 
should be made to develop land mortgage banks on a much wider 
scale than hitherto in all provinces. In the past the business of 
land mortgage banks has been almost entirely limited to loans for 
the redemption of old debts. ~ e strongly recommend that their , 
activities should be extended to the provision of credit for the 
improvement of land and the introduction of better methods of 
cultivation:) 

I 

(iii) ~inally, we attach'.·great importance to the cultivatio~ 
~ the saving habit and the avoidance of excessive expenditure on 

ceremonial functions,. on litigation and the like.) The experience 
of the decade followlDg the last war, when th:e're was· a general 
1·ise in unproductive expenditure, provides a warning which should 
not be ignored. The ground won during z·ecent years by land~ 
holders generally, and more particularly by the larger landholders, 
would be lost if; as consumer goods become more plentiful and 
cheaper, habits of extravagance and wasteful expenditure should 
grow. Again, debt is frequently due to extravagant expenditure, 
often incurred unwillingly owing to pressure of social customs. 'V e, thereJore, recommend-

~// 

ta) 'fhe savings campaign undertaken during the war 
should be continued ·and intensified during the immediate post­
war period. Propaganda should be undertaken in the rural areas 
linking the need for savings with the requirements of bchemes of 
t·ural economic development. 

""-(b) Educative propaganda should be undertaken, and 
where necessary and feasible legislation1 also, in order to check 
those customs 'vhich compel individuals to incur expenditure 
beyond their means. . 

1 Our attention has been drawn to the Caste •tyranny Act 1931~, in 
force in the State of Baroda as an example of such legislation. ' 
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::Jummary of conclusions and recommendationJ 

~6. Our main conclusions and recommendations are--

(PARt IV 

(i) We consider it necessary (a) that money-lenders eLould 
be licensed, (b) that the reciprocal obligations of- the lender and 
the borrower should be regulated bJ'law in such matters as the 
interest chargeable for different types of transactions, the main­
tenance of proper accounts, the periodical settlement of accounts, 
etc., and (c) that adequate machinery should he established for 
administering the licensing system and reviewing the effect of 
regulation, with a view to continuous improvement of rural credit 
facilities. 

(ii) In order to secure the foregoing, we recommend the 
adoption of legislation, on the lines in force in the Punjab, by all 
provinces which have not already undertaken such legislation. 

(iii) ~fforts to link money-lenders and indigenous bunkers 
with the banking structure of the country have made little pro­
gress. The possibilities of removing the difficulties hitherto 
encountered should be further explored by the Reserve Bank iu 
consultation with Provincial Governments. 

v{iv) As a result of high prices of agricultural produc~. th~::re 
has been a substantial reduction in agricultural indebtedne:>s. 

-'l'his appears to be particularly true oi' cultivators with large 
holdings and a considerable proportion of those possessing medium 

-. holdings. It appears probable, however~ that the indebtedness of 
Rmall holders may not have been reduced substantially in many 
parts of the country. -

'"'(v) It is no longer necessary, nor in the public interest, that 
the expedient of the compulsory scaling down ot debt should be 
repeated. '!'he lesson to be drawn from debt relief legislation 
undertaken in the past decade is that the conditions whicb. made 

. it inevitable, should not be permitted to arise again, that- is, a 
stable price level for agricultural produce should be ;msured. 

- /(vi) Land mortgage banks should be developed in all 
lll'ovinces with the object of providing long-term credit, not only 
for the redemption of old debts but also for land improvement and 
the introduction of better methods of cultivation . 

./(vii) 'l'he savings campaign undertaken dUl'ing the war 
should be continued and intensified during the immediate post-war 
period. 

_ (yiii) ~ducative propaganda should be undertaken, and 
whe1.e' necessary and feasible legislation also, in order to check 
social customs, whieh compel individuals to incur expenditure 
beyond their means. 

C.-RuRAJ.. ·EMPWYMENT-UNDER-EMPLoYMENT 

27. Perhaps the most important, and in many ways the most 
intractable, of all rural economic prol:>lems is that of under­
employment. One of its aspects is the need for supplemental 
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employment for agriculturists. Another is the need for increasin(J' 
the numbers employed in non-agricultural occupations so that 
pressure of agricultural population on the land may be relieved. 

28. On the question of the need for supplemental employment 
for agriculturists the Royal Commission on Agriculture . com· 
mented as follows 1 :-

" A prominent feature of Indian agriculture is the amount 
d spare time which it leaves for the cultivator. This varies very 
greatly according to the local agricultural conditions,· but it may 
be assumed as a broad generalization that by far the greater part 
of cultivators have at least from two to four months of absolute 
leisure in the year . As agriculture in the greater part of 
India cannot offer employment for the whole of the year, the 
problem is to suggest lines of work which can suitably be under­
taken by the cultivator or his family in their spare time and 
without detriment to the cultivation of th~ir land." 

.Ai.'he seasonal character of agricultural et~ployment is a serious 
matter for two reasons, both related to rural overpopulation. Fit·sl 
a large number of farms are uneconomic, that is, the farmer 
is compelled to seek other employment in order to support him­
self and his family, and secondly, the supply of agricultural 
labour in many parts of the country is iu excess of the demand. 

29. We put the following question to Provincial Govern·· 
ments:-

It is generally believed that even in normal times a section 
of the population is too poo~ _,to secure a sufficiency of foodgrailll! 
and is, therefore, underfed at least during certain parts of the 
year. Is this true of your province P If so, can you make a 
rough estimate of the numbers involved. and the average period in 
n normal year during which they are underfed? 

'l'he gist of the replies we received was as follows : It was report­
ed from Sind 1nd the IPunjah that the statement was not true 
of those provinces; no section of the population was too poor to 
st>cure a sufficiency of foodgrains in any part of the year, thougli 
ill-balanced diets were common. The Central Provinces· and Berar, 
the North-,Vest Frontier Province and Assam formed another 
group; the trend of their replies was that, apart from some local 
exceptions (e.g., Sylhet in Assam and certain remote aborigin.al 
tracts in the Central Provinces), the existence of poverty so extreme 
nR to entail insufficit1ncy of staple foodgrains W'as doubted or 
denied. In all other provinces the question was answered in· the 
affirmative, though information as to the numbers involved was 
not available. In general, the rural population affected consists 
of landless labourers and those with very small holdings. We 
obFerve that the differences in the replies reflect fairly closely the 
differences in the pressure of population on land. 

1 Report of th~ Royal Commission on Agriculture, page 566. pa!'a­
graph 483, 
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30. It is unnecessa-ry for us to dwell on the gravity of this 
problem which is sufficiently well realized. We consider that its 

. solution is not to be found in any one single measure but in a 
combination of the following, viz., (i) intensive farming; (ii) 
<'ottage industry; (iii) agro-industry; (iv) villa6e public works; 
(v) internal migration and (vi) large scale industcy. We shall 
give briefly our views under each of these head!!. 

vj ntensive jarminy 

21. In earlier chapters we have described the Vftriou3 means by 
which the yield per acre of cultivated land can be increased. By 
" intensive farming " we mean the adoption of all those r11eans of 
increasjng yields; we also include mixed farming under this head. 
If two or more crops are grown on land which at pr•Jsent is nopped 
only once, it is obvious that employment wiH bP s11bstantially 
increased. To a large extent, though not entirely, this is a ques­
tion of the better conservation and use of availabl~ water-the 
deYelopment of irrigation in the wide sense in which we have u~ed 
the term. Similarly, the cultivation of an irrigated crop where 
an unirrigated crop is grown at present, the more t>xtended use 
of manure, greater care in the preparation of the seil, the control 

, of pests and diseases, and all the other processeg necessary for 
tl1e more efficient cultivation of the land would have tle same 
e:ff~ct. They would all involve an increase in agricultural employ­
ment and thereby reduce the need for supplementa~ employment. 
A similar result would also be obtained from an exten::~ion of the 
practi<'e of mixed farming, which involves greater vHention to 
livestock. 

-./Cottaye industries 

32. The Royal Commission on Agriculture, whilA pointing out 
that '' the COntribution which rural industries CUn I11ake, is 
infinitesimal and in the nature of things they cannot, as a 1·ule, 
hope for ever to survive the increasing competitio'l of or!:;ani2:ed 
industry," 1 expressed the view that the development of these 
industzies should he encouraged by (i) the ..J.evelopment of new 
idea3, such as the supply of attractive patterns; (ii) careful and 
.thorough instruction in modern processes; and {iii) finding mar­
kets in and outside the locality. They further suggested that 
these forms of assistance could best be given by the Co-11perative 
and Industries depal'tments to artisans organh:ed C'n tlH• co-opera­
tive basis. The Central Banking Enquiry Committee ul~o laid 
stress ·on the need for the encouragement of cotta!:!:e industries by 
Government and remarked: 1 "There is little rloubt that one of 
the main reasons for the decline of some of the cottage industries 
is the lack of interest taken by Government i•1 thP pnst, nt any 
rate up to 1921, in the fostering and development of thPse indus­
tries. After 1921, some progress has bPen mrdP i·:1 st>nral 

1 Report of the Royal Cor<!!!lission on Agri<'nlture, page 575 
1Report of t.\le Central Banking Enquirv Committee. page 248, para-

grapph 301 · 
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of the provinces in the dir.ection of development of these :indus­
tries, but it will' take some time to make up the leeway arising 
out of the policy of inaction in previous years.'' 'l'his Oommittee 
also ht'ld that the development of cottage industries was not 
merely a matter of helping the non-agricultural population to 
increabp its income from industrial employment, but that it was 
also capable of providing the cultivator with a ~uihble subsi­
clia'!'y occupation for his spare time. 

33. We put the-- following question to the llroviucial Govern­
ments:-

\Vhat are the industries subsidiary to agricultUI~e in your 
province? Describe the- efforts made by Government or other 
agencies to develop such industries during the twenty ~ears end­
ing 1941-42. Assess the results of such efforts from the point of 
view of provision of supplemental income to small cultivators and 
reduction of the numbers of those people too poor to secure a 
sufficiency of foodgrains and therefore underfed at least dt1ring 
certain parts of the year. What would you. recommend as· ihe 
most promising measures from this point of view? 

The replies received from provinces are annex~d to this 1eport. 1 

On r. review of these replies the following conclusions emerge:-
v(i) The most important cottage industry -is hanflloom weav­

ing and during the last two decades considerable efforts have been 
ma11e, both by official and non-official agencies, to imJ~rove and 
extend this industry. These have been attended with some suc­
cess though :figures are not available by which this conclusion can 
be tested. It is necessary that.;tme methods by which this industry 
is at present assisted should be continued and furthel' exiended in 
tlle future. 

/(ii) There is scope for development of cottage industries in 
many other directions. The possibilities have not yet been syate­
matically surveyed in some parts of the country -and where they 
have been, the efforts made so far have not yielded any striking 
results. · · · · 

34. There is no lack of knowledge as to the forms of assis­
tance necessary for the development of these industries. Nor is 
there lack of willingness to help.· One diffic11lty ·appears tc be 
that of finding a,suitable agency through which State ac;sistance 
can be made available to the small cultivator as well as to thP. 
rural ai:tisan. In certain sections of the handJoom industry, the 
co-opPrative movement has been able to provid:3 sn'lh an rg-ency. 
It is one thing, however, to organize into a co-operative society 
artisans whose principal source of livelihood is a partieular 
industry and who are often congregated in small communities. 
Quite a. different problem of organization is presented wbere the 
clevelopment of supplemental occupation for . agrieulturhts is 
involved. This problem, as far as we can. see, has not yet been 

1 Appendix V. 
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solved. We doubt whether the co-operative ~ovement can help 
until the multi-purpose society is developed to a much greater 
extent than it is at present. The agriculturist, particularly the 
small holder, needs the• benefit of co-operation for securing a bet­
ter income from his principal source of livelihood, viz., cultiva­
tion. If societies are formed which undertake this task and 
perform it with success, they would gain experience in the 
co-operative sale of farm produce and purchase of manure, seed 
and other farm requirements. Such societies could undertake the 
development of cottage industries among their members and help 
in the purchase of raw materials and disposal of the manufactured 
·products. In other words, it seems to us probaHe that subsi­
·diary employment for the cultivator and his family can be orga­
:iiized co-operatively, only if such organization is regarded :ts a 
subsidiary function of a co-operative society, whose main function 
'is to assist the cultivator in the production and marketing of 
·agricultural· produce. 

Mention should be made of "rural reconstruction centres " 
which have been developed by missionary organizations and such 
bodies as the All-India Village Industries Association. These 
have among their objectives the development of new rural indus­
tries and the improvement of existing industries; they arrange for 
the distribution of raw materials for handicrafts and seek to 
improve the marketing of the products. Rural reconstruction 
Cf:ntres and agencies of this type are as yet few in number, but 
some have achieved considerable success, and their method of 
approach. to rural problems deserves to be more widely known. 
Much can be accomplished in a limited area by an energetic and 
inspiring rural reconstruction worker, or group of workers, parti­
cularly if sufficient funds are available to facilitate the initiation 
and development of the work. There is always the danger, how. 
ever, that on the departure of those who produce the necessa!'y 
H driving force " and the withdrawal of funds the ground which 
has been gained will be lost. Further the methods followed in 
individual centres are not always such that their reproduction on 
a wider scale is a feasible proposition. We feel that the extension 
of rural reconstruction centres and agencies is to be encouraged, 
but at the same time .. the whole question of how they can most 
efficiently contribute to rural development generally needs more 
careful attention and study than it has yet received. 

We shall refer again in the next chapter ·to the need for 
developing multi-purpose co-operative societies. This, however, 
will take time and meanwhile we suggest an endeavour should he 
made to work through selected private agencies. It is true that 
the middleman, whether a trader or a money-lender, frequently 
exploits the cottage worker by overcharging him for raw materials 
and underpaying him for the finished article. But we believe that 
some middlemen would be prepared to co-operate with Govern­
ment in arranging for adequate supplies of raw materials at 
reasonable prices and in marketing on reasonable terms the :fi.nshe<l 
products. We accordingly recomm~~d that the Gov!J:rnmt'nt 
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departments concerned through their local officers should maintain 
contact with the local dealers, and obtain, as far as possible,' their 
co-operation in the development of cottage industries. 

Agro-industry ...,/ \1-· S · -\-

35. By " agro-industry " we mean the type of industrial 
undertaking-not cottage industry-which is specially suitable 
for development in rural areas. We may illustrate the type we 
have in mind by a description of the results achieved on an estate. 1 

in the Bombay Presidency. The estate, which covet·s about 
45 square miles, was formed about 12 years ago by the acquisition 
or lease of land from numerous small holders and has .been developed 
primarily as a sugar farm. Large areas of salt-affected waste land 
have been reclaimed; irrigation has been extended; and. between 
1933-34 and 1942-43, the total area under culth·ation increased 
from 1,400 to 5,600 acres. The area grown with sugarcane has, 
during the same period, increased from abo1,1t 1,000 to 3,500 acres 
and the yield has gone up from 35 tons to about 53 tons per acre, 
an increase of 50 per cent. The area under. food crops has also 
increased and recently the cultivation of vegetables on · a· con­
siderable scale has been developed. Further, a dairy has been 
started and a pasteurization plant installed. To cleal with the 
sugarcane grown on the estate, a sugar factory has been estab­
lished, which is now capable of dealing with 1,200 tons of cane 
per day. The increasing area of land under sugarcane required 
increasingly large quantities of organic. manure.. In .order to 
meet this demand, an oil :mill has been established and the groun.!­
nut cake produced by -the mill is used on the farm. The ground­
nut oil extracted in the proeMs had to be. marketed satisfactorily. 
This led to the installation of an, oil refinery and an oil hydrogenit­
tion plant for treating the raw. oil of the mill .. This, in turn, led 
to further developments, such as the manufacture of various types 
of soap from the waste products of the refinery. The development 
of the sugar factory likewise led to the establishment of a distillery 
for the manufacture of rectified spirit from molasses ·and also for 
the recovery of yeast. Developments to the mutual benefit of the · 
factory and the farm are not yet exhausted; research and experi­
ments are still proceeding into the best ways of utilizing the pro­
ducts of the factory and the farm and avoiding waste. We under­
stand that the volume of employment has increased, that better 
wages are being paid than in similar employment in the_neighbour. 
hood, and that, in particular, new avenues of employmenl have 
been developed for sldlled personnel. Housing is provided for a 
large part of the staff and the amenities provided include free 
medical and education facilities. 

36. We have described the working- of this estate at some length, 
mainly because it brings out prominently the essential elements 
in a programme of combined development of agriculture and rural 
industry to which we attach considerable importance. (Where the 

1 Walchandnagar-We visited this estate in the course of our tonn. 
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factory is located close to the farm and both are managed in 
organic relation to one another, it is clear that the development 
of the factory helps the development of the farm and vice versa. 
These are the conditions necessary for enabling the rural popula-

_tion to secure fuller employment and a higher standard of living;) 
We are, of course,. far from suggesting that it will be possible for 
every large farm to establish a factory. There are few holding& 
as large as the estate we have described and few owners command 
the resources of capital and organization which have made possible 

.the development of this estate. (The general lesson we would draw 
from this instance of :the combined development of agriculture and 
industry, is the benefits which would accrue from the establish­
ment in rural areas of factories for the processing of farm pro­
ducts and working in association with large holders of land and 
co-operative societies representative of small holders.) -

37. In the particular instance we have described, sugarcane 
was the basis of the development. In spite of the large expansion 
which has already taken place in the sugar industry in the country, 
there is doubtless still considerable scope for the development of 
agro-industry based on sugarcane. Sugarcane is not, of course, 
the only farm product on which industrial development may be 
based. Others are. indicated· in the replies from Provincial 
Governments annexed to this report. We quote below a passage 
from one of these replies:-

" It would be unwise, however, to restrict the scope of the 
term ' industries subsidiary to agriculture ' to cottage industries 
or to those industries whicli give subsidiary employment to the 
a~riculturist. n is COnsidered that it is desirable to divide thP 
p~ovince into ' economic units,' the smallest of which might be 
in type squares with sides 15 miles long and to plan the agrico­
logical and industrial development of each unit. 

In a unit where the agriculture was mainly groundnut and 
cotton, the industries for development would be oilse~d crushing, 
cotton ginning, handloom or power spinning and weaving. 

In a unit which had special possibilities for dairyinl?. a. 
nentral dairy with a co-operative milk society should be estab­
lished. 

For a number of oilseed units, a vegetable ghee hydrogena­
tion plant might be established and for a number of dairying unib 
a dried milk factory. It is desirable that there should be balance 
of a2!'iculture and industry not only for the country as a whole 
but for each area in it." 

Other instances can be mentioned, as. for instance, industry based 
on 'fruits and vegetables, tobacco, coir, hides, skins. et.c. 

~38. We invite narticular attention to the possibilities of af?rO­
industry based on oilseeds and the urgent need for its develop­
ment. Elsewhere in this report we have emphasized the 
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importance of. securing as earlY: as possible a large i~cr~ase in_the 
quantity of o1lcake produced m the country. Th1s. lS required 
both for use as manure and as cattle feed. At the same time, 
there is need for a larger supply of vegetable oils for human 
consumption. .We are of opinion that the country requires a 
considerable extension in the cultivation of oilseeds and the 
development of a widely dispersed agro-industry based on these 
seeds. Such a combined development would result in an increase 
in the productivity of the land, an improvement in the supply 
of cattle feed and oils for human consumption and an expansion 
in the volume of non-agricultural employment in rural areas. 

39. We have not been able to devote consideration to the 
problems of organization and finance involved in the development 
of ngro-industry. We note that it has been publicly announced 
that the planned development of.industry is the accepted poliey 
of Government and we have no doubt that these problems are 
being studied. We desire only to emphm~ize 'our view that agro~ 
industry can play an important role in the field .of rural economy. 
Investigations into the processing o£ farm products, the planning 
of the location of factories and the provision of facilities for their 
orderly and efficient development includ.ing, in particular;· the 
Aupply of cheap hydro-electric power are tasks demanding theo 
P-arnest athmt1on o£ the Central ac.d l'rovincial Governments in 
the immediate post-war period. It is rlet,r that hyd!"o ·elertric 
developm<'nt is an important factor in the decentralization of 
inclustry genernlly anfl its sprea-! in ~!ltall tcmns and rum! nr<>nA. 

Village plt~l?'c works . ./ 

40. We have described so far the methods by which the volume 
of private employment available in rural areas can be increased. 
We helieve that village works of improvement can also make 
a contribution to the relief of under-employment. We are, of 
course, aware that every year public works of one kind or another 
are undertaken by Provincial Governments and local authorities, 
and that many of these are carried out in rural areas, thereby 
providing employment for the villagers. Roads are built and 
maintained, public buildings of various kinds erected and repaired, 
and irrigation works constructed and maintained. Worlrs of this 
ki~d will continue and the schemes of post-war development now 
bemg framed, will, no doubt, result in an increase in the number 
of such works and additional employment in rural areas. When 
we speak of " village public works," however, we have in mind 
those small works which, although they add greatly to the ameni.: 
ties of village life, are not normally undertaken and maintained 
directly by Government or District and I.ocal Boards. There iR 
a limit to the type and size of the works which can be carried 
out by :m agency operating from outside the village. In nearlv 
every village there are sma11 works whicli need to be done ii:t 
the interest ol the village as a whole, but which at present are 

~ 309] 



IMPROVEMENT OF AGRICULTURAL ECONOMY (PART IV 

not attended to at all or are not carried out satisfactorily. Instances 
oi such works are, first, village roads, particularly those connect­
_ing· villages with the main roads-these are frequently in a very 
pr~mi~ive condition, sec?_ndly, w~lls and tanks for the supply of 
drmkmg water, and thtrdly dramage and jungle clearing. 

41. The conditions necessary for the successful organization 
of village public works are-

. (i) The establishment of a panchayat for a village or group 
of villages with power to raise money by taxation for village 
improvements; 

(ii) a system of grants-in-aid towards the cost of such 
improvements; and 

(iii) the execution of such improvements by the panchayat 
subject to supervision by Government, District Board or Locr1l 
Board officials. 

We shall refer again to the need for the establishment of 
panchayats. We consider them indispensable for the develop­
ment of rural areas. But if, for any reason, panchayats cannot he 

.Jlstablished' as permanent civic institutions, we suggest the consti­
/ tution of ad hoc committees for the purpose of undertaking village 

public works. 
· We attach importance to a proportion of the cost of village 

works being met by grants-in-aid, for such grants will encourage 
villagers to tax themselves or raise money by voluntary subscrip­
tions for carrying out new and maintaining old works. In the 
absence of such encouragement there is the danger that nothing 
will be done. The grants should not hear a fixed proportion t<• 
the cost of the work or works but should vary in accordance with 

· the financial condition of the village or group of villages as the 
case may be .. 

The works should be carried out, as far as possible, in the 
season when agricultural operations are not in progress, for it 
should be recognized that the works are intended not only for 
improving the amenities -of the village but also for providinr 
employment to those in the village who are under-employed. 

42. It has been suggested that the principle underlying- the­
grant of relief during periods of scarcity and famine should be 
extended, and that Government should undertake the obligation 
to provide food or purchasing power to all persons who are unable 
to obtain food and who, if able-bodied, are willing to work. We 
put this suggestion to Provincial Governments and their replie'l 
are appended to this report.1 The general tenor of the replies, 
with which we agree,. is that the suggestion is not practicable. 
We also ag-ree that any measures calculated to discourage self­
help and thrift or to produce pauperization should be avoided. 
The proposal that the execution of village works can make a 
contribution to the solution of the problem of under-employment 
in the village, is we consider, free from these objections. 

1 Appendix V. 
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InternaL migration. 
43. We have not been able to consider the problems involved 

in internal migration from over-populated to under-populated 
rural areas, and must content ourselves with drawing attentiou 
to this matter. 

Data about internal migration are not included in the 1941 
census report, but previous reports show that during the firs~ 
30 years of the century, immigration into the provinces of Assam, 
Bengal and Bombay exceeded emigration, while the reverse was 
the case in the United Provinces, Madras, Bihar and Orissa. 
The largest gains from this source were in Assam and were due 
partly to the recruitment of labour for tea gardens and partly to 
the influx of agriculturists from East Bengal. The volume of 
internal migration was, however, small and, except in Assam, 
had little effect on the trend of population growth in ·the 
provinces concerned. 

It is expected that during the post-war ··period considerable 
areas of new land will be brought under cultiv~tion by the efforts 
of the State. In certain provinces large scale irrigation works are 
projected and these will bring new tracts under the plouglh. In 
parts of the country extensive areas are thinly populated and 
under-developed because of malaria. Efficient anti-malaria 
measures can render them suitable for cultivation. In other parts 
new land can be brought under cultivation by means of tractor 
ploughing. The opening up of tJhese lands will afford opportunities 
for the transfer of agriculturists from densely populated areas . to 
these new areas; this is a matter to which, we consider, Govern­
ments should direct their attentipp. witlh a view to preparing schemes 
of colonization. In paragraph· 22 of Chapter I of Part II, we 
have suggested that under-developed countries in the Common­
wealth and Empire should be open to colonization by Indians; 
equally witlhin India itself provinces and states in which there are 
areas suitable for colonization, should be ready to accept 
immigrants from other parts of the country where there is greater 
pressure of population on land. 

Large scale industry 

44. We have described the methods by whiclh fuller employ­
ment may be provided in rural areas. But pressure of popul'ation 
on land, especially in those parts of the country where it' is very 
!Jl'Onounced, cannot be relieved entirely by intensive farming, 
cottage industries, agro-industries village public works and 
internal migration. In paragraph ZO of Chapter III of Part II of 
this report, we stressed the need for industrial developments. We 
return to this subject once more, for, we are convinced that unless 
the numbers employed in industry are increased very considerably, 
efforts to raise the standard of living of the great mass of the 
pop.ulation w~ll labou.r under a severe handicap and may prove 
frmtless. It IS essential that a proper balance between agriculture 
and industry should be established; this cannot be achieved except· 
by industrial expansion. 
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Summary of conclusions and reco1nmendations 

45. (i) Perhaps the most important of all rural economic 
problems is under-employment. Its solution is to be found in 
a combination of the following measures :-(a) intensive farming, 
(b) cottage industry, (c) agro-industry, (d) village public "'otks, 
(e) internal migration and (/) large scale industry. 

v(ii) Intensive farming involves t)le adoption of -.;arious 
measures i'or increasing yields, such as irrigation, manuring, the 
use of improved seed, etc. It also includes the practice of mixed 
farming. 

· '{iii) The most important cottage industry is hanuloom w<•av­
ing. Efforts made to extend and improve this industry have been 
attended with some success; they should be continued and extended. 
There is scope for the development of many other c!ottage in­
dustries; the efforts so far made have not, however, produced any 
striking results. 

v{iv) The organization of co-operative societies for the 
development of cottage industries presents more difficulty in the 
case of agriculturists than of artisans. It appears probable that 
subsidiary employment for agriculturists can be organized 
co-operatively only if such org!).nization is regarded as a subsidia.ry 
function of multi-purpose co-operative societies, the main function 
of which would be to assist the cultivator in the production and 
marketing of agricultural produce. _ Until such multi-purpose 
~ocieties are formed it is suggested that every endeavour should be 
made to utilize the services of those local dealers who are willing 
to co-operate with Government in the development of c >ttage 
industries. 

(v) Attention is drawn to the success achieved in some arEas 
by " rural reconstruction centres " developed by missionary 
organizations and such bodies as the All-India Village Industries 
Association. The question of how such centres can most efficiently 
contribute to rural development needs more careful attention and 
study than it has yet received. 

/ 
-J'9-i) By ' agro-industry ' is meant the type of industrial 

undertaking, not a cottage. industry, which is specially ouitable for 
development in rural areas. Emphasis is laid on the benefits which 
would accrue from the establishment in such areas of factories for 
the processing of' farm products and working in association with 
large holders of land and co-operative societies representative of 
small holders. Attention is drawn to the success achieved m 
this direction on a large estate in the Bombay Presidency. 

(vii) Village works of improvement can also make a ton­
tribution to the relief of under-employment by providin(l' "'''rk in 
the season when agricultural operations are not in prog1':'ess. The 
conditions necessary for the successful organization of vilhge 
public \vorks are first, the establishment of a pancha,ljat for each 
'\'"illage or group of villages with powers to raise money hy taxation; 
llecondly, a system of grants-in-aid from public revenues towards 
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the cost of village improvements; and thirdly, the b.Xecution of 
such improvements by the pancha;yats subject to supervision by 
Government, District Board or Local Board officials. 

(viii) Attention is drawn to the problems involved in internal 
migration from over-populated to under-populated rural areas. 
During the post-war period considerable areas of new land will 
be brought under cultivation by the efforts of the State and it is 
suggested tJhat Governments should direct their attention to prepar­
ing schemes for the colonization of these areas. Provinces and 
states in which there are areas suitable for colonization, should 
be ready tQ accept immigrants from the densely populated parts of 
the country . 

..l{ix) Tlhe pressure of population on land cannot be relieved 
entirely by intensive farming, cottage industry, agro-industry, 
village public works, and internal migration. The view is 
expressed that unless the numbers employed in industry are 
increased very considerably, efforts to raise the standard or living 
of the great mass of the population will labour u:uder a severe handi­
<'ap and may prove fruitless. Special attention is drawn to the 
development of hydro-electric power a.s an important factor in 
industrial development. 
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ORGAN1ZA1'ION:S 

A.-PREMMINARY. 

We have referred more than once in. this report to the note 
prepared by Dr. Burns on the " Technological Possibilities of 
Agricultural Development in India ". At the end of that note a 
very important question, viz., the type of agricultural organization 
most suitable for realizing the technological possibilities described 
in the note, is raised in the following terms:-

Everything points to some type of collective organization. 
. . . In any planning of agriculture for the future, one inevitably 
turns to the great Soviet experiment. While keeping an absolutely 
open mind as regards that experiment, I would quote in conclusion 
a remark by the late Sir Daniel Hall, one of the most l~vel-headed 
of British agricultural scientists: ' What is, however, worthy of 
consideration ~ the fact that the men who planned the Soviet 
organization, men lacking neither in knowledge of the material world 
nor a perception of affairs, did deliberately abandon the peasant 
structure of agriculture to which they had been habituated, and 
have attempted to replace it by large-scale exploitation of the land, 
using all the resources of science and machinery. The motive was to 
obtain increased production, more food for a vast population t!lat 
was insufficiently fed and liable to famine, and yet at the same 
time to liberate more labour for the other industries, whereby the 
total divisible wealth of the population would _be increased.' 

On this problem of organization we put the following questions tfJ 

Provincial Governments:-
(i) The view has been often expressed that individual holders 

of land cannot achieve any material increase in production or imp 
provement of their standard of life unless they are organized for the 
purpose, e.g., on some kind of collective basis. Do you agree with 
this view? 

(ii) Describe the extent to which co-operative societies, pan· 
chayats, or other organizations are at present functioning in rural 
areas of your Province. Assess their adequacy or usefulness for the 
purpose stated above. 

(iii) If you consider them inadequate or inefficient, can you 
outline practical methods of constituting some form of village 
organization which would efficiently secure the purpose in view? 

An abstract of the replies 1·eceived is appended to this report .1 

2. ;Our first question was intended to be general, though some 
have interpreted it as a specific enquiry about collective farms. 
'£he replies indicate :first, a consensus of opinion on the ~teed for 
an advance from the present unorganized condition of agriculture; 
secondly, a general belief that, while the line of advance must be 
through a great extension of co-operation, the present forms of 

1 Appendix VI. 
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co-operative organization do not fulfi,l the purpose in view and that 
the bt!st methods of applying the principles of co-operation .to the 
problems of the small tanner t>tlll rema.m to b~ worked out. 

~. It will be observed from the abstract of the replies a:ppendeq 
to this report that references are made to " collective farmmg » # 

•· joint farming " and " co-operative farming ", sometimes ·in 
ditterent senses and sometimes as though the terms were synony­
mous. It is desirable that the various types of organization should 
be distinguished by different names. The term " collective 
farming '' has come into use in relation to the type of farming 
which has developed in Russia and should, in our view, be reserved 
for that type. So far as we understand, the members of a collective 
farm possess no right of ownership in the land of the farm, they 
are co-workers in the enterprise, paid according to labour-time 
contributed by them, and collectively undertake its management 
subject to certain obligations to the State. · · 

'fhe expression " joint farming " is a·. convenient term for 
<1escribing a type of farming which has been suggested by certain 
economists of Madras. Their views have been quoted by the 
Government of Madras in the following terms :-

Nor is consolidation likely to be of much avail when the size 
of most of the holdings is far too small. A more rational though 
difficult line of experiment would be to organize. co-operative or 
joint farming on a. scale which would permit the u~e of improved 
implements and .methods. :rhe existing holders of fragments should 
be induced to merge their plots in the enterpris$ tentatively and, 
if success is assured, permanently in return for proporti;:;nate shart~ 
in the enterprise. They can work on the co-operative farm as wage-
earners. •.·• 

'fhe suggestion here is that individual rights in land should not 
be abolished but converted into shares in a joint enterprise. In 

_.this way, the collective farm idea would be adapted to Indian con-
ditions and t.he elements of expropriation and social conflict which 
marked the establishment of collective farms in Russia avoided. 
'Ve think it desirable that the term " joint farming " should be 
1 t·served for this type of organization. 

A third type may be described as ''co-operative farming". 
This type has been referred to by the Government of Bombay when 
considering a proposal that an experiment in collective farming 
should be undertaken in that province. They observe as follows: 

A suggestion has been made to Government that an experi­
ment in collectivized agriculture on the lines of the Russian prac­
tice should be undertaken in a group of 15 to 30 villages with an 
area of about 30,000 acreR. But public opinion is not ready for so 
revolutionary a change in agricultural economy, and prefers that 
experiments may be ·tried in co-operative farming with a. view to 
eliminate the middleman·, market the produce on a co-operative 
basis, cultivate crops according to a pre-arranged plan and secure 
finance at cheap rates through co-operative agencies. Government is 
considering to what extent this suggestion. can find a place in the 
post-war plan. 
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.W_e consider that the expression " co-operative farming " should 
be reserved for the type of organization described by the Bombay 
Go~ern.ment,_ that is, farming by individuals who retain unchanged 
the~r nghts m Ian~ but are umte~ in a co-operative organization; 
~es1gned to .afford 1ts members assistance and facilities for improv­
lllg productwn, for the sale of their produce on the most favour­
able terms and for obtaining credit at reasonable rates. 

4 •. We think the suggestioll; made about joint farming l..:t in. 
tcrestmg. As a type of orgam~ation to be developed on a large 
scale we do not consider it to be immediately practicable nor are 
;ve convinced that it would always and everywhere 'promott4 
mcreased production, fo1· instance, in the cultivation of rice and 
garden lands. We hold that the immediate task is to concentrate 
on the promotion of co-operative farming in the sense we lave 
defined the term. 

ll. ~ M ULTI-P URPos.t: Uo-oPEUATION 

b. The passage quoted from the reply of the Bombay Govern 
tnent clearly indicates the multi-purpose character of " co­
operative farming ". '\Ve quote below a passage from the reply 
received from the Bengal Government which brings out even more 
fully the variety ol purpose, in addition to the provision of short­
term and long-term c.redit, for which co-operative farming 
organizations are neces'sary: -· 

''Increase in production can be achieved by (1) the use of improved 
seeds, (2) the use of scientific manure and fertilizers, (3) the use of 
improved agricultural implements, ( 4) providing irrigation or. drainage 
facilities where necessary, (5) providing embankment for protection 
of land where necessary, (6) consolidation of the existing small and 
scattered holdings. 

(4) and (5) are almost always possible through joint efforts. 
· (6) would invariably call for combined efforts. (1), (2) and (3) can 
be made available at a reasonable cost only by joint purchase. 

An ordinary holder of land does not get the adequate return 
for his produce. He is often compelled to dispose of his crop imme­
diately after harvest at a low price to meet his immediate pressing 
needs. He has no holding capacity and commands only the harvest 
price. This drawback can be removed and a better price can be 
ensured to him hy setting up a marketing organization through which 
he will sell his marketable produce and which will make an advance 
to him against the crop delivered to help him in meeting his present 
requirements·. The·· organization will hold the stock and try to sell 
the same at the best possible market, the benefit of which will go 
to the producer. 

Some sort of cottage industry may be introduced in the family 
of an agriculturist to keep the adults engaged during the off-season 
and also to afford a share to the womenfolk to contrib1:1te to the joint 
income . . . The raw materials can be provided at an advant­
ageous price through collective purchase. Similarly, the finished 
products can be sold at an advantageous price in a suitable market 
~hrough joint sale. " 
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In C!ther words, co-operation should cover the whole lie1d of 
farm economy. The provision of relatively cheap credit is not 

't>uough; in fact, cheap credit bY. itself may do harm. A co­
operative society of which a small cultivator is a member, should 
be able to ass~st him in many ways in his farming business. 

6. 'l'he question arises whether it is possible to organize the 
small and medium farmer in a co-operative society which is capa­
ble of serving such a. variety of purposes. One view, until recently 
the generally accepted view among co-operators, is that it is no,. 
In this view it is necessary to organize special types of co-operative · 
activity through special types of societies constituted for the pur~ 
pose. The Royal Commission on Agriculture endorsed this con­
clusion. '!'hey held that co-operative societies with a single pur­
pose are to be preferred to multi-purpose societies. Their views 
on this subject are given below. 1 

The credit society h,as proved easy to manage; its principles 
are readily un~erstood; its requirements are ~ithin the capacity of 
the. villagers to provide and it has done much t.o inculcate the value 
of self-help and of mutual help. A successful credit society is the 
best basis on which to organize other types, but it is not easy to 
educate the people to the advantages of these types. Debt is felt 
as a burden but there is not the same ready appreciation of the value 
of joint purchase and sale, of insurance or of the many other schemes 
with which experiments have been made. Where business activities 
are involved, husiness management is required and it is not easy to 
find the capacity for this from amongst the members of societies. 
Such talent in this direction as exists usually prefers to find scope 
in working for private gain and several promising societies have come 
to grief owing to the secession of an important office-holder who, 
seeing the possibilities of profit,•.«ecides to put his own interests first 
and to start a rival business. Lack of training in such matters as 
the combined purchase of agricultural requirements and the sale of 
produce has limited the choice of members of com,mittees, and; 
where the men most fitted to serve in this capacity in credit and 
non-credit societies are the same, the question arises whether the 
same society would serve more than one purpose or whether there 
should be separate organizations for separate objects. No hard and 
fast rule or practice in this respect has yet been established in any 
province. Where the secondary object is of minor importance, such 
as the distribution of seed once or twice a year, or where the work 
involved is too slight to justify the establishment of a separate society, 
the credit society has usually undertaken the additional duty. But 
if the new object is of such a different character that it appeals to a 

. different membership, separate societies are usually formed. The 
fact that, under the law, rural credit societies must have unlimited 
liability is recognized as an impediment to their undertaking business 
for which limited liability is more suitable, and where societies with 
unlimited liability are undertaking other functions, it is usual to 
keep separate accounts for the latter. We found that, on the whole, 
the single purpose idea met with general acceptance, and that, where 
exceptions occ.urred, these were based on reasonable grounds. The 
multiple purpose society is nowhere advocated on grounds of policy; 
it is usual to describe the objects of a society as to permit of secondary 

1 Report of the Royal Commission on Agriculture, page 467; 
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functions being performed without a breach of the law, but this is for 
convenience only and has not led to societies attempting tc combine 
incompatible activities or risking their unlimited liability in transac­
tions for which it ~s entirely unsuitable. 

lh·oadly summarized, the practical objections to the multi-purpose 
:society are twofold: first, the society will require continuous and 
eumpetent guidance and supervision to an extent which is unlikely 
to be forthcoming; and, secondly, that while there are certain 
purposes for which it is essential that a society should be consti­
tuted on the basis of_ unlimited liability, there are certain other 
purposes for which unlimited liability is undesirable, and these 
c&.nnot be satisfactorily combined. Are these objections conclu­
sive? If they are, we fear that the contribution which co-operation 
will· be able to make to a real improvement in the economic pl•si­
tion of the small and medium farmer will be very small. 1V e note 
tnat the progress achieved on the non-credit side of co-operation in 
l'liral areas through societies formed for specific purposes has been 
far from impressive. 

7. The case in favour of the multi-purpose society as a basis for 
the development .of co-operative farming has been expressed as 
follows: 1 

In recent years co-operation has included in its programme 
other economic aspects by establishing societies for the consolidation 
!Jf holdings, purchase and sale societies, compulsory education 
societies, better living societies, and so on, and considerable progress 
has been made on these lines in several provinces like the Punjab, 
Bombay, etc. But even now co-ordination of these activities is lack­
ing. Where separate societies of these kinds exist for different 
members, no single member gets all the benefits which are required 
to put him on a surplus economy. To carry out the scheme to its 
logical conclusion there must be as many societies in each place as 
the problems which give rise to the deficit budget, each endeavouring 
to do one particular service to the peasant to enable him to save 
expenditure or increase income. The possibility of organizing the 
co-operative movement in India in this manner is remote. Even if 
this was practicable it would result in considerable waste of effort 
and duplication. It is also doubtful if such separate disjointed efforts 
can achieve a single goal. The Indian peasant himself is the greatest 
stumbling block in the way of progress of such a scheme. He is ill­
educated and conservative, with no incentive to improve his standard 
of life. Having become inured to a very low economic condition for 
a long time it is difficult for him to change his whole outlook on life, 
his habits and methods of work. What is possible in advanced 
countries like Denmark, where the whole business of agriculture is 
organized on economic lines and where the farmer knows his own 
business, is not therefore possible in India. Here it is not easy to 
create in the farmer an enthusiasm for all kinds of new activities at 
once. He cannot be induced to join a number of organizations. He 
is happy when all his needs can be satisfied by the same agency, and 
is used to the moneylender-trader who supplies all ¥s wants. His 
whole psychology of life must be changed and if this is to be done 

1 Reserve Bank oflndia, Agricultural Credit Department Bulletin No. 1. 
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it is uccessury that he should be taken up as a whole man and that 
all the aspects of his economic life should be dealt with by the' same 
agency. 

8. It has been suggested that the necessary conditions for the 
successful development of multi-purpose co-operation are as 
follows: (i) the organization of small and medium farmers in each 
village or group of villages in multi-purpose societies with unlimi­
ted liability; (ii) the federation of multi-purpose village societies 
functioning in a relaJively small area-an ordinary taluka would 
be of a suitable size-into a multi-purpose co-operative union 
organized on the basis of limited liability; and (iii) adequate 
technical (and, in the early stages, financial) assistance by Govern­
ment to the multi-purpose co-operative union. It is believed that, 
g-iven these conditiom, the difficulties referred to at paragraph (i 
above can be overcome. 

9. The investigations 1 conducted by the. Agricultural Credit 
Dt'partment of the Reserve Bank of India suggest that a co-opera.­
tive organization on the lines mentioned in the· previous paragraph 
!ihould serve the purpost's we have in mind. It is an interesting 
fact that what is perhaps the oldest co-operative society in 
India, the . Shamlat Society of Panjawar in the Punjab, 
originally registered under the I:ndia.n Registration Act on the 
20th February 1892, was formed on a multi-purpose basis. It~ 
development and example led to the appearance of an organization 
similar to the one we have described. The Panjawar Co-operative 
Union, Ltd., which was registered in 1923, operates in a part of 
the Una Tehsil of the Hoshiar,J?,ur district in the Punjab, and has 
the following objects, accordingo to its by-laws:-

(i) Carrying on of banking and credit business; (ii) purchase 
and sale on common account of agricultural implements and pro­
duce and domestic requirements; (iii) the supervision and audit 
of registered co-operative societies; (iv) the provision of educational 
Assistance to members of such societies; (v) other measures designed 
to improve the work and extend the usefulness of sueh societies. 
\Ve understand that these objects are not merely pious aspirations 
embodied in by-laws but are actually realized in practice. The 
Union is said to have successfully weathered the storm of the econo­
mic depression and is reported to be efficiently guiding and assis­
ting as many as 99 affiliated societies. Another instance of a success­
ful· multi-p~rpose co-operative union is the Kodinar Co-operative 
Banking- Union, Ltd., in· the Kodinar taluk:t ?f Ba~oda State. 
Tl1is is probably the first multi-purpose co-op~rahve umo~ fo~ed 
in India; it was reg-istered in 1912. The obJects of t.h1s umon 
are as follows: (i) To advance loans to affiliated c-o-operative 
~oc-ieties, to inspect and supervise their work, and to take steps to 
f•C<'elHate their progress; (ii) to carry out works of common benefit 
to societies, to g-ive them advice, to help them in their work, and 
--------------- ... ·-------· 
. 1The results of the~e enquiries have been published. in ll number of 

bulletins is-sued by the Bank. 
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tu ensure their increased welfare everywhere; (iii) to supply imple­
ments, seeds, and other agricultural requirements of the societies; 
(iv) with the previous permission of the Regi!ltrar of Co-operative 
Societies to open stores for the societies; (v) to collect money in 
any of the f~llowing ways for the work of the union and for making 
loans to societies:-(a) shares, (b) deposits from members, (c) depo­
Hits or loans from the .Government, members, other associationg or 
individuals, (d) gifts; (vi) to det~rmine Y.early, with the approval 
of the Registzar, the amount of credit to be allowed to eacli 
society. Thus, this institution, though called a banking union, 
performs the functions of at least three different institutions: a 
bank, an agricultural supply and sale society and a supervising 
institute. Enquiries made at the instance of the Reserve Bank 
of India show that this institution and its affiliated societies have 
functioned efficiently over a long period. The combination of 
activities, which is the distinctive feature of both the union and 
the affiliated societies, has not occasioned any difficulty-it has in 
fact. been the principal cause of flleir success. 

10. Our conclusion is that " co-operative farming" must of 
necessity involve multi-purpose co-operation; that the difficulties 
1·eferred to by the Royal Commission on Agriculture can be over­
come by a suitable type of co-operative organization adapted to the 
requirements of the small and medium farmer; and that an essen­
tial feature of this type of organization is the federation of multi­
purpose village societies, organized on the basis of unlimited liabi­
lit)~, into multi-purpose co-operative unions constituted on the basis 
of .limited liability. 

11. There is one matter to which we desire to draw particular 
attention. Success in the organization of multi-purpose co-opera­
tive societies will depend largely on local leadership and official 
guidance and supervision. For instance, the success of the Panja­
war Co-operative Union has been in large measure due to the fact 
that the founder-President and his successors were men of ability 
who commanded the confidence of the people and took a keen 
interest in all matters concerning the welfare of the cultivator . 

. Again,· experience in the working of the Kodinar Banking Union 
has shown how essential it is to employ a well-paid and efficient 
rn!lnager. We are of the opinion that if success is to he achieved 
the multi-purpose co-operative union must not_ only have a direc­
torate consisting of non-officials who command the confidence of 
the people, but must also be provided with an efficient staff. Above 
all, the manager must be a person who is familiar with all aspects 
of villag-e life and has been trained in the methods of co-operation. 
Preferably, he should be an agricultural graih1ate who ha~ receiv­
ed training in the Co-operative Department. In the early stages 
progress, particularly in areas where local leaders of high calibre 
are not available, will depend largely on the manager's initiative 
and his influence with the people. The post should, therefore. 
carry an adequate salary and possess future prospects. It should 
not be impossible for arrangements to be made whereby a successful 
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m~wager will be eligible for promotion to posts in the Co-operative 
Department. We attach importance to this because it would be 
idle to expect managers to continue to work with zeal and enthu­
siasm, if they cannot look forward to promotion as a reward for 
efficient service. Again, the union would probably not be able, 
in the early years of its existence, to meet the cost of a well-paid 
manager and we consider that a grant by G<rvernment towards 
this expenditure would be fully justified. 

We also attach importance to constant guidance and supervision 
by official agency, that is, by officers of the Co--operative Depart­
ment. This does not mean, of course, th-at the activities of the 
union and its prim&ry societies should be subject to strict official 
control. Self-help is the foundation of the co-operative movement 
and the directors of the union and members of the primary societies 
must recognize that responsibility for the working of the inatih· 
tions rests primarily upon them. Every society must learn to keep 
its own accounts and transact its own business. But until the prin­
ciples o£ co--operation are more fully understood we consider it 
£'se:ential that official guidance and control should be maintained. 

12. Throughout this report we have described the numerou~ 
directions in which effort is needed in order to improve the economy 
of the village and we have laid stress on the role which Govern­
ment must play in bringing about this improvement. We desire 
at this stage, however, to emphasize our conviction that the amount 
of improvement which can be effected oy direct contact between 
nn official organization and the individual villager is limited. It 
is only when the people themselves are properly organized collec­
tivt>ly that they will be in a pi>sition to make full use of the advice, 
assistance and the facilities which an official agency can place at 
their disposal. As the Royal Commission on Agriculture observed1

: 

It is quicker and easier in so many cases to do something for 
others than to teach them to do it for themselves, and the narrow 
limitations to the former method are apt to be overlooked. A con­
siderable amount of seed can, for instance, be distributed by the 
official staff of the Agricultural Department and a million or mora 
acres ma:v be covered with a new type of c.otton or wheat; but this 
result, although satisfactory in itself. is a comparatively small contri­
bution to the problem of covering every acre in India with good seed 
of an improved type. Where the problems of half a million villages 
are in question, it becomes at once evident that no official organiza­
tion can possibly hope to reach every individual in these villages. To 
do this the people must be organized to help themselves and their 
local organizations must be grouped into larger unions, until a 
machinery has been built up to convey to every village whatever the 
different expert departments have to send it. It is by such a system 
and· by such a system alone that the whole ground can be covered. 
Only through the medium of co-operati'Ve associations can the teach­
in.,. of the expert be brou.,.ht to multitudes who would never be 
re:ched individuallv . ~ If the cultivators of India in the mass 
are to be won ove~ to the use of better seeds, to improved methods 

1 Report of the Royal Commission on Agriculture, page 468. 
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of cultivation, to the better care of cattle, to the adoption of precau­
tions against animal or plant disease, it must be through the agency 
of their own organizations. Nothing else will suffice. With the mass 
of thecultivators enlisted in the campaign for their own improvement, 
miracles can be achieved . . Once local opinion can be moved 
in favour of change, more is gained than by the conversion of an 
isolated individual. A whole village orgs.nized to carry out the advice 
of the expert is a fertile field for the propagandist; where novelty 
has become fashionable, the path of the reformer is made easy. What 
is _needed in India is a new public opinion which will break away 
from the old custom and lead people to adopt those measures which 
careful research has proved to be most beneficial. 

.. 13. We are, therefore, of opinion that the future development 
o:£ agriculture in the case of the small and medium farmer depend;-1 
in eonsiderable measure on the ability of Government to bring 
ir-gether cultivators in multi-purpose organizations of the type we 
have described in paragraph 8 above, .to establish effective contact 
between those organizations and the agencies of Government and 
to rarry through a programme of planned development embracing 
all aspects of the. economy of the cultivator. This will be a 
hemendous task. We recommend that a beginning be made by 
carrying out a detailed survey of economic and social conditions 
~n selected areas in each province. and by preparing on the basis of 
sl.wh a survey a comprehensive plan of the improvements require«l 
to· be carried out by the joint efforts of a co-operative farmin~ 
organization, such as we have described, and Government agency. 
'V e believe that it is only by concentrating effort in this manner 
in selected areas that a clear idea will be obtained of all the 
problems to be solved and decisions reached as to the measures 
to be taken for their solution. 

j'0.~0RGANIZATION. OF LARGE LANDHOLDERS (QccUPA"'C'f-

RIGHT-HOLDERS) AND FARM-WORKERS -

14. The multi-purpose co-operative organizations described in 
the preceding section, are suitable for the most numerous class of 
cultivators. that is, for those who, whether they are occupancy 
right-holclers or non-occupany tenants, cultivate their lands wholly 
or predominantly with their own labour and that of their families. 
'fhis class does not, however, comprise the whole of the rural popu­
lation. '!'here are two other important classes, the " large land­
holde-rs " and the " farm-workers ". Large landholders are 
occupanc~ ri£rht-ho1ders who cultivate thdr land wholly or pre­
dominantly by hired labourers or crop-sharers or let it out on cash 
or- -fixed produce rent:3. Farm-workers are those who depend for 
.their livelihood wholly or mainly on wag-es in cash or in. kincl. 

15. Large landholders are relatively few in numbers, but the 
importance of ensuring that t.hey fulfil their functions adequately 
is great, for, as we have pointed out, t~e am~unt of land hel~ b_:v 
them is very considerable. This fact IS so Important that It 1-: 

.necessarv to draw attention to certain fig-ures which illustrate it. 
In paragraph 16 of Chapter I of. this .part of ou~ report, we gav~> 
l'..'~rtain figures in regard to holdmgs m the provmce of Bombay. 
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An analysis of those figures shows that, while the number of 
holdings with an area of over 25 acres is only about 13 per cent 
of the total number of holdings, the land included within these 
holdings amounts to 50 per cent of the total area. The position 
is frimilar in the Punjab. In that province, the number of holdings 
with an area of more than 25 acres is only 6 per cent of the total 
number of holdings but the extent of land covered by them amounts 
to as much as 53 per cent of the total area. On the basis of the 
statistics availaole it has not been possible to make similar esti­
mates for the other provinces. )Ve have, however, little doubt 
that in all the provin.ces large landholders are responsible for the 
eultivation of a large proportion of the total area of cultivated land. 

16. The main problem in the case of the numerous class of 
cultivators for wliich a multi-purpose co-operative organization is 
necessary, is the small size of the farm and the consequent lack 
of resources. In regard to large landholders, however, the problem 
is different. Their holdings are adequate in size. Again, as we 
huve said, high prices for agricultural produce during the last 
three years have enabled many of them to repay their debts; and 
if, as we recommend, agricultural prices are maintained at a reason­
able level during the post-war years, it should be possible for them 
to maintain a higher standard of cultivation than before the wi~.r. 
It is essential that they should do so and it is from this point 
of view that we stress the need for agricultural associations. . 

.As we have explained in paragraph 45 of Chapter I of this 
part of our report, we believe that such associations would perform 
a valuable function if they undertake a critical review of the 
methods of cultivation practised by their members, and take steps 
to encoura~e the ~eneral attainment of the standard of efficiency 
reached by the best among them, so that a spirit of healthy com~ 
petition mav he promoted, n sense of pride in makin~ the best use 
of the land ~enerated, and the ~eneral standard of cultivation 
prog-ressively increased. We would add that we include in this 
conception of a higher standard of efficiency not only the applica­
tion of ~reater care and attention to cultivation but ·also the 
provision of fuller employment, better wages and better living 
conditions for farm-workers. It is clear that the acceptance by 
Government of an obligation to maintain agricultural prices at a 
reasonable level involves a corresponding obligation on the part of 
ag-rirultural employers to improve the standard of life of farm­
workers. 

While we conceive the main objective of agricuftural associa­
tions to he an increase in the cultivating efficiency of their members, 
they can also perform useful functions Tn promotin~ the interest!! 
of n!!rirultural indnstrv as a whole. In this connection. we would 
Jrnw attention to th~ view expressed bv the -Central Bankin!? 
F.nfjuir:v Committee in the following term.s1 :- ·' 

We h&ve . . refeiTed . to the unorganized stnte 
of agricultural finance, production, and marketing. We are strongly 

1 Report of the Central Banking Enquiry Committee, page 22~. 
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of opinion. t~at the producer should. have a forum in which agri­
cultural opm1on on all these matters IS focussed and crystallized into 
well-thought-out _programmes for the advancement of the industry. 
In many countnes, for example, Germany, the agriculturists meet 
in Chambers of Agriculture for discussion of questions of common 
concern. We are impressed with the need for the establishment of 
such Chambers and the usefulness of their activity. We consider 
that such Chambers of Agriculture might, with considerable advan­
tage, be established on a provincial and regional basis. 

We are in sympathy with this recommendation. We believe, 
however, that the establishment of Chambers of Agriculture for 
the discussion of questions of common concern, to agriculturists 
will not be practicable, until agricultural associations of the nature 
we have described have been formed in smaller areas, and have 
proved their worth in improving the standard of cultivating 
efficiency of their members. 

17. The aim of agricultural development is not merely an 
ii•crease in production; it also includes the allotment of a larger 
share of. such production for the benefit of the weaker members of 
society. The economic position of the weakest section of the agri­
cultural community, the agricultural· labourers, must also be 
improved. To this end we suggest that farm-workers as a class 
should be organized. In making this proposal we do not contem­
plate that the only object and result of such associations would be 
an increase in agricultural wages and an improvement in the 
standard of living of farm-labourers. A labourer enjoying a reason­
able wage is likely to be a more efficient worker than one who is 
ill-paid, and it may be expected that an improvement in the living 
conditions of farm-labourers would be accompanied by an increase 
in their general efficiency, and that this, in its turn, would result 
in increased production. We would also hope that these associa­
tions would be able to effect improvements in habits and socir.l 
customs. in fact" that they would operate as better living organiza­
tions. In many parts of the country the uplift of the farm-worker 
means the uplift of the depressed classes and we may recall the 
observation made by the Royal Commission on Agriculture : 

We are convinced that the best way to help the depressed 
·classes is to get them to help themselves; to instil in them a desire 
(or education and for the removal of their disabilities is to win fal" 
more than half the battle of their emancipation. 

We. therefore, suggest that Provincial· Governments shoultl 
study the methods by which the .. formation of farm-workers' asso­
ci~tions may be promoted and p:uidance and assistance given to 
them so as to ensure {heir development as agencies, on the une 
hand for the economic and social betterment of their members, 
and ~n the other, as instruments of co-operation in the improve­
ment. of agricultural production. 

J D.-RuRAL AnMtNtSTRATION ANn Co-OltniNATION 

18. We have been concerned throughout this report primarily 
with the economic aspects of rural devel<:Jpment; we have not 
attempted to deal with the social and cultural aspects. To some 
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extent emphasis on the economic aspects is inherent in the condi­
tions of life we have described~:fi.rst things must come first. The 
necessities of life must take precedence over amenities; and among 
these necessities food comes :first. But economic development on 
the one hand and social and cultural development on the other 
cannot be separated into water-light compartments, nor can tlle 
provision of social. and cultural services be postpo~ed until econ~­
mic development IS complete; further, progress m the economic 
field is conditioned by progress in the social and cultural fields. 
Ignorance and ill-health, no less than poverty and economic in­
security, are responsible for a mental outlook, compounded of 
apathy, lethargy, resignation and lack of ambition, which must 
inevitably present obstacles at every stage to any scheme or 
planned development. Economic, social and cultural develop­
ment must thus go hand in hand. Rural development is not merely 
a question of a more efficient utilization of material resources; 
it includeS' the development of the physical, mental and moral 
resources of the rural population. \Ve ·.may draw particular 
attention to the slow pace at which literacy is advancing. In 
spite of the progress made during the last deeade, over 85 per cent 
of the total population is still illiterate. Again, there are on the 
uverage only two primary schools for every five villages and the 
average annual expenditure per head of population on education 
amounts to the small sum of about 9 annas. · 

19. In the last two sections we have described the major types 
of organization which we consider to be necessary and suitable for 
assisting in the solution of the ooonomic and social problems of 
three broadly different classes of agricultural society. The funda­
mental feature which we desi:r~e to stress in regard to these organi­
zations is that they should ~·e voluntary in character. The scope 
of their jurisdiction and authority should be limited to their 
members, who should be free to accept the obligations and privi­
leges of membership with reference to their individual needa. 
We trust, however, that we liave made it clear that it is a nece9-
sary condition of progress that Government should undertake a 
large extension of public enterprise in the economic, social ana 
cultural spheres directly through their own administrative and 
technical organizations. It will also be necessary for Govern­
ments to guide, assist and, to such extent as may be necessary iu 
the public interest, control the various private organizations. 

20. This leads us to the important question whether the ad­
ministrative machinery of the Central and Provincial Governments 
is adequate for the tasks awaiting- them in the immediate future. 
Obviously this question demands the earnest and immediate 
attention of all Governments concerned. Towards the end of 1944, 
the Government of Bengal appointed a Committee, the Benga] 
Administration Enquiry Committee, to make recommendations for 
the improvement of the administration of that province. The 
Committee was required " to assess the work to be done by the 
Government of Bengal both now and in the foreseeable future in 
order to ensure the efficient Government of the Province of Bengal 
on modern and progressive lines, and to report to what extent the 
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existing ~dministrative machine is adequate in structure, extent 
and quahty, and. to recommend methods of improving it at all 
levels to render 1t adequate for the efficient discharge of that 
wo.r~." The terms of reference mentioned in particular the suit­
ab1hty of the present territorial jurisdictions, the utilization of 
local self-governing institutions, the employment of technic:Ll 
personne~ and t.he recruitment to and conditions of employment in 
the .pubhc. serv1ees. We suggest that a sip1ilar enquiry in other 
provmces Is worthy of consideration. 

21. We do Iiot propose to examine in detail the numerous 
·organ~zational problems involved, but we desire to draw special 
attentiOn to two, namely, first, the need for ensuring the highei't 
degree o£ co-ordination· of the various administrative agencies 
engaged in rural development, and, secondly, the. need for the 
active association of representatives of the rural population with 
rural administration. · 

22. 1'he principal prop(1sals made by the Bengal Adminis­
tration Enquiry Committee for the purpose of securing co-ordi­
nation of policy and administration in the field of development 
are as f'ollows :- . 

(i) The establishment of a Development Committee of the 
Cabinet of which the Chief Minister should be the Chairman and 
Ministers in charge of Development Departments members. 

(ii) The establishment of a Development Board consisting of 
Secretaries to Government in the Development Departments, together 
·with the Secretary of the Finance Department. The functions of 
this Board would be, first, to prepare for the consideration of the 
Cabinet Development Committee an integ1"ated provincial develop­
ment plan by endorsing, modifying or adjusting the plans of the 
different departments, secondly, to transform the functional plans of 
each department into a territorial plan for each district, and thirdly, 
to keep constant watch over the execution of the provincial and 
district plans. ' 
· (iii) The co-ordination of all district development activities 
under a single administrative head, the District Officer. Under this 
proposal, the District Officer would be responsible for ensuring that 
the provincial development plan, so far as it applies to his district, 
proceeds as a combined operation. The officers of the different 
Development Departments stationed in the district would be directly 
responsible to the District Officer in every respect save that of the 
technical aspect of their work. 

We commend these p1·oposals, with whieh we are in full 
sympathy, for the consideration of Provincial Governments. 

23. \Ve would also draw attention to one of the suggestions 
which has been made in connexion with the organizat!on of the 
Development Boarfl. nanwly. that a provinPial bur<>au:x of statistic" 
should be attached to that Board. We have indicated. at several 
places in this report, directions in which improvements are called 
for in the collection and compilation of statistical information ancl 
in paragraph 11 of Chapter IV of Pa~t I, we drew attention ~o t.he 
need for the establishment at provincial headquarters of orovmf'!nl 
bureaux of statistics. It is obvious that the sucl'Nls of all schemes 
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of planned development must be dependent on the availability ot 
detailed and accurate information relating to the pretailing 
economic and social conditions and changes occurring therein. 
\Ve, therefore, believe that a well organized bm·eau of statistics 
attached to a Development :Board is an' indispensable instrument 
of economic and social progress. 

:.!4. "\V e now turn to the last and, in our opinion, one of the 
most important of all organizational problems, namely, the active 
association of representatives of the rural population with rural 
adminitltration. As long ago as 1909, the Royal Commission on 
Decentralization pointed out that: ·' '!'he scant success of the 
efforts hitherto made to introduce a system of rural self-government 
is largely due to the fact that we have not built from the bottom. 
'l'he foundation oi' any edifice which shall assouiate the people 
with administration must be the village in which the people are 
known to one another and have interests which converge on well 
recognized objects." . The Commission r~commended that an 
attempt should be made to constitute and develop village pancha­
yats for the administration of local affairs · .and visualized the 
system as capable of gradual enlargement to "make the village 
a starting point of public life." Little progress was made during 
the next decade. Since then, however, ·some progress has been 
achieved as a result of legislation passed in the provinces, '3uch 
as the Bengal Village Self-Government Act, 1919, the Madras 
Village Panchayats Act, 1920 (repealed and supplemented by the 
Madras Local Hoards Act, 1930), the Bombay Village Panch:tyats 
Act, 1930 (repealed and supplemented by the Act of 1933), the 
Ventral Provinces Village Panchayat Act, 1920, the United Pro­
vinces Village Panchayat Act,_.J.920, the Bihar and Orissa Village' 

·Administration Act, the Assam Rural Self'-Government Act, 192t>, 
the North--West Frontier Province Village Council Act, 1935, 
and the Punjab Village Panchayat Act, 1935. We have not 
before us complete figures showing the area and population cov-t~r­
ed by village self-governing institutions in all the • provinces, 
but the figures available to us indicate that, with the exception 
of Dengal and :Madras, there are large areas in which panchayats 
have not yet been constituted. 

The Bengal Administration Enquiry Committee examined the 
working of the panchayats, called Union Boards, in Bengal and 
came to the unanimous conclusion that "neither successive 
failures nor criticism should be permitted to deflect Government 
from its objective, the setting up in the villages of self-governing 
bodies. We need not recapitulate the necessity for such bodies, 
or the benefits which may derive from them both loca1ly and as 
snhools for political and administrative ti aining; but we must 
H~.Iess the importance of ensuring that the Union Board is pro­
perly and firmly established, for f'ew things will contribute r.wre 
to ' rural reconstruction and development ' than a well-run public 
spirited Union Board." 

We are in full ag-reement with these views. We consider the 
establishment of panchayats as indispensable for the development 
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or rural areas, and recommend that Provincial Governments 
should ·make every endeavour to establish these bodies wherever 
they do not now exist and to ensure that they function effectivelj. 

25. In order to improve the administrative efficiency oi' Union 
Boards, the Bengal Administration Enquiry Committee xecom­
mended that a full-time clerk should be appointed for each Union 
Hoard. The Committee observed-

Although we are satisfied that a union of ten thousand inhabi­
tants will have no difficulty in producing nine men of the right type, 
we agree that honorary workers, most of whom must be busy in the 
m,anagement of their private affairs, will need clerical assistance 
of a type superior to that which the average Union Board now enjoys. 
We, therefore, propose that each Union Board should be provided 
with a clerk who will be paid by Government; who will be appointed 
and dismissable by the Subdivisional Officer, and who will be a 
resident within the Union. This clerk will not be part of any service; 
he will not be transferable; he will be a servant of the Union Board, 
and he will normally be a member of the m,ajority community 
within the Union. We believe that a full-time, well-paid clerk of 
this type will ensure a great improvement in Union Board manage­
ment, and will enable the Boards to discharge their functions with 
greater efficiency. · 

With reference to conditions prevailing in the ryotwari area3 
it has been suggested that a modification of this proposal would 
serve the purpose in view economically and efficiently. In such 
areas there is usually a salaried village establishment which in­
cludes a village officer who collects the Government revenue and 
1s held accountable for public money in his charge. There is also 
an accountant who keeps records and accounts and is in posses­
sion of much valuable information which would be of' use to the 
panchayat. It has been suggested that the constitution of the 
panchayats should provide for the appointment of such off:ice1·s as 
ex officio members; that they 11hould be entrusted with the duiie~ 

· of treasurer and secretary respectively; and that the remuneration 
paid to them by Government might, if necessary, be revised with 
reference to the additional duties imposed upon them. We have, 
however, not had an opportunity to examine this suggestion in 
detail. We commend the proposal made in respect of' Bengal by 
the Bengal Administration Enquiry Committee, as well as the 
above sUO'O'estion for consideration by Provincial Governments. oo 

The Bengal Committee also came to the conclusion that Union 
Boards had hitherto failed to realize the hopes entertained of them 
largely because t~ey la~ked guidance and supervi~ion, and_ with 
a view to remedymg th1s defect recommended an mcrease m the 
numbe·r of Circle Officers in the province. 'V e draw attention to 
the need for reviewing the arrangements in force in other pro­
vinces in this matter. 

26. "\Ve consider that panchayats should be encouraged to take 
an active part in the framing of schemes of development relating 
to their areas and in the carrying out of such schemes. Indeed, 
we consider it essential that they should do so, for the successful 
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execution of many schemes of rural reconstruction and develop­
ment depends largely on the co-operation of the people; that co­
operation should be sought and obtained through the people's 
local representatives, tha.t is, through the panchaYats. '£o this 
end we recommend that in every taluka, tahsil or other com­
parable territorial unit of administration a Rural Development 
Advisory Council should be established. We suggest that this 
Council should be composed of first, the ·Presidents of the pan­
chayats of the area, and secondly, the senior officers of the Develop­
ment Departments working in the area. "\Vhere private organiza­
tions of the type described in the preceding section of this chapter 
are functioning effectively, it will be desirable to provide npr<:.­
sentation for them also on such Advisory Councilti. We would 
contemplate that schemes of economic and social development 
proposed to be undertaken in an area would be placed before the 
Council and its advice obtained thereon. Periodical reports 
reviewing the progress made in the execution of such schemes, 
whether by Government agencies or by the ·.panchayats, might 
also be considered by the Council. Again, m~etings of the Coun­
cil would a:fford opportunities for discussing difficulties encounter­
ed in the execution of development schemes and deciding, in the 
light of joint experience, the manner in which they should !Je 
overcome. Finally, the Council meetings would enable officers 
of the Development Departments to enlist public support for their 
activities and would provide a forum in which the panchayats and 
Government officials could discuss local problems. As we have 
said, we consider it essential tha~ the co-operation and assistance 
of the local people should be obtained for schemes of rural re­
construction and development and we believe that Advisory Coun­
cils of the nature we have propo'sed, meeting at regular intervals, 
would be a valuable method of' eliciting that co-operation and 
assistance. 

SLJMMARY oF CoNCLUSIONS AND REcoMMENDATioNs 

27. The conclusions and recommendations of this chapter 
may be summarized as follows:-

Multi-purpose co-operation 

(i) The future development of agriculture in the case of 
small and medium farmers depends in considerable measure ou 
the organization of these clMses into multi-purpose village co-· 
operative societies with unlimited liability, and the federation of 
such societies into multi-purpose co-operative unions with limited 
liability. 

(ii) Each multi-purpose co-operative union should have an 
efficient manager. This is conside1·ed important for progress Iii 
the early stages will depend largely on the manager's initiative 
and his inHuence with the people. 

(iii) The manager should, preferably, be an agricultural 
graduate traineo in tlte Co-operative Department. 'l'he post 
should carry an adequate salaq and incumbents should he eligible 
for promotion to posts in the Co-operative Depa1·tment. 
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- (iv) A union in the early years of its existence will probably 
not be able t~ meet the cost of a well-paid manager. a grant by 
Government towards this expenditure is considered fully justified. 
· (v) Importance is attached to constant guidance and super-
vision by officers of the Co-operative Department. · 

. (vi) The organization of multi-purpose co-operative societies 
and unions on a large scale is a tremendous task. It is reeom­
mended that a beginning should be made· by carrying out a survey 
of economic and social conditions in selected areas in each pro­
vince and by preparing on the oasis of such a survey a plan of the 
improvements to be carried out by the joint efforts of a multi­
purpose co-operative organization and Government agency. 

(vii) Large landholdei·s (occupancy-right-holders) should be 
encouraged to organize themselves into agricultural associations 
with the object of increasing the standard of cultivation of their 
members, and promoting the intei-el:!ts of agricultural industry as 
a whole. 

(viii) Farm workers should also be encouraged to organize 
themselves. A labourer enjoying a reasonable wage is likely to 
be a more efficient worker than one who is ill-paid, and it may be 
expected that an improvement in the living conditions of farm 
labourers would be accompanied by an Increase in their efficiency 
and that this, in its turn, would result in increased production. 

Rural administration and co-ordination 

(ix) The following proposals for the purpose of securing 
co-ordination of' policy and administration in the field of develop­
ment are commended for the consideration or Provincial Govern­
ments:-

(a) The establishment of a Development Committee of 
· the Cabinet. 

(b) The establishment of a Development Boai·d consisting 
oi' Secretaries to Government in the Development Departments, 
together with the Secretary of the Finance Department. 

(c) The co-ordination of' all district development activities 
under a single administrative head, the District Officer. 

(x) The creation of provincial bureaux of statstics is 
recommended. 

(xi) The establishment of panchayats is considered indis­
pensable for the development of rural areas, and it is recom­
mended that they be established wherever they do not now exist. 

(xii) Panchayats should be encouraged to take an adive 
part in the framing of schemes of development ~elating _to .their 
areas and in carryincr out such schemes. To this end, It IS re­
commended that ther~ should be establishetl in every taluka or 
other comparaHe unit of administration, a Rural Development 
Advisory Council, consisting of t1le Presidents of the panchaY_ats 
und the senior officers of the Development Departments workmg 
in the area. 

[ 330] 



CONCLUSION. 

THE NEED FOR A NEW SPIRIT. 

We have discussed in this report the measures which are 
necessary to remove the threat of famine and secure an adequate , 
diet for the people. T?e food problem with which we have beeJl , 
primarily concerned, merges into the broad problems of agricul-',1\ 
tural and economic development, and these in turn are linked up \V 
with fundamental social questions. In our report we have insist­
ed that India does not lack the material resources necessary fol' 
advancement and prosperity, but these can be developed only by 
the efforts of' human beings-by the· governments and people of 
India-and success depends on the spirit which sustains the 
country in the tremendous task with which it is faced. • In the 
past apathy and defeatism have been all too prevalent. Doubts 
have been expressed whether the b3:sic econo;mic and social vrob­
lems are soluble at all. Poverty and hunger .have been too often 
accepted as part of the nature of things and much of the country­
side may almost be described as a rural slum where the hopeless­
ness engendered by slum conditions prevails. Such an attitude 
of mind, on the part of either rulers or ruled, is incompatible with 
progress. ·without vision and faith in the future little can be 
achieved. · · · 

2. At present all governments are preparing plans of recon­
struction and development in the post-war period. A new spirit 
and a new determination are abroad. But it is one thing to draw 
up plans, another to carry them out. A great responsibility rests 
on governments, administrator's'' and government servants of all 
grades, in organizing and stimulating the work of " nation 
building." The duties of modern governments extend far beyond 
the maintenance of law and order; they include within their 
compass social and economic development in all its aspects. To 
build a new India dynamic rather than static qualities on the part 
of administrations are required. · Governments permeated by the 
ideas expressed in the aphorism~ " safety first , and " a pres men 
le delu9e " are inevitably stagnant and can achieve little or 
nothing. There is need, too, for a change of tempo; to use a 
familiar phrase, the future pace of progress must _be that of' the 
motor car rather than that of the bullock cart. If administrations 
approach their duties in this spirit, we feel that the people as a 
whole will respond and co-operate in the work of development. 

3. We have emphasized throughout our report the extent of 
the effort needed to attain the end in view. The achievements of 
Russia are often quoted as an example to India. Twenty-five 
years ago Russia was a backward and illiterate nation; to-day s1e 
is among the most powerful and . technically efficient nations of 
the world. The problems, tradition and philosophy of Iniia 
differ in many respects from those of Russia, but her situation is 
such that a transformation of equal magnitude to that which has 
occurred in Russia is called for. The tradition and philosophy 
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of India are based on the freedom of the individual and on hie 
responsibility to work for the common weal. It is our earnest 
hope that, in her future development as an independent nation, 
India will find in her own tradition the vision and faith, which 
will enable her to create a new life for her people. 

R. A. GoPALASWAMI, 

Secretary . 

. M. M. JUNAID, 

J oint-SeMetary. 

CooNooR, 

Dated the Ist August 1945. 

1 Subject to a .Minute of diaeent. 

J. A. WooDHEAD (Chairman). 

s. v. RAMAMURTY 

lliNILAL B. NANA.VATI 1 

M. A.FzAL HusAIN s 

w. R. AYKROYD 

s Subject to a Minute. 
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SciENcE ox TRADIT;J;ON 

1 accept the following conclusion arrived at in the Report r 
•· A.t present the most widely consumed cereal, rice, is in short 
t.mpply and the production of all protective foods-pulses, milk, 
weat, fish, fruits and vegetables-is quite insuffi.ciimt." (Pa1·a­
graph 1, Chapter III, Part II.) · The deficits are placed .J.t: 
cereals 10 per cent, pulses 20 per cent, fats and oils. 250 per cent, 
huits 50 per cent, vegetables 100 per cent, milk 300 per cent, 
and fish and eggs 300 per cent. 1 There can be no di:fferenoo of 
opinion that " the diet of the greater I>art. of the population is 
unbalanced and does not provide in sufficient quantities the 
nutrients which are necessary for health " (ibid). It is evident 
that " the production of one kind of food c~nnot be considered 
apart from that of other foods. For examp~e, to increase the 
supply of milk, it is necessary to devote more land to fodder 
crops and pasture, and this may conflict with projects for the 
greater production of cereals and pulses." (Paragraph 10, ibid.) 
I am in agreement with the view that "while we have s.tresaed 
the importance of increasing cereal production, it is clear that 
this will not improve the diet of the people in· tespect of quality." 
(Paragraph 9, ibid.)· When considering the food supply of· a 
population deficit in most respects it is necessary that science 
should have a greater place in schemes of things than tradition. 
Cereals, and in most parts of the country rice, may have been 
the basic diet of the people fo~·· centuries, but there is no rea8on 
why this tradition should continue at the expense of the health 
and efficiency of the population. Science and not tradition should 
determine the nutritional requirements of India. I· differ from 
my colleagues on the emphasis they have laid on cereals-parti­
cularly rice. Other countries have been introducing tubers in 
increasing quantities in their daily food. I have suggested a 
cropping scheme which would supply increased quantities of 
proteins, particularly of_ animal origin, carbohydrates· and fats 
from the same area of land, and which may, if followed, contri­
bute materially to meet the existing deficits and ·pave the way 
for better nutrition. The slogan should be : " Grow more tubers, 
produce more milk." · 

bcR.EAsE IN Pot>ULA11oN 

~. lt is estimated that the present population ol lndia is 400 
millions, and that the annual rate of increase is 5 millions, and 
is likely to continue, perhaps at an accelerated speed. Theref01·"· 
in abouf 20 to 25 years the total population of India will e:i:c~J 
500 millions (Part II, Chapter !-Population.) · 

t 'Memorandum on the Development of Agricul~re and Animal Husbaqdry in 
India, page 2. 
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DECREASE IN AREA SOWN FER CAFITA 

a. During the thirty years ending 1941~ 7 million acres were 
added to the_ area under cultivation, but this extension did 11.ot 
keep pace with increase in population. In 1911 the area sown 
per capita in British India was 0 ·9 acre and by 1941 it had 
declined to 0 ·72 acre, i.e., by 20 per cent. Further the decline 
.has been increasingly rapid, being _0 ·02 acre per capita between 
UH1 to 1921, 0 ·06 acre per capita during the next ten years 
endi.ng 1931, and 0·1 acre per capita during the decade ending 
_1!141. (!'art !I,_ C~apter I,· paragraph 5.) 

DECLINE IN AVAILABLE Foon FER CAFITA 

4. 'If there has been a decline of 20 per cent in· area sown per 
capita, then the question arises : Has there been decline in food 
available per capita? In paragrap1l17 (Part II, Chapter I). the 
position is stated thus-

" '!'here is, however, no fully satisfactory evidence available 
that standards of nutrition have fallen during recent decades. 
Increasing under-nutrition would tend to raise the death-rate but 
the death-rate has fallen. It may of course be argued that any 
effects on the death-rate of increasing under-nutrition have been 
oflset . by public health measures against epidemics, the develop­
~ent_ of maternity and child welfare services, the improvement 
·ill. the treatment of hospital patients, etc. 'The possibility may 
also b~. ;mentioned that average height and weight have fallcm 
a11 a. result of deterioration in diet-i.e., that there has been a 
process of physical adaptation to a decreasing per capita. food 
supply. iWhether there has been deterioration or improvement, 
the important fact is that existing standards of nutrition are 
thoroughly unsatisfactory. 'l'he population is indeed being fed, 
,l;mt fed at a low level. Under-nutrition and malnutrition are 
widespr_ead., _ 

. 5. As the question is of great importance, an attempt may he 
made to clarify the position further. The quantity of food 
available for consumption in a country depends upon three 
factors-

. (i) production within the country, 
(ii) decrease through exports, and 
(iii) increase through imports. 

I shall first deal with exports and imports. 

6. The annual average export of grain, pulses and flour for 
1909-10 to 1913-14 was 4 ·4 million tons {pulses constituted 0 ·2 
mdlion_tons), the.average for 1919-20 to 1923-24 was 2 million 
tons, ~ and by 1938-39 the exports had dropped to 0 ·8 .million 

• 1 Review of the -Trade of India, 1938-39, page 232, and 1941-42, 
page 224. , 

Note -It is not clear from the statistics whether the exports include 
exports 'of rice from Burma.. Exports of wheat were 1·3 million tons 
before the last war and of rice 2·4 million tons. If exports from Burma 
were included then the quantity of foodgrains available now, as com­
pared to that' in 1911, will be less than 5·5 million tons. 
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tons. 1 Imports during 1909-10 to 1913-14 were 15,000 tons 
and had increased to 1·9 million tons by 1938-39. Thus before 
the present war there was available for consumption in the 
country a quantity of foodgrains approximately 5 ·5 million 
tons more than that available in 1911. This is approximately 
8 per cent of 67 ·5 million tons, the average annual production 
of cereals and pulses in India ,2 

7. The next question is that of production in the country • 
.\V e state " statistics from various provinces indeed 
suggest that average cereal yields have been decreasing." (Part 
11, Chapter I, paragraph 20.) There is,· however, considerable 
difference of opinion regarding the accuracy of these statistics, 
J!'or instance, Sir John Russell says: "Unless we assume (as 
sCime assert) that the villager has less food than formerly, we can 
only suppose that the yields have increased and reports from the 
si aff of the Agricultural Departments confirm this view .8 

Of the factors of increased crop production the three most 
important are extension of cultivation, irrigation and' manure. 
Since 1911, area under cultivation has increased by "{ million 
acres, and area under irrigation has increased , by· 14 million 
acres. (See statement below.) If it be assumed that·the l.rrigated 
area gives double the yield of the unirrigated area, . then for 
purposes of computation every acre under irrigation may be 
considered· as equivalent to two acres·· unirrigate'd: ' On t~is 
basis (see statement below) increased area under cultivation may 
be placed at 21 million acres, and area sown per capita at 1 ·079 
ncres in 1911 and 0 ·916 acre in 1941. Accordingly, an increased 
production per acre, to the extEtnt of 18 per cent, would lle n\•ces­
sary in 1941 to equal the sam~··atandard of foodgrain per capital'S 
b&d existed in 1911. · · · · · 

Year, 
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§_ 

., 
0 

~...:.. 
-~ =o g.= 
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..--- ,...... 

,. 
-.i-

., 
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"' 3 
~! al~ ~~ al~ ~d 

~= ~,g ., 
~~ e<o BSJ ;:::::= 

~ ..... o"' ,!::; e.. 
42 166 208 
46 159 205 
49 162 211 
68 169 215 

capita 

s -a 
"' "' t 
"" d 
!I: • 
o~ 

.c~ .... 
~~ 
~~ 
o·oo 
o·ss 
0"82 
0"72 

British India. 
Area In terms of 
unlrrlgated area. ----. 
= s 0 

= 1 11 . <> 
~+-

i i .. 
l~ 

C) .,. 
t ...... 

e.. 114 
250 1"079 
251 1"074 
260 1"012 
271 0"916 . 

Percentage i n• 
crease In yield 
per acre to 

maintain 1911 
standard, 

o·5 
7"0 

1S"O 

• Repres~nts average for 5 :v~ars with the censua year as central one. {Part II, Chapter I, 
paragraph li). . . ' . . . 

tOn thA assumption tbat an Irrigated area Is double the unlrrlgated ar~a of the sam~ size In 
terms of yield. 

Source : Census Reports, and A grlcultural Statistics of India. 

1 1\Iemorandum on " Foodgrain Shortage in India," page 1. 
Sl\femorandum on the Development of Agriculture and. Animal Hus­

bandry in India. by the Imperial Council of Agricultural Research. 
1 Report on the work of the Imperial Council of Agric'!lltural Research, 

1937, page 16. · 
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The other .important factor in increased production is manure·. 
,Farm~ard manure, the only manure which ha~ been mainly avail~ 
able to the cultivator, has. been inadequate to maintain soil at a 
deg~ee _ of_ fe.rtility which will give any increased yield of food­
grams, particularly when cash crops got a good share of this 
inadequate supply. 'l'he use of improved seed has been too small 
taking cereals as a whole, to produce any appreciable effect. 'fh~ 
conclusion, therefore, i~ justifiable that ·yield per acre of .food­
grains has undoubtedly not increased to any .appreciable extent 
through' manuring or us·e of improved varieties1• 

· 8. Even if redu,ced exports and increased imports have contri­
buted· towards reduction of this deficit by 8 per cent, then, ail 
compared -to 1911, there· is at .least 10 per cent shortage of food­
grains per .capita. The shortage of the body building food, i.e., 
proteins, must have been more than what is estimated above. 
Therefore, there is· justification for the view generally held that 
food available per capita has declined during recent years. 

:,.:Evidently,· therefore, the process of. the human body adjust­
ing itself to• decreased food supply, particularly, protein, lias been 
at-work; We have mentioned (Chapter XII, Part III, paragraph 
22) that it haff ·been demonstrated rP-peatedly that the intake of 
small" qnantities of · milk, . or even skimmed lnilk, increases the 
weight :and· stature of !lchool children. We have also stated that 
this food is· not available to most children. Consequently decreas.­
ed weight and -stature ar~ the inevitable result. · 

~HORTAGE oF FooD FOR MAN AND CATTLE 

9. The ~hortage of food has affected both ma:ri. and cattle. Dr. 
Burns (Technological Possibilities of Agricultural Development 
in India) discusses the condition of cattle in different parts of 
India, and Dr. -Raaha Kamal Mukerjee (Population and Food 
Supply, All-India Nutrition Board Pamphlet No. 1) deals with 
the human physique .. · Dr. Burns divides India into three regions 
and correlates the condition of cattle with rainfall and feed and 
fodder Etupply. Dr. Mukerjee also divides India into three regions 
and correlates human physique with intake of food. In. general 
the cattle condition and hum_an physique run parallel. · In the 
chart below an attempt has been made: to correlate these. (i) In 
the zone of 70 inches rainfall cattle food is very deficient, the live 
weight of cattle is only 500 lb. and milk production is low. The 

1 The Royal Commission on Agriculture ·came to the same conclusion 
(page 13 of Report of Royal Commission) : 

cc That production has increased is beyond. dispute: .some part of 
this increase is due to the enhancement of y1eld resultmg from the 
expansion of irrigation, but a far larger part is due to the spread tlf 
cultivation .. Only a sma}l proporti!ln. of it . can be a~tri~uted to t~~ 
introduction ·of higher yteldm~ vanet1es of ct:ops and 1t 1s doub~ful 1f 
any appreciable increase in yteld can be attnbuted to the adopt1on of 
ktter methods of cultivation or the increased use of manures." 
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corresponding region for man shows the lowest bodily condition 
and intake of calories and the averag·e lx>dy weight of human' group 
is between 100 to 120 lb. (ii) In the intermediate region of 30 j 
to 70 inches rainfall, cattle food is deficient, the live weie:ht of ~ 
cattle is 600 lb. and milk production per head of human popu­
lation per day is 6 ·18 oz. In the corresponding region the bodily 
condition of man is low, the intake of calories is 2,500 to 3,000 
and the average body weight of human group is 120 to 150 lb. 
(iii) In the region o£ 30 inches rainfall the cattle food position is 
satisfactory, the average live weight of cattle is 700 lb., and milk 
production per head of human population is 12 ·22 oz., and the 
average body weight of human group is from 150 to 170 lb., and 
intake of calories 3,000 to 3,500. The correlation between cattle 
condition and human physique is fairly well established, and ·a 
more detailed study will make it cloRP.t. - Both in the ca~e of 
cattle and man adjustment to deficit diets by decline in size is 
evident. 

CATTLE. 

(Or. Burns : Teohnologioa.l Possibilities of 
Agrioultura.l Development in India.). 

Average 
live wt. 

Estima.ted 
Assam da.ily re-

f
Rengal 

Madras (A) quirements 
d (Malabar per head. 

} 500 lb. , 
>R: lllb. dry 
j C: O·Slb. 

~MAN. 

(Dr. Radha Kama.1 Mukerjee: 
Population and Food supply). 

Bengal 1 
Assam f 
Madras 

~~=a • J 
Eastern U.P. 

Average body 
wt. 100-120 lb. 
Calories intak• 
2000-2500. 

,! 1 S. Kana.ra) 
.9 i Bombay (A)

1 

Quantit.v 
:: (City available 
• • 8uburban per head 

I·' l R : 7•37 lb. dry 
• C: O·Ulb. 
J ::=:! IN. Kanara per day. 

I Kolaba, 
I Thana Milk pro· · 
l Ratnagiri. duction per 1 . 

t
head of hu- 3•01 oz. 
man popula-J 
tion per day. 

r

Average 
live wt. 600 lb. 

Bihar 
Orissa Estimated . 
U.P. daily re- R : 13 lb. dry 

,! Ahmedabad, per head • 

Western U.P. r Average body 
Bombay 

1
r wt. 120-150 lb. 

· Calories intake 
2500-3000. 

C.P. 
:::: fBombay (B) quirements }c: 0·75 lb. 

. 9 Barooh and 1 f Panohmahals Quantity ~ i Kaira available }R : 9•52 lb. dry 
~ Surat). per head C: 0•19lb • 
.S I C.P. 1 per day. . · 
, Madras · 
~ (portion [Milk pro- } 

not inolu· duotion r 

lded in A head of £u. 6·18 oz. 
and B) man popula. 

tion per day. 

R =Roughages C=Concentrates 

[-337 J 



MINUTE :BY MR. M. AFZAL HUSAIN 

CATTLE. 

(Dr. ·Burns : Technological Possibilities of 
Agricultural Development in India) 

..-: r 
'; Punjab 
~ N.W.F,P. ·a smd 

Average 
live wt. }700 lb. 

Estimated · } 
daily re· R : 15 lb. dry 
quirements C : 1•0 lb. 
per head. 

1 

MAN. 

(Dr. Radha Kamal Mukerjee: 
Population and Food Supply). 

Punjab 

N.W.F.P. 

f Average body 

l
wt. 150-170 lb. 
Calories intake 
3000-3500 

... Madras (B) 
~ (Anantapur 
co Bellary 
~ Cuddapah 
·:§ Kurnool) 

Quantity 
available 
per head 
pe~ day. 

~R: 15·17lb,dry 
j C: 0•39 lb. 

Milk pro- .} duct ion 
. per head of 1 .,,22 human po- · "' oz. 

lpulation 
per day. 

!'ossi:BII.ITIEs OF INcREAsED Foon PRODUCTION 

. 10. The problem is: How. to. remedy the position? ·while 
f.ully accepting the possibilities of increased crop productioP. 
through scientific agriculture, it is necessary that a· ~ound food 
policy should be based on definitely attainable possibilities in 
relation to the time factor. The materialisation of technological 
potentialities does uot depend so much on scientific discoveries as 
on. the extent to, and the speed with, which such discoveries are 
put into action. A series of factors determine the degree to which 
technical progress can be translated into practical results. 
Co-ordinated development of land and water resources, supply of 
cheap fuel to conserve farmyard ·manure, availability of cheap 
manures and fertilirzers, . mechanization of • farm operations, 
eradication of weeds, control of pests and diseases, extermination 
of wild animals', effective anti-malarial measures, development of 
co-operation, stabilization of prices, improvement of the financial 
position of the cultivator, consolidation of holdings, changes in 
land tenures, marketing facilities, etc., all influence progress 
of farming. To ignore the interplay of these numerous factors 
wl.ll be unrealistic. With food supply of a rapidly increa~ng 
population, starting with a deficit, no risks can be taken, because 
complacency bred of over-optimism may lead to serious conse­
quences. A very wide margin of safety is necessary. That such 
an attitude is' not unreasonable may be tested on the touchstone of 
the achievements of the Grow :More Food campaign. 

AcHIEVEMENTs oF THE GRow MoRE Foon CAMPAIGN 

R=Roughagea C=Concentratea 
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cultivation, double cropping, diversion of land from non-food 
crops to cereal crops, increased irrigation, conservation and ·deve­
lopment of manurial resources, rrubsidized manure supplies and 
distribution of improved seed, legislation, concessions, compensa­
tions, rewards and· financial assistance to the cultivator. To 
ensure success the Central Government gave to the Pro'!incial and 
State Governments for the years 1943-44 and 1944-45, a sum of 
Rs. 293 ·5 lakhs as loans and Rs. 269 !9 lakhs as grants in aid of 
the Grow More Food campaign. It is estimated that the PN­
vincial and State Governments spent a sum equal to the amount 
of the grant from the Central Government, from their own 
resources. In addition to the above efforts, the unprecedented high 
prices for cerealg provided a strong stimulus to the cultivator. to 
put his best efforts to produce more. The anhievement of th& 
powerful combination of all these forces was-

The total production of the main cereals,. wheat, jowar, 
bajra, barley, maize and rice in India, exch~ding rice in Bengal, 
was-

(In millions of tons). 
,..----J'-------..... 

Average for the Average for the 
6 years ending years 1942-43 

1941-42. and 1943-44. 
41·0 44·0 

(Part '1, qhapter V, paragraph 3). 

Further we state: " It may at first sight appear that in view of 
the increase in production of 3 million tons, the difference betweeon 
the average total production of•.the years 1942-43 and 1943~4- and 
that of the six years ending 1941-42, .India does not now require. 
imports. CloseT examination shows, however, that. this conclu­
sion is not well-founded.·~ (ibUI) Because: " Having regard to 
the increase in consumption due to the growth of population, the 
increase in the per capita consumption of large classes. of the 
civilian population. . and the burden of the requirementS' of 
the defence services, we doubt whether there w:as any substantial 
improvement in the overall position during the years 1942-43 and 
1943-44 as compared with previous years. We are of opinion 
that the present relation of internal supply to requirements ia not 
such as to warrant the conclusion that import1i are unnecessary." 
(ibid., paragraph 7.) 

12. It mus~ be remembered that side by side w:"ith inc~eas~d 
production, food administration in India has developed greatly. 
Large proportion of the urban· population, and in some areas thA 
rural population, is rationed. In spite of this, " in. 1944 im.ports 
of foodgrains, chiefly wheat, amounted to over. 700,000 tonS'. and 
the Government of India found it necessary tq distrib-qte practi­
cally the whole of this amount to the deficit areas." (ibid., para­
graph 8). In view of these considerations our. reco~p.mendation is:. 
" . that India's need for a regular supply of .impq:rted wheat 

r aa9,, 
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to cover the current deficit of wheat under. the Basic Plan and to 
b~ild tl.~ a c:ntral reserve o~ 500,000 tons, should be recognued by 
Hu1 MaJesty·s Government: ' (Paragraph 12.) One may, there­
fore, conclude that India was not self-sufficient in foodgrains 
before the war, and although the production has increased and food 
resources are being conserved, yet India is still not self-sufficient 
in cereals. The achievements of the ' Grow More Food ' campaign 
clearly demonstrate that intenrity of food. production in India has 
reached a stage when, without large-scale extension of cultivation 
and irrigation, and increased manure supply, enhanced produc­
tion of food proportionate to demand cannot be made. In the 
1evelopment of all these resources the time factor is important. 

INDIA's. ILL-BALANCED DIET 

13. There .is another important ·consideration. Deficient in. 
the production of total quantity, India suffers to a greater degree 
in respect of the quality of diet. The question of dietary Ettand­
ards has been fully discussed in the Report (Chapter II, Part II, 
The Problem of Nutrition) and it is stated (paragraph 1): ".A 
human being needs not only enough food (calories); he needs also, 
if his diet is to be adequate for health, enough proteins', vitamins 
and mineral eleme11ts." " Diets which do not conform with the 
principles of satisfactory nutrition lead to impaired physical dev­
elopment, ill-health and untimely death." (United Nations Con­
ference on. Food and Agriculture.) The Nutrition Advisory Com­
mittee have found in surveys of typical urban and rural groups 
that "' the calorie intake of some 30 per cent of families is below 
requirements' and that even when the diet is quantitatively adequate 
it is almost invariably ill-balanced, containing a preponderance of 
cereals and insuffic.ient ' protective ' foods of higher nutritive 
value. Intake of milk, pulses, meat, :fish, vegetables and fruit is 
g-enerally insufficient." And they add: "-In terms of food factors 
the nioRt important deficiencies. are those of protein of high biolo­
gical value, fat, vitamin A and carotene, vitamins of the B group 
and calcium." (ibid., paragraph 4.) There is low intake of 
vitamin C and D. The Committee further add: " Malnutrition 
promotes astate of ill-health and lower physical efficiency short of 
actual disease: which are. perhaps. more important because more 
widespread, than disease itself." (ibid., paragra-e._h 5.) Children 
in a poor state of nutrition suffer from impairment of physical and 
mental growth, adults .from a low level of general health t\lld 
reduced capacity for work. · The advice given by this Committee is: 
•: The positive. aspects of the campaign for ~mpro':ed nutri!ion 
must be stronl!lv emphasized.· Freedom from disease IS one thmg, 
abundant health is another. The g-oal to .be aimed· at is the 
creation of a·healthy and vigoorous population.'' (ibid.) We have 
accepted the position that " the improvement of the diet of the 
people cannot be achieved without. a f!reat inm:ease in ~he produc­
tion of t protective ' foods and a mmu.ltaneous mcrease m purchas­
ing power." (ibid., paragraph 8.) 

-
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All those who have studied this question during rel)ent years 
l1ave arrived at similar conclusions. The Royal Commit~t~ion on 
Agriculture referred to Col. McCay's conclusions "that with a low 
protein consumption, deficient stamina, moral and physical, must 
be expected ", and ·~ that the general lack of physique and vigour 
in Bengal was most probably due to deficiency of protein in the 
diet, whilst the inclusion of wheat in gradually increasing propor­
tions, as one passes north from Bihar and Orissa and the United 
Provinces to the Punjab, has led to the marked physical change 
i:l the population." 1 Sir John Russell says about the Indian 
diet: "The well-balanced diet does not require· more but less 
cereals than at present, but it includes more of everything else, 
especially of vegetables, fruit and milk, and one great need for 
the food supply is to increase the production of these three .. It is 
essential, therefore, to increase the yield of the staple tlrops so 
as to liberate land for the cultivation of these supplementary 
foods." 2 Dr. Wright quotes from the "Economist", dated 26th 
December 1936: " Clearly the· most important task . confronting 
the social reformer who seeks to make India'.s food supply satisfy 
decent standards of nutrition is to increase 'milk production. in 
India . A doubling of India's milk supply will not only 
increase the quantity of first-class protein available per head, hut 
'vill also increase the element of animal fat in the Indian diet, 
which at present is largely supplied· by vegetable oil." India's 
ill-balanced diet leading to malnutrition 'is a. more serious national 
Jlroblem than mere deficiency in quantity of the food available. 
A sound food policy must find a solution of both types of deficien­
cies, with proper emphasis on " protective"· foods.· · 

... . 

CEREAL MENTALITY 

14. How will' the policy enunciated in Part II, Chapter :III, 
l!'ood Policy, meet the situation? "Cereals are-the basic food of 
the people of India and the food situation which has arisen· during 
th·~ war has emphasized their importance." " The rice;.prodt!-cing 
areas in Bengal, Madras and various other provinces are .unfitted 
to produce any ?ther cereal besides rice .. In general, therefore, 
rice-eating provinces must remain rice-eating provinces.'' (Para~ 
graph 3). The conclusion arrived a.t, therefore, is:. "We consider 
that self-sufficiency in cereals, at a l!;;ttisfactory' level of int;:lke; 
should be one of the cardinal aims of food aiJ.d agricultural policy·'.' 
(ibid., paragraph 7.) The specific recommendation conseque:Q.tly 
is " self-sufficiency in cereals " supported by "control .of the: priee_' 
of cerea.ls to ensure a reasonable return to. the cultivator " (ibid., 
paragraph 21). · 

15. Regarding milk which is admitted ~s "the best o( -nll. 
!lUpplements to cereal diets "' the conclusion arrived at is; fC Look­
ing at the problem realistically, we cannot visualize' any immeaiate 

1 Report, Royal Commission on Agriculture, page''493. · · 
1 Report on the work of the Imperial Council of Agricultural R~search, 

page 21. . , 
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possibility of increasing the production of milk to such an extent 
that it can become a regular article of diet consumed in adequate 
quantities by the poorer classes in the greater part of India: very 
rt>luctantly we conclude that the ideal set by nutrition experts­
hal£ a pound of milk or more daily for every child in the country­
is not a practicable objective attainable within the next few 
decades." (ibid.., paragraph 15.) -

With these conclusions I am not in· agreement. The point 
which I wish to make is: that over emphasis on cereals is mis­
placed, it gives an exaggerated and unnecessary importance to 
this source of food, and such a policy will be a serious obstacle in 
the path of a satisfactory solution of the food problem of India, 
in a manner as will improve health, raise physical efficiency, increase. 
capacity for work and lead to better mental growth. It is abundant 
health, not mere satisfaction of hunger, that should be the aim 
of a food policy. India is suffering, and in fact has been suffering 
for some decades, from a very acute famine of " protective " food3, 
which has brought about physical· decline and inefficiency, both 
in men and cattle, and if not attended to immediately may have 
serious consequences in an emergency. 

Regarding the production of " protective " foods of animal 
origin such as milk, the problem is undoubtedly most intricate. 
In fact, in the densely populated areas, proper adjustment of food 
and fodder balan~e, on ·which depends the production of milk, is 
most difficult. Under a farm economy dominated by cereal men­
tality, this adjustment bP.comes impossible. Lamartine Yates a.nd 
Warriner criticize the cereal mentality in the following: " • 
It can and must be emphasized that grain production by itself will 
never give a high money outturn per acre and is·, therefore, utterly 
inappropriate as a suitable farming for the crowded regions." They 
add: " By· shifting the emphasis for his production from grain to 
livestock ·products, the peasant sets his feet on the beginning of n 
road which can ultimately lead to prosperity in a way that cereals 
nE\Ver can., t And prosperity means better diet. 

A witness, who appeared before the Commission, provided ~he 
following solution of the Indian .food problem: "As a basic 
remedy I would suggest compulsory elementary education nnd 
6upply· of milk. That will encourage to bring more cattle, more 
cattle.-manure, more crops." Sir John R.ussell recommentled a 
similar remedy: "A wider introduction of fodder crops into Indiu.n 
agriculture would probably effect great improvement in yields and 
in total output. More food for the animals 'vould mean more 
manure and enhanced fertility of the soil. This was the prime 
fMtor in the improvement of British agriculture and the additional 
vie1ds of grain more than· compensated for the area taken from 
grain· and ttsed for this purpose." 11 We have dealt with" mixE'd 
farming " in Part III, Chapter VII. 

t P. Lamartine Yates and D. Warriner, "Food and Farming in Post 
war Europe," 1943. 

• Report on the work or the Imperial Counl.'il or Agricultural Research, page 46. 
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PROPOSALS TO PRODUCE .A BALANCED l)IET 

16. A sound maxim for food policy would be: " Take the foods 
which give a protein ration at minimal cost; make up the calories 
by the food which produces calories most cheaply and then add 
any cheap food which will make up any vitamin and inorganic 
deficit." 1 Put slightly differently, the maxim for a national food 
policy for India would be: " Take the foods which give the 
highest protein ration per acre; make up the calories by i.he food 
which produces highest calories per . acre, etc.'' The object 
would be to obtain a well balanced diet, containing sufficient 
proteins of high biological value, carbohydrates, fats, minerals, 
vitamins, etc., from the minimum -area per capita. If tubers can 
supply larger quantities of carbohydrates per unit a.rea, then it 
will be wrong to insist on a ' full pound ' of cereals as the basic 
ration. In Chapter IX, Part III, we have dwelt on the high yield 

·per acre of potatoes, sweet potatoes, tapioca and bananas. We 
have also shown that in over-populated countries of Europe tubers 
(potatoes) take an equal share with cereals '.(and in some cc\ses a 
larger share) in the diet_ of' the people. 2 We-. have shown that in 
Uermany the area unaer potatoes is 25 per cent of that, 11;nder 
cereal grains, in the United Kingdom it is' 11 ~a and in France 14 
per cent. We have shown how tapioca came to the resc~e of 
'J.'ravancore in 1943. One or niore of these high yielding crops 

· c:1n be grown in every d~nsely populated r~gion in India. . . 
. . . J 

.17. A tentative scheme for a more rational utilization of lana 
is grven below. 'l'he present proporti~n of' various cr~ps is:•g~;:~ 
in column 1 and proposed p1·oportion in column 2 .. Ar~a 1,m~~r 
tubers has not been shown sepb.rately in the first fO~!,lmn, oecau~e 
it is not known and is included, under " other food crops." In the 
proposed scheme area under cereals has been reduc~d by J9 per 
f!ent, under tube~s increased. from an . insignific~nt 'area . to Jj per 

. ce~t, under pulses increased by 2 ·.5 ·.per cent (20 per cent. of' t~e 
present area), under oilseeds by 1·2 per cent (i.e., c]oublecl)'-and 
under fodder crops by 4 ·3 per cent (i.e., doubled). -

Percentage acreage of different crops (British India). 

Present pro­
portion of 

crops. 

Cereals 64 
Tubers 
Pulses (including gram) 11 
Sugarcane 
Other food crops (vegetables 

fruits) 

Proposed pro· 
portion of 

crops. 

45 
5 

13·5 
'1•5 

1 Hutchison, " Food and Principles of Dietetics" (1941). 

•tl' I ., 

Increase ( +) 
or 

Decrease (-) 

·~19 

+ 5 
+'2•5 

1 In the southern states of the United States of America sweet potat~ell 
take the place of potatoes. · · 
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Present pro- Proposed pro- Increase ( +) 
portion of portion of or 

crops. ccops. Decrease (-) 
Edible oilseed& (oilcake 

castor and coconut) 7·2 14·4 + 7•2 
Castor 0·1 0·1 
Coconut .. 0·3 0·3 -Fodder crops .... 4·3 8•6 . + 4•3 
Cotton *'- 6·0 6·0 -Other fibres 1-4 1•4 ... 

: Miscellaneous crops . - 1·3 1-3 

100 100 

· . lS. In statement A data regarding the existing acreage under 
di!Jerent ·crops with yield of proteins, carbohydrates, fats arJd 
~aJ.or1e~ have been g1ven. In statement ~ the ]roportion of food 
mgred1ents under the present cropping scheme and th~ propt>sed 
cropping scheme have been compared, and also the present and 
anticipated milk yield and quantities of proteins, carbohydrates, 
i'ats available for human consumption per 100 acres. H has been 
shown that under the proposed distribution of crops the total .avail­
able proteins of vegetaHe source increase substantially, carbo­
hydrates also increase, and addition to the vegetable oils is very 
large. Increase under edible oilseeds by 100 per cent rvould wean 
twice the quantity of oilcake concentrates for cattle. Increase 

_under fodder crops of 100 per cent would mean double the fodJer 
supply i'or cattle. Loss of straw through reduced ~1rea under 
· ce1·eals is very small as compared to increase under pulses and 
fodders. It may be estimated that this extra cattle food would 
increase milk production by at least 60 per cent. 

Thus, from the present resources of soil, irrigation, manures, 
etc., substantial increase in food supply can be made, by 
developing proper cropping schemes and through the introduction 
of crops giving per acre higher yields (see Statement B). 
Improved methods of processing should eliminate any difficulties of 
storage, transport, perishability, etc. If the need of the Fesent 
population can be, more or less, met from the present resources, 
one can face with confidence the problem of the food supply of 
the future population through extension of cultivation, :.n.creased 
irrigation, increased supply of manure, improved varieties, etc. 
It is recognized that the scheme outlined above will not be rigidly 
applicable to every part of the country and shall have to be modi­
fied according to soil climatic conditions. For instance, in some 
places a much larger area than 5 per cent could be put under 
tubers~ and in others areas under oilseeds ,could be greatly in­
creased. Such adjustments are always necessary. Even to-day 
it is not every area that grows 6 per cent of' cotton, nor is the 
intensity of sugarcane crop the same all over India. The existing 
cropping scheme has led to the decline of livestock with consequent 
decline in human physique and the proposed crop planning "ill 
lead to the improvement of livestock and :finally human physique. 

[~4] 
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It is the best utilization of land resources from the point of view 
of nutrition which wiJ.! lead to national improvement. It ,ltlay· 
be necessary to introduce varieties of crops-cereals, tubers, .~il 
seeds, pulses, fodders, particularly leguminous fodders, which will 
:fit into schemes of crop rotations suitable for various regions._ 
Increased production ·of fruit can be obtained by better orchard 
practices from the existing area, and vegetable supply «·an be 
increased by minor adjustments. 

19. ln the proposed scheme increased area under pulses and 
fodders of the leguminous types, and increased farm-yard lllan1ue 
will raise soil fertility. and crops will yield better results than 
!lave been taken in the above estimates. In so far as food is. 
concerned, India is in a state of perpetual emergency and must be 
prepared to meet £his emergency. India cannot continue in the 
traditional rut. basing her food economy on cereals. She must 
follow a sound food policy. Other countries have shif'ted over to 
tubers. Why not India? , 



Statement A. 1ho1oing acreiJge, production and calories per acre of dil/erent crops in British India. 
(Average for 5 years ending 1938-39.) 

Area Percen· Produc- Yield Protein Yield oarbo· Yield Fat Yield Calories , Calories 
(million tage to tlon per per per hydrat.e per per, per per ln 
acres). total. (million acre cent. acre per acre cent. ar.re 100 gms. ('000). 

tons). (lb,) (lb.) cent. (lb.) (lb.) 
(1) (2) (8) (4) (5) (6) (7) (8) (9) (10) (11) (12)' 

I Rioe 68•39 28·03 24·49 806 •5 78·0 0•6 351 1,286 
2 Wheat 25•73 10·55 7·94 694 11•8 71·2 1•5 346 1,091 
3 Jowar 21•43 8·78 4·37 448 10·4 74·0 1•9 355 723 
4 Bajra 12•58 5·16 2·00 358 11•6 67·1 5·0 360 586 
5 Barley 6•27 2•56 2·22 793 11·5 69·3 1·3 335 1,200 
6 Maize 5·79 2·37 1·97 762 11·1 66·2 3·6 342 1,184 
7 Ragi 3·23(a) 1·32 1·23(a) 853 7•1 76·3 1•3 345 1,338 = .... 
8 Other cereals (e) •• 12•97 5·32 2•89 500 10·0 66·4 3•1 334 759 z 

Total Cereals 156•39 64•09 47·11 715 19·66 69 74•34 531·5 2•0 10 348 1,13~ 
s 
toJ 

9 Gram 13·77 5·65 3·34 544 17-1 61•2 5·3 361 892 tit 
l'<t 

10 Other pulses (e) 12·97 5·32 2•89 500 23·7. 57·7 1·0 335 761 I( 
~ IU 

~ Total pulses 26·74 10•97 6·23 524 20•06 105 59· 55 312 3·37 17·7 349 831 --- ~ ~ 11 Oilaeeds other than 
'-' castor and COOO• lao-

nut (f) 17•63 7·22 4·02 511 24·6 125·7 22·5 115 40•0 204 546 1,268 ":1 
N 12 Sugar-cane ., 3·61 1-49 4·97(c) 3,069 0·4 95·0 0·1 383 5,343 lao-

13 Other food crops 6·99 2•87 (d) (d) (d) (d) (d) 0 (d) (d) tot 
14 Castor 0•40 0·13 0·04 245 (d) (d) (d) (d) (d) ~ 15 Coconut 0·66 0·27 1,380 2,090 4·5 13·0 41·6 444 (d) 

m.nuts nuts !'1.1 

16 Fodder 10.40 4·26 19·27 4,151 (d) (d) (d) (d) (d) ~ 17 Cotton 14•67 6•01 3•59(b) 96 (d) (d) (d) (d) (d). 
18 Other fibres 3·31 1·36 (d) (d) (d) (d) (d) (d) (d) 
19 All other crops 3·25 1.38 (d) (d) (d) (d) (d) (d) (d) ---

Grand Tota.1 244·05 100·0 

Source: (1) Agricultura.l Statistics of India, Vol. I; (2) Estimates of Area and Yield of Principal Crops in India; and (3) Health Bulletin No. 23. 
(a) Represents average for 3 years ending 1938-39 for the main producing areas. (b) In million !;>ales of 400 lb. each. (c) Raw sugar or Gur. (d) Infor-
matJOn ~ot available. (e) 50 per cent of the area shown against " Other Cereals and Pulse11" in the Agricultural Statistics, Vol. I, has been taken to 
be unde " Other Cereals " and 50 per cent under " Other Pulses " and the production figures have been calculated at the rate of 500 lb. per acre. 
(f) Fat <?roil c~ntent in oilaeeda is generally about 40 per cent. a, The acreage and production figures include pure as.,well as mixed crops (i.e., crops 
sown m1xed w1th cereals). ' 



Statement B showing the proportion of protein, earbohydrats and fat i1l. cereals, pul&es, tubers, o\laeeds and milk 
per 100 acre• of cultivated area. 

Under existing distribution of crops 
(Avera11e of 6 yeara endln~ 11138-31l).t Under proposed lliBtrlbutlon of crops. 

Ce-r-ea-la-.--Pullcl. Tubera. Ollaeeda. 
~ 

Total. 

,__ ___ _ 
-----. 
Total. Cereals. Pulses. Tub era. 

(b) 
Ollseeda. 

(a) (b) (a) 

Area (acres) 64 II N 7 82 
Yield per acre (lb.) 715 524 IO,OOO 5ll 9,750 
Protein (lb.) 4,422 I,I56 "880 5,459 
Carbohydrate (lb.) 34,018 3,432 "805 38,255 
Fat (lb.) 641 I94 I,43I 2,266 
Calories (in 'OOOs) 72,448 9,I41 8,876 90,465 
MILK YIELD per 100 acres ll·5 tons 
Protein (lb.) 979 
Carbohydrate (lb.) 1,262 
Fat (lb.) 1,4I7 
Calories (in 'OOOs) .- 9,837 

45 13 5 14 77 

3,110 1,366 400 •!,761 6,637 
23,9I9 4,057 I2,2I9 •1,610 41,804 

450 230 I 2,862 3,543 
50,940 11,203 34,000 17,752 ll3,895 
Increased production b) 60 per cent I8·4 tom1 

1,713 
2,209 
2,479 

I7,215 

TOTAL AVAILABLE FOR HUMAN CONSUMPTION (Population 140 per 100 acres) 
Protein (lb.) 17 per cent of animal protein 5,558 
Carbohydrate (lb.) 38,712 
Fat (lb.) • . 3,683 
Calories (in 'OOOs) 100,302 

26 per cent of animal protein 

(a) Excluding castorseed and coconut. 
(b) Represent potatoes, sweet potatoes, tapioca and banana; yield per acre 125 maunds. 

N :Negligible. • 
• In oilcake •. Therefore not considered available for human consumption. 
t See statement A, col•lDUl 2. 

6,589 
42,373 

6,022 
131,110 

Remarka. 

Balance 5 acres 
undor fodder. 

Concentrates and 
fodder doubled. 

plus 16 per cent 
.. 9 
.. 6:J 
.. 30 

.. .. 
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I very much regret that I have to differ from my colleagues 
regarding their recomme:r;dations in respect of the permanently­
settled ·estate system whwh has been dealt with in Section E 
Chapter I, Part l V of the report. While offering my own vie~s 
on the subject I propose also to deal in this note with some ef 
the aspects of agrarian reforms which sliould be. considered when 
~he whole questi?n of land reform is st~Ldied by the provinces 
1n a comprehensive way as recommended in paragraph 3, Chap­
ter I, Pa:rt IV of the report. These have been successiully 
adopted m other parts of the world and may serve as a guide in 
drawing up plans for agricultural development in this country. 

A.-PERMANENT SETTLEMENT 

~. Working of the permanent settlement.-In paragraph 4 
the report has recommended that enquiries should be undertaken 
in the permanently-settled provinces (other than Bengal) with a 
view to finding the defects in th~ permanent settlement which 
pTesent difficulties in the way of improving agricultural produc­
tion and increasing the standard of life of the cultivators, and 
with a view to suggesting measures that should be undertaken, 
as long as the system continues to exist, to remedy the defects 
&.nd remove the difficulties in question. This indicates that the 
permanent settlement has been looked at in the report from the 
narrow viewpoint of economic usefulness while, as will be 
explained subsequently, wider issues such as the moral implica­
twns of the system, its inequitable basis, and the degenerating 
influence it exercises on the vast population under it have been 
completely ignored. At the same time, I consider such inquiries 
quite unnecessary. The majority of the Floud Commission, after 
careful consideration of all relevant factors, have already given 
their verdict against the retention of the permanent settlement in 
Bengal. A statement of the reasons that led them i:o this decision 
is given jn the ·appendix. The origin of the permanent settle­
ment and the various characteristics for which the system has 
fallen into disrepute being the. same in every province, the 
decision arrived at in respect of Bengal can in no way differ 
from that in respect of the rest. For instance, the Commission 
found that the permanent settlement has involved the expropria­
tion of the rights of the ryots, has rendered land. revenue 
inelastic, has resulted in inequalities of assessment, has deprived 
the Government of the close contact with an intimate knowledge 
of agricultural conditions, has imposed an iron framework which 
has had the effect of stifling the enterprise and initiative of all 
classes concerned, has permitted the creation of a number of 
parasitic intermediary interests between the zamindar and tLe 
actual cultivator, and has led to an immense volume of harassing 
and expensive litigation between the landlord and tenants; finally, 
they expressed the view that so long as the system remains, it 

[ 348 J 



lUNUTE 0~ DISSENT BY SIB. 1\UNILAL B. NANA.VA.Tl 

would be difficult to evolve any satisfactory arrangement for 
revising rents all over the province on an equitable basis and 
for maintaining 'the records of rights. 'l'hese findings of the 
.Commission are so clear-cut and definite that they leave no doubt 
abo~t their being generally: applicable to all permanently-settled 
areas. The decision has already been. accepted by the Bengal 
Uovernment and there is no reason why the other provinces such 
BR Bihar Orissa, the United Provinces· and A.ssam, where the 
problem Jl.s' practically the same, should not accept this decision 
as equally applicable to them. · _.....-/ . . 

3. As in Bengal, the Government of Madras appointed a 
Committee to reconsider the provisions · of the Madras Land 
Estates Act. Their report (1938) came to the following important 
cone! usions :-

· (i) That the zamindars were really rent-collectors and that 
· thu ryots were the real owners of the soil. · .. 

(ii) That the permanent settlement fixed not only 1he 
peahkash which the zamindar was to pay to the Government but, 
also the rent which the ryot was to pay to the zamindar. 

(iii) Tha~ in subsequent years the zamindars who were 
mere tax-gatherers receiving a remuneration-about one-third 
of the tax collected-for this service, converted the land-tax into 
rents payable to themselves and enhanced these rents from time 
to time, also levying· at the same time several illegal dues :md 
claiming several rights incidental to the ownership of land. . • 

The Committee's recommendations (though they fell short 
of proposing complete abolitio:&,. of the zamindari system because 
they took a. narrowly legalistic and conservative . view of the 
system) are so stringent upon the landlord that had they been 
accepted by the Government, the zamindars would have dis­
appeared overnight. Some of the members who wrote dissenting 
minutes were in favour of the State purchase of . the zamind:uib 
and the introduction of a new settlement along tyotwari lines. 

Any further inquiries are, therefore, superfluous and would. 
only involve unnecessary waste of time and funds .. 

4 .. I an_t fortified in this view by .the replies received _to our 
qu~stlonnatre on this point from fou:r··provinces out· of the five 
WhiCh have perman,ently-settled areas to a considerable . extent. 
~'he Orissa Government, for instance observe that " the zamin­
dars ~n general, whether of perman:ntly-settled estates or tem­
poranly-settled estates, not only do not . introduce any improve­
ment to get better yield or to protect the lands from floods or 
drought but exploit every· oppo1·tunity for realization of enhanced 
rent or other dues from the tenants. No doubt, cultivators will 
have .a better protection so far as ~ecurity of their tenancy and 
rent 1s concerned under the ryotwan system of land tenure which 
will iu its turn encourage them to impro~e their holdings and 
obtain better yield." But they doubt whether · the abolition of 
the system which is " the only possible re·medy " is a practicable 
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proposition-a point which will be met subsequently. The rele­
vant part of replies from the other three provinces are noted 
below:-

Bihar.-The view that unless changes are made in the preva­
lent Bystems of land tenure, it would not be possible to secure nny 
significant increase in agricultural production is in accord with facts. 
ln this Province, most of the estates are permanently settled. In 
theory, this ought not to stand in the way· of improving agricultural 
production but it does in practice. The elements which go to make 
for increased agricultural production are (1) better seeds, (2) better 
manures, (3) better implements, ( 4) better methods of cultivation, 
t5) adequate irrigational facilities, and (6) economic or good si~ed 
holdings. The private proprietor (landlord) in m,ost cases cannot 
afford to provide the first five and where he has the means, thb 
incentive is lacking as he stands to gain no direct financial benefit, 
and still collects his rent irrespective of whether he provides such 
facilities and services or not. So far as the State is concerned, simi· 
larly, there is little inducement to spend public money on agricul­
tural development when the benefit of the improvement goes into 
private hands. . 'Not so in the ryotwari system. There, a failure 
d crops consequent on lack of irrigation would directly affect the 
revenue as remissions have to be given. Similarly, the State has a 
direct interest in agricultural development as such development &nd 
increased productivity are reflected in the increased revenue at the 
time of revisional settlement. As regards consolidation of holdings, 
the existence of subinfeudation and continual partition under the 
J•:state Partition Act and fragmentation of holdings due to the 
systems of inheritance in force offer real difficulties in effective con­
solidation under the permanent settlement whereas the process will 
become less difficult if the State were the only landlord. 

The other view that no significant improvement in the standard 
of life of the cultivating class is possible without a change in the 
eystem of (permanently-settled) land tenure has also much to >'~uppod 
it. . . The Floud Commission has shown that its liquidatic•n can 
be effected in an orderly manner, as a business proposition. 

Assam.-While the ryotwari tenure induces increased produc­
tion, the opposite is the case in zamind~i are9:s. . : Under the 
zamindari system there is a general feelmg of msecur1t:y and short 
of abolishing this outmoded system no other change Will gwt~ the 
full result. 

Madraa.-(a) The zamindari system is ~efective in tha.t the 
upkeep of irrigation works is beyond the financ!al powe: ~f z~mmilars 
and that if there is any dispute about the repair of an 1mgahon work 
or the amount of rent payable, litigation has to be resorte~ to. . · 
The zamindari system, however, appears to hay-e outhved such 
ndvantages as it may have possessed and many zamm~ars even would 
welcome its abolition subject to reasonable compensatiOn for the lo~>'i 
of their rights. (Board of Revenue, Madras.) 

(b) Agitation to repeal the zamindari (or permam~nt) settle­
ment is developing all over the country. It has been accepted as a 
policy by the Government of Bengal, the former Government of 
Bihar, etc. The Provincial Legislature, according ~o the Gove~­
ment of India Act, 1935, is not prohibited from pa~smg a resol~1h~n 
M that effect and getting the sanction from Parliament. Th1s lS 
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. 
:Jound to be done in almost every Province as there is a g1·owing con­
'iensus of opinion in its favour even among the zamindars \them­
selves. The only serious difference of opinion is on th~ nature of 
compensation to be given to the zamindars for the rights they have 
so long enjoyed and will be asked to surrender. If this is done, and 
the ryotwari system extends over the entire Province, there is no 
doubt that there will be an improvement in irrigation fa--cilities, the 
maintenance of record of rights, the establishment of Cl -operative 
.-ocieties and the extension of the activities of the Agricultural Depart-
ment. (Director of Agriculture, Madras.) · 

The rep!ies from the provinces clearly show that permanent 
settlement comes in the way of increased agricultural productio.l 
since no improvements could be made so long as it continues. 
The consensus of public opinion which is in favour of the abolit.ion 
of the system, thus finds support also from official quarters. 
Contrary to past experience in the history of India's agricultural 
progress, here is a singular instance of public opinion being far iu. 
r.dvance of the State's policy. 

5. It appears to me that the permanent. settlement is not to 
be looked at merely from the viewpoint· of it's usefulness: of far 
greater importance than this is the consideration of equity by 
which the merits of the permanent settlement should have oeen 
judged. The zamindar is to be done away with not only because 
lle is unwanted but also because he has no right to be there. Had 
the Report attempted to trace the history of the permanent settle­
ment. it would have thrown a valuable light on the indefensible 
foundations on which this system was originally based and has 
thrived during the last hundred years and more .. I feel that it is 
largely because this important, historical fact hast been overlooked 
that my colleagues have m~'de sugg-estions for retaining the 
f!ystem, however amended. The only result of attempting to 
mend this system will be to postpone its final .abolition and also 
postponing agricultural progress in the meanwhile. ' 

6. History of the pe'l"''nanent settlement.-The ·permanent 
settlement was introduced not to advance the interests of the 
a~riculturistR but to facilitate easy and re!!"Ular collection of 
revenue. When the East India Company took the administr:t­
tion of the country into their own hands. an effective svstem of 
rollecting revenue had to be evolved out of the chaos that h:ul 
been left to them by the previous rule. But the entire a'hsEmce' 
of maps and reliable records of the areas and rent of indiviclual 
holdings, lack of roads and means of communication, and want 
of trained sta:ff capable of direct collection made senarate settle­
ment with each cultivator impossible. After a brief exneriment 
in Ben~al at settlemPnt bv auction for five vears which nrovPd 
unsatisfactory. the Comniny decided to entrust the collPction 
to zaminnarR aR it was felt that they would be a more satisfactorv 
a~enc:v for this purpoRe on account of their hPrenitarv ·relation@: 
"·ith thP cultivator and their strong hold over the peasant classes. 
Further, to enable the lmmindars to he punctual in paym3nt d 
revenue, the Company gave them perpetual rights in the land 
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and fixed the revenue for ever, so that the surplus income that 
would accrue from increased agricultural output might providt: 
an incentive to improvement and extension of agriculture. As 
Sir William Hunter has pointed out (Introduction to Bengal 
Records, Volume I, page 15) prior to the introduction of the 
permanent settlement in 1793 " the collection of the land l'evenue 
led to yearly struggle between the local authorities and the 
territorial magnates. . . Before the end of the period (i.e., 
1807) the permanent settlement with all its defects had rendered 
the collection of revenue as a matter of routine. The permanent 
settlement of 1793 is justly regarded as a revenue measure .• , 

7. The immediate objective of the permanent settlement, viz.~ 
regular collection of revenue, having been realised, the system 
was gradually extended to parts of other provinces such as the 
United Provinces, Bihar and Assam being then parts of the 
Bengal Presidency, Orissa and :Madras. But in doing so, a n.ew 
kind of right was superimposed, as in Bengal, over the cultivators 
of the time by vesting the revenue collectors for all time to come 
with proprietary rights in the land. The mistake. however, was 
rPalised by some before two decades bad elapsed after the intro­
duction of the settlement in Bengal and . doubts came to be 
expressed about the equity of the system. Lord Hastings him­
.self was against the introduction of permanent settlement whi~h 
entirely ignored the rights of the peasantry. Even the Court of 
Directors came to admit in 1819 that " consequences the most 
injurious to the rights and interests of individuals have arisen 
from describing those with whom the permanent settlement was 
concluded as the actual proprietors of the land. The misbke 
(for such as it is now admitted to have been) and the habit whieh 
has grown out of it, have produced all the evils that might have 
been .expected to flow from them." The Famine Commissio:;1, 
1880, also conceded this principle when they said "We ca11, 
however, feel no doubt that in all the provinces of Northern Inclin., 
and particularly Bengal, it is the duty of the Government to 
make the provisions of the law more e:ffectual for the protection 
of the cultivators' rights. This opinion is primarily based on 
the historical ground that they have a claim as a matter of 
strict justice to be replaced as far as possible in the position they 
have gradually lost.". (Report, page 118, paragraph 24.) 

u Although the intention of the legislation of recent years u 

·further observed the Commission " has clearly been to define 
and 'protect the rigbts of tenants, it is proved by evidence before 
Us that the e:ffect produced has been very different from the obit>d 
aiined at. From all quarters it is· reported that the relations 
between the landlord and the tenantS with occupancy rig-hts •ue 
not in a· satisfactory state, and are being- yearly more and more 
hostile; so much so that a landlord will generallv refuse nny 
aid to his occupancy tenants when they are in difficulties, :md 
will do all he can to ruin them and drive them off the land. 
The probable result of such a struggle is in favour of the 'llore 
powerful ;:1ombatant. and there is reason to fear that in manv 
parts of the country occupancy rights have been irretrievably 
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impaired, and the. point to which the efforts of the Government 
ghould be directed is, therefore. to remove this conflict of 
intere&ts." (Report, page 117.) 

8. It is obvious from the above, that the permanent settlement 
was iniquitous inasmuch as it resulted in gross injustice to 
millions of cultivators in these areas who were deprived of their 
rights in land. The system was made still more obnoxious by 
the zamindar who " taxes his ryots for every extravagance or 
necessity" (Administration Report, 1872). The helplessness 
of the Government was long before this time admitted by Lord 
Hastings when he observed that the permanent settlement " has, 
to. our painful knowledge, subjected almost the whole of the 
lower classes throughout these provinces to the most grievous 
oppression, an oppression, too, so guaranteed by our pledge, that 
we are unable to relieve the sufferers." Even the law was 
in favour of tolerance of such oppression the policy being " to 
allow every point about which there could be any doubt • 
to settle itself in favour of the landholder and against the public," 
tY.J that within half a century, the land system of these pro­
vinces came to have every evil feature of feudalism. In 1883, 
the Lieutenant-Governor of Bengal speaking before the Legislative 
Council remarked ' In that interval of 66 years, that is, between 
1793 and 1859, while the proprietary body grew in strength 
and prospered in wealth. villag-e communities perished, the 
pargana rates (bv which the asse5'sment of the resident cultivator's 
rent was limited) disappeared, and almost every vestige of the 
constitutional claims of the peas'antry . was los"t in 
the usurpations and encroachmep.ts of the landlords" (quoted by 
the Hon'ble Sir Azizul Haque ~n his "Man behind the plough." 
page 255). 

In fact, the system should have been abolished even at the 
beginning of this century when the Government of India dis­
covered that this system of tenure "which i~ not supported by the 
experience of any civilized country, . is not justified by 
the single great experiment that has been made in India." 1 

Presumably, the difficulty was that having once created the vested 
interests, the Government considered it not a wise policy to remove 
them. 

9. The harm done by the permanent settlement not only 
deprived the cultivators of their rights in land. It also led to 
the demoralization of the zamindars and misuse ,of the Ti~hts 
which were undeservedly heaped on them. The very fact th,lt, 
during the last :five decades, resort to various tenancy legisl:dons 
became necessarv f"o as to undo the mischief to some extent con­
l'lusively proves· that the landlord could not be trusted to protect 
the interests of his tenants. Despite all these legislations. ··1h.e 
conflict continues to this day. As is pointed out by· the Floud 
Commission, " The complexities of' the Bengal Land system :have 

11\fl'morandum on the J,Rnd Rl'venue Policy of the Government of India 
(1902), 'fJide Report of the Bengal Land Revenue C'-ommission, DaTa~raph 83. 
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led to an immense volume of litigation. The time and 1.ttentio.a 
?f the civil courts are largely occupied in suits relating to interests 
m land, and though the court-fees produce a considerable revenue 
to the Government, the costs to the litigants is far in excess c•f the 
revenue and is out of all proportion to the amounts at stake. . . 
There is a notable absence in Bengal of that certainty as to the 
respective rights and obligations of the parties which a sound and 
satisfactory system of land tenure should provide. . . In spite 
of the prohibition of abwabs and other exactions in addition to rent 
·which were contained in the permanent settlement regulations and 
lJl tenancy legislation, there is still evidence of their continuance 
in the reports of settlement operations." (Bengal Land Revenue 
Commission Report, page 38, paragraph 85.) 

In any discussion on the permanent settlement therefore, to 
ignore the historical basis of the system is to overlook the fact that 
it was based on the bankruptcy of millions of cultivators whose 
grievances and appeals now lie buried in history. 

10. Administrators generally take a short-sighted and indulgent 
view of such :important issues but the cultivators have long memo­
lies of times they had to go through. So long as any '\l'Stige 
of old injustice and oppression continues, it would be no easy task 
to persuade them to adjust themselves to any new syslem of zamin­
tfari settlement. There is no doubt that the cultivator in the 
r.amindari areas still carries with him the painful memories o£ his 
complete subjection to the landlord and _the consequent h.tr•h.hips 
wbich are referred to at length by the Famine Commission of 1880 
in their Report, and have been quoted above. The viewq d thi11 
(•lass were ·very clearly put forward by the Bengal Kisan Snbha ~n 
their memorandum to the Floud Commission, in which ~hey said 
" The permanent settlement has conferred unrestricted right on 
the zamindars and this in its turn has rendered this system just a 
fabric of monopoly and tyranny under its grinding pressure. . . 
Our experience tells us that the permanent settlement provides an 
iron framework within which little in the way of practical reform 
can be effected. A legislative reform may be placed in the Statute 
Book, but it can be rendered nugatory by the power that. resb~ \\ith 
the landholding class. If it is intended to tax the landholder, he 
can ·easily pass the burden on to those beneath him. One of the 
Rtriking facts of the history of land legislation of the last century 
is that the good intentions of such Acts as those of 1859 and 1885 
have come to )laught and the abuses they sought to put down con­
tinued in an aggravated form. In the minds of the oppressed culti­
vator it is this system which perpetually strives throu~h its vario·ns 
agents, the landlord, ihe money-1endPr Rnil the- Po1ir~ to ilrh-e l1im 
off the land. Under these conditions, thE- oemand for the abolition 
of the permanent settlE-ment is not the result of confused thinkin~. 
hnt ·has nrisen out of a deep-rooted understanding- of ibP impossi­
bility of tinkering with the present sy~em of lano tE-nure." 
(Report of the Land RevPnue Commission. RenQ'al. Vol11me VI, 
pages 5-G.) 
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11. Any attempt at modification of the permanent settlement 
which does not take into account the viewpoint of the cultivators 
who have to bear the burden of its operation is bound to fail in 
practice, because the conflict of interests would continue and would 
grow even stronger with the organization of the kisans and the 
present no rent campaign. There is no hope of ending ~his ten­
sion so long as we have the permanent settlement under whiCh there 
is no direct contact between the cultivator and the Government, 
or between the zamindars and the cultivators or again between the 
Government and the zamindars except for the limited purpose., 
of collecting rent and revenue. Nothing less than removing the 
Aense of injustice and oppression from the minds of the cultivators 
and thereby ending this clash of interests. can ensure a sucessfully 
working land tenure system. But this cannot be done so long a.s 
the permanent settlement in any modified form continues as these 
defects are inherent in the system and would di~appear only with it. 

The case against the permanent settle.ment being so well 
established, it is undesirable to waste time .and funds on further 
enquiries into the defects of the system and the difficulties it 
places in the way of agricultural improvement and welfare. The 
only hope lies in abolishing the system without further delay. 

Administrati1•e and financial imzJlications of State acqui.~ltion 

12. The abolition of the permanent settlement having been 
r-onsidered desirable by the Provincial Governments (vide para­
graph 49, Section E, Chapter I, Part IV), the administrative and 
financial implications of the scheme mav now be dealt with. 
According to the Floud Comtli'ission, it wo~ld take thirty years to 
liquidate the estates in Bengal, involving State expenditure to the 
tune of Rs. 78 crores to Rs. 137' crores. 1 . . . 

13. The Report pre-supposes that on account. of administra~.ive 
difficulties, the liquidation of the permanently-settled estate system 
and the settlement of the claims of estate owners and their multi­
tudinous fragments would be a long-drawn-out process. It also 
pre-supposes that it would be a tremendous task to find the necessarv 
funds to the extent of Rs. 137 crores in the case of Ben~ral and th~t 
the whole project, therefore, cannot be carried. out within "a :rela4 
tively short time without financial commitments which would seri­
ously restrict the resourees of the public for other ur~rent 
schemes of development in the post-war period These apore­
hensions, if true, should carry some weight but on clost>r 
examination, they do not appear to be warranted so as to rule 
out the possibility of liquidating the system in a relatively short 
period. · 

1 While ca~culating t~e financial result of the scheme, the Commission 
g;ave three d1~erent est1mates on the basis of 10, 12 and 15 time-,: the net 
profit respectively-the three respective estimates being R<~. 77 ·9 crores 
Rs. 113·58 crores and Rs. 136·95 cr~res (paragraph 128). The Commis~io~ 
observed th!lt the ;ate of compensatiOn which received more 11upport than 
any other 1s 10 t1mes net profit (paragraph 101). 
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.14._ As far. as administration is concerned, from the way in 
whi~h proceedmgs are taken district by district, it appears quite 
possible that the whole process of State acquisition would take a 
long time. But surely, the period can be shortened by devising a 
formula which in general can meet most of the requirements, now 
that the preliminary inquiries as to the probable method of evalu­
ating claims have been completed by the Special Officer appointed 
by the Bengal Government. It should now be possible to appoint 
a Committee of Experts who would draw out a formula of compen­
satio.n which would be applicable generally to all cases or some 
formulre to be applied to cases under large categories. As far as 
I have understood it, the problem is: how to determine the share 
of the zamindar in the profits to be paid tohim after deducting 
the cost of collectio_!!...- It may be that every claim cannot be 
decided upon with meticulous care and precision, because estates 
vary in size and in the extent of their fragmentation as also in the 
quality of their management. Rut a rough and ready formula 
should serve the purpose. This is the :first step to be decided upon. 
The existence of ~hareholders in the estate, finding out these 
claimants and determining their individual shares would offer 
further difficulties. But they should not be allowed to hold up 
the process of determining the claims in general. The burden of 

. proving the claims, therefore, should be placed on the claimant. 

15. Possibly, Government will have to engage special staff to 
settle the claims, for which purpose more men will need to be 
employed. At the same time, Government will have to employ 
village staff, train them and put them in charge of the estates as 
soon as the claims are determined. The war has shown that for 
all grades of employment, by intensive instruction the period of 
training can be considerably reduced. The Bengal Administration 
Inquiry Committee of 1944-45, known as the Rowland Committee, 
realizing the importance and the urgency of the problem has sug-

. gested that a special minister should be appointed to deal with this 
subject and probably a special organization will be created and 
entrusted with this work (Report, paragraph 44). They state the 
case as under :-

But there is one thing which we should like to make abundantly 
clear at the outset, namely, that in our view, the capacity of the 
machine which we shall recommend will fail to achieve its maximum 
results in the exploitation of land and water resources if the present 
outmoded system of land tenure remains. Apart from this conside­
ration, the administration of the districts in Bengal is clogged at 
every turn by the present system, and we cannot too strongly urge 
on administrative grounds alone that Government should give the 
earliest possible· effect to the decision which thev have already taken 
to adopt the majority recommendations of the Floud Commission.1 

•This leave~ no doubt that the matter will be pursued far more 
energetically than is done ·at present. The pace of progress may 
be slow in the initial stages, but once the scheme is set into opera­
tion it will gain momentum and increasingly speed up the process 

' I 

t Report Chapter I, paragraph 16. 
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thereafter. The experience of recent years in administration to 
illeet the tempo of war-time exigencies should be an additional 
advantage in this connexion. Measures such all rationing, the levy 
system, etc., which would not have been thought of as practicable 
in 1941 have been successfully introduced and worked in many 
provinces. The energies of the administrative seyvices have 
successful.ly stood the test. There is no doubt that if the problem 
of liquidating the system is approached in the right spirit, the 
administration will rise to the occasion. Possibly now that the 
zamindars are feeling nervous about their own future, they would 
be too willing to co-operate if their assistance was sought to 
facilitate the whole procedure of liquidation. 

16. The next problem is that of finding funds. ~s already 
pointed out, the Floud Commission while considering the financial 
implications of a scheme of State acquisition, gave the estimate of 
Rs. 78 crores as receiving more support than any other, and, at the 
same time, gave the maximum estimate of Rs. 137 crores as sup­
ported b:v some. It is the latter figure which lias been taken by the 
report as the real requirement for the s'cheme:. Whatever may be. 
the correct estimate, the figure should not stagger any one if it is 
realized that this amount is not required in a lump sum all at once 
as the expenditure will be spread over a period of 20 to 30 years. 
Again, at no one time would the full amount be outstanding. If 
bonds are issued a certain number. would be redeemed every year. 
As a parallel cas'e it may be pointed out that though the Madras 
Central Land Mortgage Dank has Ro far issued debentures worth 
Rs. 3 ·60 crores, the amount oustanding at present is to the {!Xtent 
of Rs. 2· 74 crores. There is. however. no necessity for the Govern­
ment to go into the market for bbrrowing except for securing small 
amounts needed to acquire petty fragmented estates for which it 
may be desirable to pay in cash. For the rest of the :estates, 
the claimant!t may be paid in bonds-interest and capital . to· ,be 
guaranteed by Government-which may be redeemed by annual 
payments within a specified period. Issue of bonds: for land 
improvements is very common jn European countries and there is 
no reason why this method of financing agricultural development 
should not be adopted with profit in India. There is no great 
riRk involved in this method as the bonds are self-liquidating, re­
payments being made out of the collections made along with the 
land revenue. The revenue demand originally fixed al the time 
of fhe pPrmanent settlement being pitched too low, the increment 
accruing from a revigPd settlement on the ryotwari basis would be 
verv considerable. 1 If as is expected, the removal of the feudal 
interests faeilitates speedy working of agrarian reforms and brings 
prosperity to the agriculturists, ca·ncellation of bonds would be 
made easier to that extent. 

1 Cf. "It (the permanent settlement) has stereotyped the land revenue 
Rt a figur£!' which is far below the fair share which the Gov('rnment ought 
to receive from .the produce of the land; and is substantially less than the 
share taken in the provinces where the land is less productive than .it is 
in Bengal.'' Report of the Bengal Land Revenue Commission, paragraph. 
80. 
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11 . .But a more practical method would be to make payments by 
annuities out of the additional revenue from the resources acquirerl. 
This is the easi~st and the most economical of the methods that 
{'an be thought of, as the claims will be paid out of the land 
assessment to be collected annually from the tenants. There are 
two ways in which the payments can be made. One is that the 
estate holder would be paid out of tl1e eolleCtiong made; if the 
collection falls short by any amount, he 'Yould be paid less to that 
extent. In this case the Government does not give a guarantee 
of payment. The other method is to guarantee the payments of 
the annuities irrespective of the nature of collections made. The 
forme·r method is not desirable as it would continue the present 
slackness in collection of revenue. Every year, owing to the defect 
in the existing system, nearly 8 lakhs of rent suits are filed by the 
landlords and there are large arrears. But if the Government 
completely takes over the revenue administration, these defects 
would make the collecting agency more alert and efficient. 

18. The report scents danger in the offer of guarantee by the 
State for such payments. I believe that the method proposed in 
the above is the least onerous of all schemes of payment, if pay­
ment is to be made at all. Under this scheme, the Government 
collects the revenue and then pays a portion of the collections to 
the zamindar towards settlement of his claims. In practice, there­
fore, the guarantee may amount to a small sum. Moreover, this 
amount would be collected subsequently. 

This method of payment was sugg"ested by me in " The Indian 
Rural Problem " (pag-es 348-49). It has secured the approval of 
the authors of the " Plan of E'conomic Development of India " 
popularly known as the Bombay Plan (volume II, page 16), drawn 
up by hard-headed businessmen who know the financial impli­
cations of the scheme. The Madras Government very recently 
have accepted this basis of payment by annuities and propoRed it 
for the liquidation of a temple estate. It is to be reg-retted th~t 
my colleagues, although they " have had no opportunity to invel'l­
ti£rate the nossibilities of these suggestions ~·, fear that " it may 
not be possible to avoicl capital payments in cash or bonds in many 
cases Ruch as small proprietors or creditors and there would in p.nv 
case have to be a guarantee by the State of annuity pavments." 
AR f::H' RS the diffi<'ulties of the settling of the claims of " small 
pronrietors and creditors " are C"lncerned, these can be met bv the 
adontion of the proposal made in fbe report itself. viz., compuhory 
conRolidation of "uneconomic estates," and compulsory amal~a­
mations of under-tenures to give effect to the principle of " o11e 
E>state, one propriE>tor.'' (Parag-rapbs fi0-61.) If it is po~ible 
to reconstitute fra2'mented interests in land for resettlement 
purnoses, it is ecrually possible to do ~o for the purposes of 
rPf'PivinQ" NlVmPnt of anm1ities. As for the otlH•r arg-ument, I 
do not think that we can conceive of anv scheme which woulc1 n~t 
involve some sort of g-uarantee by Government. .The S!at!'s ;.n 
Europe have been resorting to this meth0d of finnn<'mg ngl'lcultural 
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development-particularly since the la~ economic depression-and 
there 1s nothing in their experience to show .that such guai'ant~e 
is something which a Uovernment ::;hould avo1d when necessary m 
the larger interests of the country. Unfortunately the Government 
ot lnrua have never raised funus ior land reforms except for the 
extension of irrigation projects. 

Possibly the better way for Governments would he to appoint 
a special committee composed of men with administrative experience 
and business acumen to advise them on the best methods of obtain­
ing the necessary funds and making payments in settlement of the 
various claims when the time of the full liquidation arrives. 

19. It may be observed here that since the report of the Floud 
Commission, the country has undergone almost a revolution in 
respect of administrative methods and· the technique of finance. 
In the near future, trained and djsciplined men of all ranks from 
the army and civil employment would be available in large num­
bers whose services can be enlisted by the Government for their 
various developmental activities. Similarly,· in the sphere of 
:finance, the war has demonstrated that when the paramount neces­
sity of funds is established, it can be raised to an extent unforeseen 
in pre-war years. Neither funds nor administrative. personnel 
need present difficulties or make the abolition of the permanent 
s€ttlement a long-drawn-out process if t'he imperative need of tbe 
reform is once admitted and the Government pursue the matter 
with determination and zeal. 

Reform of th.t zamindari system 

20. As said above, the administrative and :financial difficulties 
pointed out by my colleagueb are not insurmountable and the 
permanently-settled estate system coulrl be liquidated in a much 
shorter period and with easier methods of :finance than even antici­
pated by the Floud Commission for Bengal. Under the circum­
btances, if the energies and money proposed to be devoted to 
the removal of the defects were applied to the abolition of th,; 
system, the creation of an efficient administrative machinery under 
Uovernment, and to the other essential forms of land improvement, 
it would pay far higher dividends in the restoration of the happi­
ness of the people concerned. However, I shall now examine the 
uefects of the system and th~ measures to be taken for their 
removal as envisaged by my colleagues. But before I do so, I 
may point out a very significant fact in the discussion of the 
subject; nowhere in the report is it stated clearly whether their 
sug~estions are a sort of an interim measure to be carried out 
!'iwultaneously while the liquidation )f tl11~ estatei proceeds or 
whether they should he tried first and, liquidation might be 
resortPd to only thereafter if they did not succeed. In the absence 
of such a clear t~tatemPnt, it may appear that this is a sugges­
tion to resurrf'ct tl1e whole of the zaminnari system as an integral 
part of the land admini~ration of the country irrespective of its 
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P.ast h~story and present weaknesses. These are important con­
s1derat10ns and before the scht:me of mending the system is 
cons~dered, t.he zamindar ~d the Government and the general 
pubhc-parhcularly the Kisans--would have liked to know from 
the Commission their :final decision on this point; for, from the 
nature of the proposed scheme ·both the rectification and the 
abolition proceedings cannot work together-particularly as the 
former would involve heavy costs and laborious procedures. It is 
easier to construct an institution de novo than to prop up an 
obsolete and worn out structure which has its foundatio~ in 
distrust and disharmony. This is a significant omission and would 
demand clarification. Nevertheless, let me examine the scheme 
of reforms as propounded in the majority report. 

21. In paragraphs 55 to 61 the defects of the existing system 
of permanent settlement are examined, which may be summarized 
as under:-

(1) Neglect of irrigation sources is common in all permanently. 
settled areas (paragraph 52). 

(2) High contractual rents prevail in some estates; their 
incidence tends to be high where ther are paid in kind (para­
graph 53). 

(3) In many estates, ~yots owe large arrears of rent to proprie­
tors and ther:e is a considerable amount of litigation (paragrap_h 
55). 

(4) There is no contact between the Government and the 
people (paragraph 56). 

(5) By and large, and subject to notable exceptions, proprie­
tors of estates fail to make adequate contribution to the develop­
ment of the r:esources of the estates (paragraph 51). 

(6) The existence of under-tenure holders in some perma­
nently-settled areas would be inconsistent with 'any scheme of 
reform which is based on the principle of defining the responsi­
bility for proper management of estates and enforcing such res­
ponsibilities on the proprietors concerned (paragraph 60). 

(1) The prevalence of ~n und~ly large ~UU:b~r of small estates 
might add greatly to the difficultles of mamtammg proper super­
vision and control over the management of the estates as a whole 

· (paragraph 6l). 

These were the very defects that were very carefully studied 
by the Floud Commission a.nd as a resul~ they came to . the 
conclusion that the system should be abohshed. 

22. In. order that these objectives may be achieved the Report 
recommends the following measures :-

{i) Arrang~ments should ?e .. ~ad~ w~ch would ensure that 
proprietors realize their respons1bilitles m trme and themselves carry 
out the necessary irrigation works without default (paragraph 52). 

[ 360] 



tuNU1~ OF DISSENT ~y SiR ~LAL B. NANAVATl 

(ii) The law should prescribe a maximum level of rent which 
~ould not be exceeded in any case (paragraph 53). ' 

(iii) Not only should the process of recovery of a~rears be 
simplified but steps should be taken to secure a generally rmproved 
standard of management of estates (paragraph 54). 

(iv) Steps should be t~ke~ to ensure that the sta?dard of 
management in the estates 1s rmproved and that a qualified and 
efficient staff is maintained by the proprietors so that it should be 
possible to secure the performance by the proprietors of many func­
tions which are at present performed in ryotwari areas through an 
official staff (paragraph 55). 

(v) The general body of proprietors should be brought up to 
the standard of the best among them. They should be required to 
&et apart a portion of their net profits for utilization in a form which 
would visibly promote the improvement of agriculture and the 
standard of life of ~he cultivating clas~ in their estates (paragraph 
57). 

(vi) The proprietors should be made .to perform functions 
which are substantially of the same nature as those performed by the 
Revenue Department of Government in ryotw~i areas, and of no 
less public importance (paragraph 58). , 

(vii) To facilitate successful working of these reforms wherE) 
sub-infeudation prevails, the most suitable of the following three 
measures should be adopted :-

(a) Portions of estates subject to under-tenures should be 
formed into separate estates. 

(b) Fragments of estates should be compulsorily . amalga­
mated. 

(c) " Uneconomic estates '.' should be acquired by Govern­
ment, the ideal aimed at bEli.Pg " one estate, one proprietor !1. 
(paragraph 60). · 

(viii) Where subdivision tmd fragmentation of estates have 
already gone too far, uneconomic estates should be acquired by 
Government or compulsorily amalgamated (paragraph 61). 

23. The report takes the view that the defects pointed out are 
capable of improvement by making "the proprietor ... perform 
functions which are of substantially the same nature as those per­
formed by the Revenue Department of Government in ryotwari 
areas and of no less public importance." The arguments advanced 
in favour of this view are all negative. Thus, "there i~ no good 
reason why they should not maintain the same accounts and records 
as are at present maintained by official agencies in ryotwari areas; 
nor is there any good reason why they should not be required to 
engage themselves in those aspects of rural development which 
are likely to become of increasing importance in the future." lt 
may be pointed out that the main report has not a single point 
to mention in favour of the existing sysfem as a whole except that 
., there are instances of estates which have set apart in the past 
considerable funds for religious charitable purposes and sometimes 
for the improvement of education and public health." The reason 
is, except for these few instances, the record of the estates is one 
of neglect and mismanagement. Moreover, under the existing 
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law, t}le owners of the estates are reduced to the position of rent­
collectors, with no right~ to share in the increased incomes from 
their estates. 'l'hey are not trusted even to recover the arrears of 
rents from their own tenants for which they have to go to Courts. 
They maintain indifferent records and this is the major cause of 
harassment to the poor tenant and leads him into costly litigation. 

. To this day, the condition of the cultivators remains largely 
unsatisfactory as they are subject to rackrenting and insecurity 
of: tenure. As the F loud Commission has pointed out " many of 
the records in the zamindars' office are indifferently maintained 
and sometimes fraudulently manipulated, and the peasantry, 
90 per cent of whom are illiterates, are at the mercy of the 
un~crupulous agents. Indeed it is common knowledge that the 
'IW:tbs and other agents of the rent receivers frequently live on a 
sc~le far above that which the salaries they receive from their 
employers would permit lt is tl·ue that tlJ.e successive 
provisions of the 'l'enancy Acts have endowed the ryots with the 
practical ownership of tneir land. Hut a large and increasing 
proportion o! lhu u~;lual culli\atou b.a\·e l.lo pan of the elements of 
ownership, no protection against excessiYe rents, and no security 
of tenure . . . · The truth is that the present situation, while 
containing some of the features of both the landlord and the tenant 
and the peasant proprietorship systems, possesses most of the dis· 
advantages and few of the advantages oi either system. Under it 
the actual cultivator has too often the worst of both the worlds ". 
(Report : , paragraphs 8lj-.:.88). This is enough to show that 
the extent to which th·e law can reform the zamindari sy11tem 
within its existing framework is so severely restricted as to be 
valueless in practice. . 

24. Against this background the new proposals have to be 
examined. Under the new dispensation, the estate owner shalJ 
have to maintain proper accounts and employ an efficient and trust­
worthy staff on the basis of the Revenue Departments in the ryot­
wari areas and manage his estate well. Apart from his having to 
bear the whole expenditure of the renovated zamindari he shall 
have to set aside a part of his income for the development of the 
estate. These suggestions are to be enforced by legislation and 
the Government is expected to see that they are properly 
implemented and canied out. For undertaking these additionai 
functions he is not to get any extra remuneration. 
. The suggestions made above are of such a far-reaching charac­
ter that they involve the setting up of numerous independent 
departments similar to the organizations in the ryotwari areas with­
in the state organization for the administration of land revenue-­
a sucrO'estion which was never contemplated in the 18th century 
by J~~rd Cornwallis. However, it is necessary th~t th? impl~ca­
tions of the new proposals should be carefully studted w1th a VIew 
to seeing how far they are capable of reing implemented. The first 
thin()' is to know what are the " functions of a Revenue department 
of G~overnment in ryotwari areas," which are held out as an ideal 
for the estates to copy as these have to be " of no less public 
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. . 
importance." A great deal of emphasis has been laid on this 
pomt, ior irom lht~Ll to llH:5 lt uas always been pointed out' that 
there is no contact between tue pt!ople ant!. the Uuvernment in 
.Uengal and othe1· pennanentiy l>t!t.t1ed areas as in tne ryotwari 
tracta. As this detect has tu be .removed, it. is proposed that the 
zamindari must be raised Lu the 6tandards of tne Revenue 
department. 

Let u!i examine what such" chang., involved: Under the ryot­
wari system, the administrativt: umt ic; the district in which· the 
executive unit is the 1'ahsil or Mahal. Under each district there 

· are 8 to 10 tahsils--each in charge of a Tahsildar. Under him are 
Circle Inspectors for a group of villages-80 to 40--while each 
village has a Patwari who forms the smallest but the most impor­
tant unit in the Revenue Administration. He maintains elabo­
rate village records and with the help of the village headman 
collects the land revenue directly from landholders. ;He. is the 
eyes and ears of the whole Administration. ·.He know~ his people 
well and their needs and requirements. The Circle Inspector is 
an inspecting officer whose duty is to see that·the Revenue Rules 
and Uegulations are properly observed. 1'he Tahsildar is the 
unit of the organization in the collection of revenue. All the 
statistics of the lo,hsil are maintained by him. He is the chief 
treasury officer for all the departments working· in the area. 
J amabandi papers for la11,d revenue are prepared under his 
supervision· and he sees that revenue- is punctually collected. He 
has power~ to issue warrants for arrest or distraint on a report froiU. 
the Patwari for arrears of land revenue. All disputes of a revenue 
nature are settled by him. His office is in constant touch with 
the Settlement departments for't'he maintenance of land boundaries. 
During famines or years of scarcity he has to prepare preliminary 
estimates of crops and the annavari for the purposes of granting 

remission and suspension of land revenue. He is the man who 
doles out the takavi grants. Besides doing his work as a J ... and 
Revenue Officer, he :works as a Bundobasti Magistrate even where 
the executive and judicial functions are separated. For this pur­
pose, he usually enjoys the powers of a second or third-class 
Magistrate. He records confessions and attends to Panchkyas in 
deciding cases of serious offences. He helps the police in the dis­
charge of their functions. As a matter of fact nothing can happen 
within his jurisdictio11, without his support, co-operation or sym­
pathy and that also would be the case in a village where the 
Patwari rules. Thus both of them wield great influence over the 
people. 

25. Under the administrative eystem of India, the Depart­
ment of Land Revenue occupies the pivotal position and will con­
tinue to be so for years to come. As the Simon Commission has 
pointed out: Even from the purely administrative aspect, it (laml 
1·evenue) is of special importance, for the land revenue officer resi­
dent in an area has been for centuries the centre of governmental 
authority. The ' Collector ' of land revenue represents Govern­
ment in his district for many purposes. He is the chief magistrate 
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of the district, and many of his principal revenue subordinates 
exercise important magisterial functions. On him has rested thtl 
local responsibility for maintaining law and order, and . . • 
he everywhere continues to be the officer who co-ordinates the 
activities of the various governmental agencies in his area ... On 
him and on his revenue subordinates, the Government still depends 
for maintaining contact with the whole population in his area and 
for i.nformation concerning its general welfare. All this is not 
an innovation introduced within the period of- British rule but 
the continuance of a more anciep.t system which made the ~ther 
functions of Government gather round the collection of revenue. 
Thus both the Tahsildar and the patwari occupy highly· responsi­
ble positions in the administration. Over the 'l'ahsil Ufticer are the 
Subdivisional Officers and above them is the Collector. The 
Collector is the head of the district administration and looks after 
the moral and the material-welfare of the people apart from his 
duties· as a Reve.ilue Officer; · · · 

Dming recent years, the importance of revenue officers h~s 
been . very much enhanced as a result of the various_. programmes 
for the development of rural areas. F_or this _ purpose, Tahsil· 
dars are sometimes recruited from agricultural graduates.. The 
position· and status of the_ patwari is also b.eing .raised. For a long 
number of years he. was ill-paid .a~d. .. freely allowed to :fleece the 
people under him . During recent years nis im_po!tance in the 
village. economy has been recognized. Nowadays he is a better 
educated man, receives .higher remuneration and is specially 
trained for developmental work so that he can be more useful to 
the village. In years, to come he will be more and more trusted 
and availed of for all works of village improvement for. which 
t)l:ere is an unlimi~ed scope. · 

· ·. These services are again fairly well paid and- provided with 
chances of promotion higher up or in · other· departments: A 
capable Tahsildar .. can, "thus, become· ·a Collector, :and a patwmi 
a Tahsildar .or a Subdivisional Officer.' They get decent pensions-: 
They have good leave. !egtilations and ~in. many cases are· provided 
with·. comfortable houses. On all· occasions involving· additional 
d-itties, they get extra allowances and. their rights are protected by 
elaborate regulations. . 

26. We· shall now consider 'how far· these' functions· could be 
delegated to a private agency.· This problem has to be considered 
from three distmct points of view, viz.-

( a) that of the estate owner; 
. (b) that of the Kisan; and lastly 
(c) that of the Government. 

The estate ownerr~The main report does not make it clear 
whether the. whole machinery of revenue. administration of the 
type existing in the ryotwari provinces is to be maintained by 
the estate owners, and, if so:, whether they would be vested with 
the usual revenue arid judicial powers. For the unity of the 
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administrative organization, such ·powers would have necessarily 
to be given to the lanulords it they nave to be fitted in.to and made 
a component part· of the provlllcial adnnnistrat10n. 'l'.h~ point 
hez·e for consideration, thez·etoz·e, is whether a private agency can 
be trusted .to .undertake the mamtenance of an organizauon ot the 
liature described. }'our main objections arise when this question 
is considered :-

la) The average zaminuar is z·arely a capable manager of 
his estate, much less a g:ood administrator. · At least, he has not 
the reputation of being either. l hay~ not. with .me, at this 
moment, the necessary statistics to show the extent of the esta_tes 
that have gone under the Court of ·wards for reasons such as 
mismanagement, indebtedness, fraternal qua;t:rels, minority ad­
ministration, etc., but there is reason to believe that their number is 
not inconsiderable. In fact the whole system would have succumb­
ed long ago for this very reason if the Uovernment had taken .a 
~>trictly legalistic view of the various obligations of the zamindar . 
..:\.s the :Floud Commission pointed out, " lndeed, it is maintained 
by some observers that if the present system re!llains unaltered, 
with a strict observance of the bale Law and a more sparing resort 
t11 the protection of the Court of ·wards, therewill be a complete 
breakdown of the whole system. " lt is incredible to expect thal 
the class of such landlords and their staff could be transformed," 
with the help of legislation, into administrators functioning as 
e~ciently as the Uevenue Department of the Uovernment,. and_ 
performing '' many functions which are at. present performed in 
ryotwari areas by an official staff." (Paragraph 10). Sucl~ 
efforts will have no basis in reality and are bound to fail. 

( lJ) Secondly, the zamind~rs as a class are too :q.umero~s. 
lu llengal there are more than a hundred and :fifty thousand estates 
-permanently settled, revenue paying, revenue free and temporarily 
settled .. It would be no easy task to rationalize them on the· bD$18 
of " one estate, one propl'ietor. " It would be an equally tremen­
dous task for the Government to find someone out of the various 
interests who would willingly submit himself to be responsible for 
the administration of the estate. Further, subdivision, fragmenta­
tion and partition of estates would create complications to avoid 
which it might be necessary to consider the application of the la''" 
of primogeniture and impartibility. · · 

. . (c). Thirdly, it is highly problematic whether the estate 
owner can be trust~d to run the revenue administration on a sys­
tematic basis as a unit of an organized institution. He may die 
leaving a minor or a widow, brothers may succeed him and the 
whole estate may be subjected to endless litigation; the owner 
may fall into debts and squander his substance; all ·sorts of con­
tingencies may occur and disturb the efficiency and break the con­
tinuity of estate management and thus throw the administrative 
machinery out of gear. · . 

(d) Fourthly, the question is of funds. At present the 
estate owners a.~:e unable even to maint~~oin their . tanks. The 
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ca_us_e is said to be that either they have no funds or they are un­
Wlllmg to spend them. Is it possible then that they would be 
able to maintain an elaborate machinery as pt·oposed 1n the main 
repor~ and spend enough for its _smooth and t>ucce:~sful workingi' 
If the scheme is forced on them, would .their employees work 
efficiently with their loyalties divided bet:ween the landlord and 
the GovernmentJ 

These are. very important issues and no Government can 
ignore them before entrusting such responsible functions of adminis­
tration to a private agency. 

The Kisan.-The scheme may now be considered from the 
viewpoint of the Ki5'ans. · Their attitude towards the zamindars 
has been already noted. I have not the least doubt that they would 
prefer Government putting up their own agency rather than to 
submitting themselves to the administration by people against whom 
ihey had to struggle over a century. 'fhey surely do not wa~&t 
a perpetuation of the iniquitous feudaL system for the abolition ot 
which the kisan strove hard for more than two hundred years. 

'J The Government.-Lastly, it may be asked, from the view 
point of the l::ltate itself : Would Government be justified in hand­
ing over the revenue administration to a private agency which, 
as Lord Curzon pointed out in his M;emorandum of Land Uevenue 
Administration in India, has no parallel in the world? The suy 
gestion wade in the main Report, if accepted, would make tht~ 
f(amindan a still more umque msbt.ution in the world. The 
objective of the scheme is to chaznge over the existing defective 
machinery of collection of land revenue to the administration of the 
ttevenue Department as in a ryotwari area merely to ensure better · 
estate management. But modern ideas of human welfare and the 
functions of Government towards their promotion are fast changing. 
The old conception. of State responsibility, viz., .for maintenance •Jf 
law and order and .the collection of taxes has been long replaced 
by a much broader one. The principle of laissez faire is fast reced~ 
ing in all countries and the Government is stepping into eveiJ field 
of social and economic acti-vities. The rural problems, with 
which we are here concerned, are looked upon from a sociological 
basis and such social factors as nutrition, health, housing, educa­
tion and leisure are regarded as part and parcel of the socio­
economic responsibility of the modern State. The Hot Springs 
Conference has set a new objective of this type for all countries 
and India is starting to work in that direction. Under these cir­
cumstances, for any civilized Government to hand over the adminis­
tration of a most important department of State to a privati! 
agency with a very disappointing record behind it as we kno~-v 
from its history, is inconceivable. The zamindari institution Is 
too obsolete to fit into any Government organization. Any attempt 
to enforce such a measure would not only fail to benefit the people 
but would meet with friction and disharmony at every step and 
be a perpetual source of embarrassment to Government. 
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. 27. In conclusion, the important issues arising out of the 'dis~ 
cussions may be summarized as under- ' 

(1) Is it possible to convert the permanently-settled estates·, 
within their existing framework, into an efficient department of 
land revenue as in the ryotwari areas and force them to perform 
the same functions by legislation P 

(2) Will the estate owner agree to the expenditure to be 
incurred for the resettling of the estate on the new basis for which 
there will be no return to him whatsoever? 

(3) Under modern conditions when· the functions of the 
State are fast expanding, is it justifiable for it to hand over the 
:tdministration of the most pivotal department of the State, viz:, 
the Land Revenue department, with all its ramifications· to a 
private agen.cyP 

(4) 'Will the new schemes of land reform,· rehabilitation and 
social reform intended for rural areas be adequately. carried out 
under the aegis of a private agency P · 

(5) Will the Kisans for wh_ose benefit app'arently this scheme 
is adumbrated give their willing co-operation. to the zamindars, 
bearing in mind the past history of their ·relations? 

(6) Is the~e ~ny part· of. the .world where such an experi­
ment has been successfully triedP 

I hf!,ve not the least he~itatiqn in saying th;e. questi~ns raised 
above can be replied o1,1ly in the negativ.e. . Of course it is always 
desirable . to get the help of every section of society for the 
development of the country but to expect .that an institution of 
private estate owners can be fg\'ced to become an important 
department. of State is hardly believable. T.here are various .way~ 
open to the zamindar to offer _his se:tvices to t~e State · an~ the 
people if he is so inclined.· But as far as his transformation into 
an. efficient and benevolent estate manager is concerned, it _has to 
b~ noted that the principle .of :: nob~sse obl~ge_" m~st e_ither 
work spontaneously or n.ot work ~t aJI as it is_ not capable o.f legal 
enforcement. · 

B.-AGRARIAN REFORMS. 

· 28. No scheme of agricultural planning _for the post-war peri9d 
would achieve material results if it overlooks the adverse effects of 
a defective land tenure system on the productivity. of land. It 
-i~ one of the prime requisites of land reform that the cultivator 
himself should have a holding· of a· reasonable size which he can 
call his own and from which he can get at least a certain miD.imum 
standard of living. As far back as 1889, Dr. Voeleker, Consult­
ing Chemist to the Royal Agricultural Society, pointed out in his 
report· that defective· land system is one of' the causes of low 
productivity of agriculture in India (~eport:' page 289) .' He 
al~o maintained that " the feeling of possession is one that acts as 
a strong incentive to a-gricultural improvement and it should be 
fo!lteTed in t>very way " (Ibid' page '159). The. fact is that the 
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basic land system of the country, the distribution of ownership 
of land, the terms on which it is held and cultivated, and the 
relation of the cultivator to the landlord and the Government­
each of these factors has its effect on the productivity of land. 
}'ailure to recognize this fact has led the main Report to take the 
narrow view that a scheme " designed merely to replace one land 
system by another " is of less importance than " schemes of irriga-

'tion or industrial development which. . . are calculated 
directly to increase the productive resources of the country." 
There is no justification for such a view which considers land 
tenure reform as less important Or leSS effective than H direct JJ 

land improvement. Agricultural efficiency is determined as much 
by. the social, economic and legal status of the cultivator ns 
by technical perfection of implements and· soil. The two have 
necessarily to go together. The former " reforms " the culti­
vator himself and gives him the needed incentive; the latter 
improves the soil, agricultural technique and farm equipment .. 
Much of this general bias towards the technological improvement 
of agriculture may be attributed to the unfortunate omission of 
land tenures from the terms of reference before the ·Royal Com­
mission on Agriculture. Had that opportunity to ~o into the 
problem been availed of, the serious consequences of this system 
would have become apparent, and that would have helped to 
place the whole problem of agricultural development in its propPr 
per~pectiv~. · 

29. The abolition of the zamindari ·system, therefore, is advo­
cated not as an end in itself but as an indispensable means to 
h.igher agricultural production and a more equitable distribution 
tl1ereof. The acquisition bv the State of all proprietary interests 
between the ryot and the State is only a beginning in a compre­
hensive plan for agricultural development. As the Government 
of Bihar have pointed out in their reply to our questionnaire, 
" The acquisition should be followed by large scale reorganization 
of aariculture including co-operative farming. lare·e scale irrigation 
and intensive and widespread application of all well-known methods 
of a~icultural development, besides providing outlets for surplus 
agricultural l'abour. There should also '6e extensive education, 
health and other facilities and amenities ·and the huge loss of 
wealth and capital caused by epidemic. among men and cattle must 
be prevented. The increased resources of the State should render 
all these poesible.'-~ · 

30. ·In view of the increasing pressure of the population on 
soil, only'such a comprehensive view of land reform can save the 
situation. It is not enough to pin our faith merely to large scale 
industrialization and a few measures for improving· the technical 
development of agriculture~ This· is 'an im:portl\nt le~on ·which 
emerges from the " economic development " of India during the 
last 20 years. We have also before us the· example of U.S.A. 
where in spite of vast industrial development, the conditions of a 
great part of the agricultural community has become increasingly 
precarious.· As the Report ·of the President's Committee· on Farm 
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Tenancy (1937) points out: " For the past 55 years the entire 
period for which we have statistics on land tenure, there has been 
a continuous and marked decrease in the proportion of ope'rating 
owners and an accompanying increase in the proportion o~ tenants. 
Tenancy has increased irom 25 per cent of all farmers in 1880 to 
42 per cent in 1935. Because of debt, the actual equity of operat­
ing owners is far less than these :figures indicate." The United 
States Government therefore felt it necessary to adopt strong 
measures to help the various groups which are " at a disadvan­
tage in their relationship to the land " (viz., the tenants, crop­
pers, farm-labourers, families on submarginal land, families on 
holdings of inadequate size, owner families hopelessly in- debt, 
and farm young people unable to obtain farms) to :find their way 
up the " agricultural ladder " and thus to increase the number of 
owner operated farms. 

31. Similar has been the effort on the part of European coun­
tries whose progress in this direction will be subsequently noted. 
The time has come when agricultural expet:ts no more place com­
plete faith in technical improvement of agriculture and discount 
the importance of reforming the land. system. As. Mr. 
R .. H. Tawney observes, "Improvement of agricultural methods 
iet, no doubt, indiSpensable; but it is idle to preach that doctrine 
to cultivators so impoverished by the exactions of par.asitic 
interests, that they do not possess the resources needed to apply 
it. In the Europe of the nineteenth century, the· reconstructions 
of the legal fabric of the land system preceded the modernization 
both of productive technique and of the .business side of farming; 
nor in the absence of the first, would the last two have been pos­
sible.~' (Agrarian Ch~na, Introduction p. xviii.) 

Recently, in India, the Dhectprs of Agriculture have begun 
to realize how land tenures hinder agricultural developments. J n 
p'imigraph 4 of this note, I have quoted the opinion 'of the Director 
of Agriculture, Madras, advocating the abolition of the zamindari 
system. The : iJirector of- Agriculture,·· Bombay, ;who·· appeared 
before us also drew our attention to this and said " I :think the 
greatest handicap to increased food production is not technical but 
f:f'onomical in this Province. There are· various economic dis­
a hili ties under which the cultivator is labouring at present,· sucl1 
aR land tenure, and it is hopelesg to expect any very large increase 
in his yield. Of· course, it applies only to smaller areas, but the 
question of agricultural debt is a province-wide problem." He 
advocated the same reform before the Policy Committee No. 5 on 
Agriculture, and observed that "The question of existing land 
tenures was very important because these usually went against J 

the application of technical improvements." · ~ 

The former Commissioner of Agriculture, Baroda, now the 
Minister-in-charge of development who was also Director of 
Agriculture in the United Provinces for· nearly three· decades,' ha~ 
expressed a similar opinion·; referring to the possibilities of 
increased agricultural production, he has pointed out the disabili­
ties from which the country was su.t!ering~ some of them bei~g of 
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economic origin and others created by custom, the continued 
influence of old practices, the increase of population, defective 
tei.J.ures and the like. The details of these causes, he summarized 
as under:-

.. (1) The unduly small holding relative to the productivity of 
the soil. 

(2) The fragmentation of holdings. 
(3) Lack of in~entive, the outcome ot a defective tenure or 

method of rental payment.· 
(4) Existing indebtedness as reacting on (5). 
(5) Lack of working capital. 
(6) Defective marketing. 
(7) Loss of labour time. 
(8) The ownership of what would be productive land by inferior 

cultivating castes. 
(9) Lack of crop control and crop planning. 

They provide between them a very · formidable maos of dis­
abilities which react in many cases very seriously against the possi-. 
bility of removing. technical disabilities and in certain cases must 
militate against the possibility of a good deal of what has been dealt 
~t1:I under Sectio:r;t I. In short, unless .they can, where· an !I when 
they occur, be faced and drastically dealt with there is very little 
hope of 75 per cent of the agricultural land in India being caused 
to produce much more than it now does . · ; . In certain tracts 
lack of incentive as created by a bad system of tenancy farming, as 
unfair rental basis, rapacious landlords who do nothing to stimulate­
production and other like factors is a t>triking cause of low production.'' 

32. There is no doubt that such candid criticism of the existing 
tenure system by agricultural officers will gather strength as they 
go deeper into the study of the causes of failure of agricultural 
impro'tements to yield results expected of them. That ~he yields 
are g-Oing down is evident from th·e following statement of average 

· yield of crops during the decade 1931-32 to 1940-41 in some of the 
provinces:-· · · · · 

(In lb. per acre.) 
r--------------~~--~--~---~ 

Annual 
average of 

Rioe. Wheat. Sugarcane. (Raw sugar 

Bengal. 
1931-32 to 
1935-36 896 
1936-37 to 

or gur.) · 
Bihar. C.P. Bombay. BengaL C.P. Bombay. U.P. Delhi. 

.738 666 428 624 443 5,906 3,275 1,880 

1940-41 837 676 . 590 394 577 430 5,587 2,'139 1,523 
Decrease . 59 62 76 ~-1 .47 13 319 536 . 353 

It was also noted in our Report on Bengal that the normal rate of 
yield of the A. man, Boro and A. us crops in the province ha11 
gradually declined during the last decade .and a half (Appendix II, 
page 207). 

Another drawback similar to that of defective te11.ure (as indi­
cated ·by the Commissioner · of ·· Agriculture, Boroda, in item 8 
above)'is that as a resi.1lt of ~·ocio-economic changes in this country 
dm·ing the last hundred arid fifty years, the farming· community 

[370-] 



MINUTE OF DISSENT BY SIR MANILAL B. NANAVATI 

to-day is no longer a homogeneous class of peop~e with a definite 
standard of efficiency. Available statistics of the present puxsuits 
of certain "occupational castes" show that 67 per cent of workers 
who have given up their traditional non-agricultural occupation 
have now taken to agriculture and allied pursuits. 1 This hetero­
g·eneous character of the agricultural community is a significant 
factor deprE-ssing the efficiency of Indian Agriculture. 

· This indicates that the problem ~f agrarian economy is too 
complicated to yield to the only approach however persistent, made 
so far, namely, that .of technical development. 

33. It is imperative to note here that while the Departments 
of Agriculture in India are purfffiing a narrow ideal of technical 
improvement in agriculture, the Departm.ent of Agriculture of the 
United States has extended its sphere of activities far and wide so 
aff to cover almost every aspect of rural life. On the. one ha;nd, it 
administers relief on a nation-wide scale to millions of farm fami­
lies thrown into distress by the economic depression during the 
last ' thirties ' ; as a result, agricultural labourers, tenants and 
share-croppers have been able to secure bettet; contractual terms 
with their employers and a considerable number of them have l;>een 
helped to feel their way up the " agrjcultural ladder " to farm:­
o~nership. On the other hand, the department has ~lso put 'into 
operation various schemes of a long-range character for the econo­
mic and social progress of tl}.e farm population. The determined 
and organized effort of the. department to bring an all-round 
improvement in every stratum of the agricul'tural society is evi­
dent from the following words of Henry A. Wallace, Secretary of 
Agriculture 1 : -- . . 

. To build an ecc-nomic demo.cracy that will match our political 
democracy our people must have facts. Few agencies have been 
as persistent in digging out facts as the Department of Agriculture. 
Its scientists have a long and honourable record . in their never­
ending quest, and they have added much to human knowledge in 
the field6 that are vital to every one of us. 

The investigations of the Department of Agriculture are not 
confined to natural sciences under the necessities of modern life­
many of them arising out of the revolutionary discoveries of science. 
--the ·department- has had to pay more and more attention to 
economic and social problems as well. It has been building up · a 
notable body of knowledge in these fields. . . 

In accordance with these ideals, the department has undertaken­
measures of a comprehensive type for the reform of tenures and 
tenancies, started agricultural banks, taken measures to sustain 
prices of agricultural products, and is financing schemes of soil 
conserving, electricity to rural areas, land reclamation and utiH­
zation schemes besides others of far-reaching character. As impor­
tant as the comprehensive character of the developmental pro~ 
grammes for agriculture is the method in which it is implemented~ 

1 Table XI, pp. 414-19, Census of India, 1931, Volume I, Part II. 
2

" The Farmer in a Changing World." (Year book of Agriculture, U.S. A., 
foreword.) 

[3nJ 



MINUTE OF DISSENT BY SIR MANIT • .\L B. NANAV.\TI 

He~e! .the departmen~ does not rest content with merely creating 
lac1htles for the uphit of the people, but gets into direct contact 
with the needy individual, studies his problems, gives him the 
necessary guidance and assistance, an.d then watches over the 
results. There is, thus, a direct and continued contact between 
the _department and the people it seeks to benefit. At the same 
time, it is realized that there can he no one remedy which can be 
generally applied to all classes of agriculturists. The conditions 
of the labourers, share-croppers, tenants, S'm.aU holders and the vari­
ous agricultural groups are studied individually-each on its uwn 
-and suitable measures are evolved for each group to tackle its 
particular problems.1 

34. In fact, the task that lies ahead for India is oi far greater 
magnitude than that which the United States have set themselves 
to solve, as the indigence of the people in this country is more de-ep­
rooted and widespread. The pressure of the population is increas­
ing so fast that no plan for agricultural development can afford to 
ignore it. Moreover, the poverty of the Indian rural people is not 
a product of economic forces alone; it is also a result of several 
other factors such a~ obsolete land systems, unhealthy environment 
ueglected mental and physical development, conservative caste and 
teligious beliefs,· customs and practices, and a disintegrated rural 
society. -It is, therefore, necessary that our Departments of Agri­
culture are imbued with a spirit of searching inquiry into the 
various causes of the poverty of the people and take a comprehensive 
view of the problem ·before them. Similarly, instead of having 
broad-based measures of general application to all classes o:lf t gri­
cultitrists, an intensive effort towards bettering their matel'hl 
condition must be made by studying the requirements of the several 
classes and by devising the ways and means of uplifting Mch of 
them. 

- 85. From this it must be evident that resolute action is needed 
to reform India's agrarian economy from every side beginning with 
land reform. The objectives of such action are-

(a) AJJ Jnnds should be owned by Government, i.e., the 
intermediate feudal interests shm1lil be removed. 

(b) Occupancy rights should be given to cultivators with cer­
tain reservations such as, restrictions as to subdivision of the plot, 
transfer of land, etc. 

(c) These holdings should be economic units and should be, 
as far as possible, in one block. . 

~ .. In 1934, the U.S. Department of Agriculture opened a rural rehabili­
tation division to assist the destitute farm families and other familia" 
residing in rural areas to become self-supporting and indel)endent of 
emergency relief aid." "By April 30, 1940, some 837.000 families ~ad 
received such loans. Manv had lifted themselves out of a hooeless situatiOn 
to self-respect and_ hope11t )ivilih9Qd. . More than_l14,000 families had repa!d 
their loans bv that date. A surve:v of 360 thonsand borrowet')l m11i!e m 
December 1939 showed that they had increased their net worth b:v 26 per 
cent and their net income bv 43 -per cent since the coming of the farm 
administration. programme. In addition they had increaseJ the amount 
of food l)roduced for home consumption from a total value of $54,160,567 
to ~ 89,038,910.'' 
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(d) The land should be cultivaiea by the man who owns it. 
(e) ·The cultivator should live on the farm or as near 'to it as 

possible. . . 
. {f) The land should not be used as secul'ity for unp.roductive 

purposes. 
(g) The holdings should be taxed on a graduated scale. 

These are general propositions and should be modified to suit 
local conditions. 

The agrarian reforms in European countries after the Great War 
were based on these lines1• The methods adopted by them to 
nP.hieve the abovementioned objectives are-

(a) Buying up of big estates and setting up of small culti­
vators thereon; 

(b) Putting restrictions on the transfer of land; 
· ·(c) Imposition of low rental so that landowners who do not 

cultivate may have no incentive to hold lands; 
(d) Financial assistance to tenants to' buy land ; 
(e) Creation of non-attachable farm properties; 

· {f) Prohibition of attachment or subdivision of properties by 
the declaration of the owner to the judicial authorities that the said 
properties are '·' family " properties ; 

(g) Preventive measures against the division of land on suc-
cession. ' 

36. These reforms have recently been reiterated by the repre­
sentatives of immigrant govei-nments residing in London in 1944 
in their " Report on agrarian problems . from the Baltic to the 
Aegian." The results of these reforms are summarized by the 
International Institute of Agriculture, Rome, in their bulletin on 
" Land Tenure Systems in Europe " (page 71 )-

" The immediate result of the agrarian reform has been to 
transform the traditional agrarian structure of the countries of Cen­
tral and Eastern Europe.· The disproportion between large and small 
£.states has been eliminated, and the present distribution of landed 
property differs ·in a marked degree from that obtaining before the 
(Great) War. About 20 million hectares have passed from the bands 
of landowners into those of small agriculturists. 

Small rural undertakings now provide work for between twice 
::md three times as many persons per unit of area as large under. 
takings; and their increase in number has thus led to an increase in 
the total number of peasants. · · 

The formation of a class of peasant proprietors is of fundamental 
importance in the social and economic organization of these coun~ 
tries; and it is· in this connexion that the profound historical sianifi. 
cance of the agrarian reforms arises. b 

-·. '' 1Land Tenure Systems in Europe: League of Nations Document No 2 
for the European Conference on Rural Life (1939). · · · · • 
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37 ._ Measures of the above· type will have to form a part of a 
comprehensive programme for the development of India' 8 agricul­
ture. Unless the Government energetically pursue such reforms, 
the basic problems of our agrarian economy will remain unsolved. 
The greatest obstruction to the progress of such measures is the 
existence of a variety of vested interests that have cropped up in 
our land system. These interests are not confined to the perma­
nently or semi-permanently settled estates 'fhich cover about 50 per 
c_ent of the total area but are operating all over the country in 
various forms. Instances of these are the " Inam " tenures in 
Madras and Bombay and " Revenue-free estates " in Bengal and 
Bihar, and many other tenures of a similar character. These owe 
their origin to grants made by former rulers of the country in 
recognition of past services or for the upkeep of religious and 
charitable services. Apart from the feudal overlordship of the 
zaD?-indar in the permanently and semi-permanently settled areas, 
there is, under these, a multi-decked hierarchy of absentee land­
lords thriving on a vast number of share-croppers. Even in the 
ryotwari areas, similar interests are presenting themselves in the 
form of absentee landlordism-more than 50 per cent of the area 
in the Punjab and 30 per cent in Bombay being in the hands of 
non-cultivating owners; conditions in Sind and Madras are 
no better. This evil of absentee ownership is still spreading over 
the country. India is pre-eminently a landlords' paradise-nearl~-
70 per cent of the cultivated area being under their hold. India's 
agricultural economy has thus come to be characterized by the 
existence at one end, of a :flourishing class of landlords with no 
interest in agricultural development, and, at the other, a vast 
number of indigent people, illiterate. ill-equipped to struggle for 
existence, suffering from·mal- and under-nutrition and thus falling 
a ready prey to famines and disease a!t we recently (1943) saw in 
Bengal, Bihar and Orissa and t(} a less extent in Madras and 
Bombay. 

38. The fundamental problem of agriculture, therefore, is to 
transform this occupation from a mode of living into a business pro­
position for the benefit of the cultivating classes. Large-scale 
industries would produce wealth but absorb a very small percent­
age of men. The real solution therefore lies in the readjustment 
within the agricultural economy itself. All our energies should 
be directed to reforms on the lines . of these two objectives. 
This would· necessitate a readjustment of land ownership and 
reform of land tenure· systems so as to facilitate increased agricul­
tural production and its equitable distribution. The only_ 
alternative to taking such measures is to witness an accentuation 
of the various evils in our agrarian economy, such as absentee 
landlordism, further SlJ.bdivision and fragmentation, greater 
subinfeudation and an ·increasing ·number of "uneconomic" 
holders. share-croppers, tenants-at-will and landless labourers. 
The policy of uncontrolled and unco-ordinated action must 
disa-ppear. 
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As for the measures to be taken to reform the agrariu.n economy 
the first step is to know the facts showing how that econ,omy is 
operating. Unfortunately the most essential statistJcs and infor­
mation on land, holdings an.d the improvements of the cultivar.ors 
ar., lacking. This defect must be xemoved at th~ earliest date. 
Thit; information, when collected, should be supplemented by 
1·ural censuses taken every five years as in the United States o£ 
America or ad hoc censuses as on the continent ·of Europe. 'l'h~ 
second and equally urgent need is for the Central Government t.u 
establish an efficient organization with the best of experts who may 
be available, make their own independent studies and help the Pro­
vinces and the States to frame a concerted policy. 'rhe Central 
Government should provide the necessary funds. The third step is 
to adopt rehabilitation measures of the nature adopted in the 
U.S.A., where the cases of groups of meri. under different categories 
such as uneconomic holde1·s, tenants-at-will, crop-sharers are care­
fully studied and efforts are made first to resettle them by variou!l 
measures and then to apply these in a gene~al way. The rehabili­
tation measures are not confined, to land settlements alone but to 
every aspect of their life in a co-ordinated f"o.rm so that the whole 
man is dealt with and put on the way to prosperity. In India .our 
task is very difficult where we have to plan for masses of illiterate 
men. Therefore, along with the measures recommended for land 
reform, other measures for "rehabilitation " would also be very 
necessary. This alone will give as nothing else would, a real 
insight into the problem. While framing policies for this pur­
pose, the approach should be realistic, since it is easier to suggest 
remedies than to apply them successfully. In general, unless 
such comprehensive measures are taken, there is little hope that 
we will have set ourselves to 1.~ffectively solve for this country the 
most baffiiug problem of OUl' CClmomy, namely, poverty in . the 
midst of plenty. 

MANILAL B. NANAVATJ. 
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Al'.l>ENDlX TO MlNU'rE Oli' DISSENT. 

Reasons whiv4 Zed the Bengal Land Revenue Commission to recommend 
the abolition of the Permanent Settlement. 

1. The zamindars i.n Bengal never had an absolute right of property in 
the soil; nor was it intended to give them such rights by the Permanent 
Settlement. 

2. The existing system has rendered land revenue almost entirely 
inelastic for about 150 years and the share which the Government ought 
to receive from the produce of the land is substantially less than the share 
taken in provinces where there is no Permanent Settlement and where 
lands are less productive than it is in Bengal. 

3. It ha;s deprived the Government of the benefit of more valuable 
crops and higher prices and of any share in the increase in the value of 
land due to increase of population and extension of cultivation or growth 
of towns and the development of trade and industries the benefit of which 
is appropriated by a few. Government also does not get any share in the 
profit from mineral rights and fisheries in certain navigable rivers. 

4. It has resulted in inequalities of assessment having no relation to 
the productive capacity of land. 

5. The system has deprived the Government of the close contact with 
and intimate knowledge of rural conditions which the n·11tu:ari system 
affords. 

6. It has imposed an " iron frameworK which has had the effect of 
stifling the enterprise and initiative of all classes concerned" with the 
result that the efficient landlord-tenant system as visualized by Lord 
Cornwallis has not been realized. On the other hand the " evils of absen­
teeism, and management of estates by unsympathetic agents resulting in 
unhappy relation between the landlords and tenants have gr9wn to such 
an extent that Government has been compelled to employ for the protection 
of the tenants a more stringent measure of legislation than has been found 
necessary in the temporarily-settled areas." 

7. It has permitted the creation of a number of intermediaries between 
the zamindar and the actual cultivator none of whom have either the 
incentive or the power to provide any effective means for improvement of 
agriculture. The Government also finds little inducement to spend public 
money on agricultural development, as the benefit of the improvement goes 
into private hands, with the result that improvement of agricultural land 
is nobody's concern. 

8. The number of rent receivers is ever on the increase while there is 
a steady reduction in the number of cultivating owners of lands and the 
dispossessed cultivators are swelling the number of bargadars or of landless 
agricultural labourers. 

9. The complexities of the existing system have led to an immense volume 
of harassing a!ld expensive litigation ~etween the ~andlor!is and tenants 
and in the pnvately-managed estates Illegal c~llections still represent an 
appreciable addition to t~e burdens of the cultivators. 

10. In permanently-settled areas it is virtually impossible to secure 
remission of rents in areas affected by drought, flood or other natural 
calamities. 

11. So long as the zamindari system rem~ins, it will be difficult to 
evolve any satisfactory at:rangement fot: rey~lllg rents all over. the Pro­
vince on an equitable basis and _fo~ mamtalllmg the r~cords-of-nghts. It 
is also doubtful if under th~ ~xistmg s;rstem, the Le~ISl~ture would e~er 
agree to provide a really efficient machmery for realizatiOn of rent With 
the result that arrear rents would go on accumulating and there will be a 
complete breakdown before long. 'l'he stability and security of the land 
system has already been threatened by the development of no-rent mentality 
amongst the ryots in certain areas. 
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HUMMARY OF CONCLUSIONS AND .RECOMMENDA'fiONS. 

[.:Figurt!s in brackets refer to pages.] 

INTRODUCTION 

The terms of reference to the. Commission a1·e as 
follows:-

To investigate and repol't to the Central Government 
upon the causes of the food shortage and subsequent epi­
demics· in India, and in particular in Bengal, in the year 
1943, and to make recommendations as to. the prevention of 
their recurrence, with special reference to-

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

(b) the possibility of improving the. system of 
allministration in respect of the supply and distribution of 
food, the provi~on of emergent medical relief and the emer­
gent anangements for the control of epidemics in famine 
conditions in those areas and in those aspects in which the 
present system may be found to have been unsatisfactory. 

The matters referred to the Commision, in so far as. they 
specially related to Bengal, have been dealt with in the :first 
report entitled " Report on Bengal " published in May 
194(). That report also dealt with the epidemics position in 
lllllia as a whole and certain asp:ects of the food situation in 
India. The present report covers the remaining items of the 
term~ of reference and is divided into four parts .. The :first 
part entitled " Short-term aspects of the food problem ", 
contains a review of the food shortage in different parts of 
India during 1943 and is related to item (b) of the terms of 
reference. Item (a), viz., " the possibility of improving 
the diet of the people and the quality and yield of food 
crops ", is, for practical purposes, co-extensive wi·,A the 
whole future development of the country, and the remaining 
three parts of this report are devoted to thi~ item. The 
subject-matter is so wide, that many of the questions to 
which a single chapter has b.een devoted in the report, would 
in themselves almost provide scope for. the ·enquiries of a 
Commission. It has, therefore, been found necessary as 
regarc;ls many of the subjects discussed in the repor( to 
attempt merely to state the problem' rather than to solve it, 
to suggest general lines of approacl). and investigation rather 
than clear-cut Schemes for immediate action. The main 
endeavour of the Commission has been to survey the problem 
as a whole and to define the broad 'lines· of a· food policy 
designed to prevent any future threat of famine and to 
improve the diet of the people. 

[ 3T7 )' 
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PART I, 

Stl.M.M:A.ltY OF CO:NC!.USIO:NS AND RECOM:MENDA'l'IO.NS 

PART I.-sHORT-TERM AMPEOTS OF THE 
FOOD PROBLEM 

CHAPTER I.-FOOD SHORTAGES IN INDIA IN 1943 

This chapter contains a review of the .food situation in 
the provinces and .certain states .during 1943. The principal 
cereals, namely, nee, wheat, m1llet~, barley and maize are 
considered. Before the war India as a whole was not self­
sufficient in cereals; a small exporta'ble surplus of wheat being 
offset by. large imports of ric~. Certain provinces, namely, 
the PunJab, the Central Provmces and Berar Sind, Orisffa 
and Assam are net exporters of cereals in norm.~l times, while 
others, Bengal, Bihar, the United Provinces, Madras Bom­
bay and the North-West Frontier Province are n~rmally 
importers. The available statistical information relating to 
the size of these surpluses and deficits is set out. In addition 
the e:ffecta of the Joss of the imports from Burma and seasonal 
conditions on the supply position in 1943 are described. 
Finally the food problems which faced certain provincial 
and state administrations in 1943 and the measures taken to 
deal with them are explained. 

CHAPTER ll.-TRE GROW MORE FOOD CAMPAIGN 

CHAJ'TE& II. In April 1942, the Government of India. summoned a 
[11-25 J J!~ood Production Conference for the purpose of concerting 

Paragraphs. measur~s to increase the production of foodgrains in India. 
1-ll. 'l'he measures recommended were, first; an increase in the 

[ll-20 ] area under food and fodder crops by bringing new la.nd, 
including fallow land, under cultivation, double cropping 

Paragraph 
12. 

[ 20 l 

Paragraph 
13. 

[ 24 1 

ibid. 

nd the diversion of land from non-food to food crops; 
secondly, an increase in the supply of water for irrigation 
by the improvement and extension of exi~ting irrigation 
canals, the construction of additional wells, etc.; thirdly, 
the extended use of manure~ and fertilizers; and fourthly, 
an increase in the suppiy of improved seed. The meaSUres 
taken by the Central and Provincial Governments under each 
of these heads are reviewed. An account is also given of the 
effect of conditions created by the war on the supply of 
wgetables, cattle and agricultural implements. 

A statistical review of the production of cereal~ and pulses 
follows; the acreages and yields during the yean 194.2-43 
and 1943-44 being compared with the averages for two pre­
ceding triennial periods. 

Attention is drawn to the great need for the improvement 
:ln the supply of supplementary foods. Beyond this no 
specific recommendation i~ ma?e as regards the ~row M?re 
Food campaign except tha~ 1t should be ?ontmued w1J;h 
undiminished vigour and w1thout any slackenmg of effort. 

The results achieved by the Grow More Food campaign 
dminoo the two years 1942-43 and 1943-44, have not been 
spect:cular. This is not surprising. The area of culturable 
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but uncultivated land which can be brought under cultiva­
tion without the application of special, and in the majority 
of cases expensive, measures is small. The two main I'equi­
sites for a large increase in agricultural production are, first, 
an improved water-supply an~, secondly, an increase in. the 
supply and use of manures and fertilizers. But schemes for 
an increase in the supply of water for irrigation take time to 
complete, particularly in conditions arising out of the war. 
Again, a large increase in the supply and use of manures and 
fertilizers presents many difficulties. 'rhe campaign has been 
seriously handicapped by the short supply of artificial 
fertilizers. 

The lesson to be drawn from the experience of the Grow Paragraph 18 
More Food campaign stands out clearly. It is this. A large [ 24 1 
increase in agricultural production in India by an extension 
of the area of cultivated land and an improvement in the 
yield per acre of crops through irrigation an.d other mea-
sures, will not be achieved without intensive and sustained 
effort on the part of both Government and .the people. 
There is, therefore, need for laying down a clear agricultural 
policy and providing administrative machinery for its exe· 
cution. 

CHAPTER III.-FOOD ADMINISTRATION IN INDIA PART I, 
DURING THE WAR. CHAPTERill• 

'rhe foodgrains coming to the market in India consist of [26-43] 
the individual small contributions of millions of small cultiva-
tors, and the problems confronting food administrations 

. in India are, first, the control, directly or indirectly, of the 
flow of these innumerable small streams .of grain and the 
larger streams into which they coalesce, in order to ensure 
the provision of supplies for the defence services, the urban 
population and those classes in the rural areas which buy 
their supplies, in whole or in part, from the market, and Paragraph 1 
secondly, the equitable distribution of the available sup- [ 26 1 
plies among the latter two classes of consumers at or with-
in pre-determined price levels. The procurement machinery 
for the maintenance of supplies of foodgrains in the different Paragraph 2 
provinces does not conform to a uniform pattern. Condi- [ 

26 1 tiona vary greatly throughout India and the adoption of a 
uniform procurement machinery would have been impracti-
cfable .. 'l'hd~ff systems o~ procufre{mi de~t and ~istnd"butiodn hin Paragraphs 
orce m 1 erent provmces o n 1a are rev1ewe an t e 3-13 

special problems presented by certain aspects of the prevail- [
26

_
311 

ing systems discussed. The conclusions reached and recom- , · 
mendations made are as follows :-

Th.e only completely satisfactory system of procure- Paragraph 14: 
ment and distribution of foodgrains is one in which first, [ 31 1 
the whole of the surplus of every producer is at the disposal of 
Government, and secondly, the entire population is rationed. 
Such a system is described aa one of " full monopoly." 

[ 379-] 
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Paragraph .14 Full monopoly schemes are in operation in parts of 
[ 32 ] ·Madras and some of the Indian States. ~he " levy " scheme 

in operation in parts of the Bombay Presidency_ is also, for 
all practical purposes, a scheme of full monopoly. 

Schemes of full monopoly are not a practical proposition 
in Bengal, Bihar, and the permanently-settlerl areas ·of 
Orissa and Assam. In areas which have an assured surplus, 

ibid. ·schemes of full monopoly are not.necessary. In deficit areas 
[ 33 ] in which internal distribution· presents, or in the future may 

present serious difficulties, i:he administration should aim 
at· the introduction of schemes of full monopoly. 

~aragraph ~5 In Orissa and the Central Provinces and Berar, schemes 
· [ 33 ] are in operation which give Government a limited monopoly 

·oi purchase over the .marketable surplus. In the report on 
Bengal· it wai recommended that. the Bengal Government 
should study these schemes with a view to their introduc­
tion, modified if necessary to suit local conditions, as an 
experimental measure in a selected district or districts. It 
·is .suggested that the Bihar Government should also study 
these schemes with the object of strengthening their procure­
·ment machinery-. · 

Paragraphs Storage is one of the mo:>t «lifficult problems with which :.:=;; f?Od admini.stra~ions in I~dia are face~-· Even in normal 
,[ ] times a considerable quantity of foodgrams was lost through 

deterioration and the ravages of insects and rodent pests, and 
there is little· doubt that, at present, when large quantities 
are handled by 'official age·ncies largely unfamiliar wi~h the 
merchandizing of grain, losses- are on a much higher scale. 
It is, ·therefore, essential that storage conditions should be 
improved and made insect and rat-proof. It is recommend­
ed that" all administrations, :which store grain on a· consi­
derable scale, should, as far as possible, place their storage 
branch in charge of a· fully qualified technical officer assisted 
by the necessa~y technical· staff. · 

ibid. 

_ -·· Adequate -st'orage, is also . essential_ to·_ successful procure­
.ment~ The Government oi _lnd_ia have Iecentry embarked 
upon a scheme for the const;ruction of storage· for 230,000 

t. 36 1 _tons of grain in surplus areas. · In addition, it is P!Oposed 
to provide additional storage for 120,000 tons of imported 
grain. It is recommended tha.t the construction of this 
additional accommodation, particularly that for 100,000 tons 
in the Punjab, should· be pus4ed forward as quickly as 

.. ·. possible. 
'Paragraph l8 ~ The poor quality of grain distributed by the different 

( 36 ) administrations has often given rise to justifiable complaints. 
Although the position has improved, the grain distributed 
is still.· not infrequently of poor quality. The Government 

. of Indi~ have recently set up an Inspection Directorate at 
the Centre and Inspection Departments have also been estab­
lished in ·some provinc~s. The p_roblem of quality ·will, 

[ aso 1 
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however, not be completely solved until there is in each pro­
vince, whether surplus or deficit, a reliable agency compe­
tent to test and inspect all foodgrains brought into Govern-' 
ment stock. · 

. · It is recommended that rationing should be extended iu Paragraph 19 
the Punjab to the four towns, with a population of over [ 39 1 
100,000, which have not yet been rationed. 

Attention is drawn to the observations as regards requisi- Paragraph20 
tioning in the Report on Bengal. It is recommended that [ 39 1 
Governments should not hesitate to requisition from the large · 
producer and the trader if grain is being held back by them 
from the market in order to raise prices. 

The general level of prices of foodgrains in India is high 
compared with the world level. Indian prices must fall 
when consumer goods become more plentiful and. cheaper 
and imports of rice are once again available,_ but so long as 
the supply position of cereals remains as at ·present, prices 
generally speaking, will have to remain at about. their pre­
sent levels. If prices should fall substantially before imports 
of rice become available, production may suffer a setback. 
The present policy to hold prices at about their present 
level's till the supply position is easier is, therefore, the 
correct course to follow. 

Par~~raphs 
22-24 

[39-41] 

CHAPTER IV.-STATISTICS OF ACREAGE AND YIELD OF PABr I, 
' CROPS CHAl'TEB IV, 

Pro~lems ar~sing out of the ~~oduction .and distributi~n of [44-50] 
foodgrams durmg the war, have emphasized the need for Paragraph I 

accurate statistics of acreage and yield of crops; schemes are [ 44 1 
, now in operation with the object of securing improvement in 
these statistics. · · · ' 

For the determination of the acreage a plot to p~ot. enu- Paragraphs 
· meration .is preferred to a random sample survey;: because :[ '46 1 

the former can, whereas the latter. cannot, , give full and 
detailed information as regards the areas under . different . . - . . ' 

crops •. 

· ·: · In the " temporarily-settled provinces , the acreage Paragraphs 
figures are compiled by the ~mbordinate revenue establishment 2 ar.d 8 

by a plot to plot enumeration. In thes? ~rovinces the acreage [44 a~d. 47] 
figures are on the whole accurate and 1t 1s recommended that. ---
the present system should continue. · 

In the " permanently-settled provinces " acreage figures, P~agraph '3 
except in regard to jute 'in Bengal, are not accurate; they are - [,- ., ] 

. not compiled by a plot to plot enumeration but are based · · · 
upon reports received from local officers. In the provinces of Paragf!!ophs 

. Bengal, Bihar and Orissa, schemes have recently been intro- 5- 7 

duced for the determination of acreage by a system of plot [45-46 

26.& 
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to plot enumeration. In addition, in Bengal a scheme is in 
operation for the determination of the acreage under jute, aus 
paddy and aman paddy by the random sample survey method. 

Paragraph 9 It is considered that in the " permanently-settled pro-
[ 47 ] vinces " the goal should be the determination of acreage by 

the method of plot to plot enumeration. It is pointed out 
that in order to ensure the accuracy of the estimates prepared 
by this method it is essential that (a) the plot to plot enu­
meration should be ca.rried out by an adequate and efficient 
staff of primary enumerators and inspectors maintained on a 
permanent basis, and (b) the size of the primary reporting 
unit should not be too large. 

Paragraph 10 There is room for considerable improvement in the method 
[ 48 1 of estimating yield per acre. 

ibid. The random sample method is If scientific method of com-
puting yields and the first matter to he decided is whether the 
adoption of this method is a practical proposition and whether 
it can fulfil completely administrative requirements. Ran­
dom sample surveys of yield are now being carried out in 
Bengal by the Indian Statistical Institute and in other parts 
of India by the Imperial Council of Agricultural Research. 
'l'he surveys in Bengal will be continued for a period of three 
years. It is suggested that the surveys by the Imperial Coun­
cil of Agricultural Research should be continued for a similar 
period. A decision should then be ·reached in the light of 
experience gained as regards first, the technique to be followed 
in carrying out the random sample surveys, and secondly, the 
extent to which these surveys can be used in determining the 
yield per acre in a particular yea.r. Until a decision has been 
reached on these points nothing will be gained by examining 
other methods of improving the present system. 

Paragraph 11 ·.Every Director of Agriculture should be provided with a 
[ 48 ] capable Statistical Assistant. 

ibid. A qualified statistical officer should be appointed at all 
[ 49 ] provincial headquarters to whom should be entrusted the 

study of all aspects of economic and social progress in the 
province. · 

Paragraph 12 For statistical purposes edible oil-seeds should be classified 
[ 49 ] under the head " food crops ". Separate figures showing the 

acreage under potatoes, sweet potatoes and tapioca should be 
given in the " Agricultural Statistics lor India." 

PART I, 
CHAPTER v. 

[51-58] 
Paragraph 1 
. [ 51 ] 

Paragraphs 
2 and 9 

[51 and M] 

CHAPTER V.-TBE NEED FOR IMPORTS 

India, before the war, was not self-sufficient in foodgrains, 
a small exportable surplus of wheat being offset by large 
imports of rice. 

Although the production of foodgrains has increased con­
sumption has also increased, owing to the growth of popltla­
tion, a higher per capita consumption by the poorer class:s of 
the population a,nd the requirements of the defence services. 
India is still in need of imports. 

[ 382.) 
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Imports must consist mainly of wheat because rice is not ParagrapblO 
available under conditions created by the war. ' [ 55 ] 

The method now followed by the Government of India in 
estimating wheat requirements is considered suitable; it· 
enables the volume of imports to be regulated in accordance 
with changes in the supply position in India. 

ibid •. 

[ 56 ] 

In agreement with the Foodgrains Policy Committee, it is 
considered that a Central reserve of 500,000 tons of food- Paragraphll 
grains is essential. In present circumstances, such a reserve ( 56 ] 
can only be built up from imports of wheat. 

CHAPTER VI.-FOOD ADMINISTRATION IN INDIA P.uT I, 
DURIKG THE IMMEDIATE POST-WAR PERIOD CHAPTER VI. 

The process of Ielaxation of existing' controls is bound to P [
5

9-6
9
]h 

2 present difficult problems which require to be studied in ~ra~;P 
1 advance, and preparations for their solution must be tn:-tde 

before they arise. 
The return to normal conditions must be a gradual", regu- ibid. 

luted and co-ordinated process; otherwise the chaotic price and 
supply conditions which prevailed in many parts of the 
country in the summer of 1942 and during the greater part of 
1943, may recur. 

The permanent objectives of food policy have a bearing on Paragraph 3 · 
the problems of the transition period and must be prominently 60 1 
kept in mind in considering these problems. · . . 

'l'he organization of food administration during the tran- ibid. 
sition period should be designed,. p.ot with a view to securing 
the most expeditious return to ·'pre-war conditions, but so 
that it can evolve into a system of regulation of prices in 
normal times. 

The transition period may be regarded as commencing with Paragraph 6 

the arrival of the first shipments of rice from Burma in [ 61 ] 
appreciable quantities. Its probable duration is unpredict-
able; it may last until 1951-52. 

During the first stage of the transition period, it should be Paragraph 6. 
possible to secure the diminution and eventual ·elimination of [ 61 ] -
wide price disparities at present existing in different parts of 
the country. 

If the actual prices which prevailed during the quin- Paragraph 7 
quennium e,nding 1938--39 are worked out in ·each province, [ 62 

and a price in the neighbourhood of 240 per cent of such 
average determined, the result would broadly represent the 
target price level to be aimed at at the end of the first stage of 
the transition period. 

Concurrently with the reduction of prices the more Paragraph 8 
stringent forms of control should be withdrawn. [ 62 1 

The main problems of the second stage of the transition Paragraph 9 
period would be the co-ordinated removal of cordons around [ 63 J 

[ 383] 
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provinces and states. and the re-transi'er of the respousi­
bility for distribution of supplies from Government agencies. 
to the trade. At the same time, Governments must be 
prepared to re-introduce controls should this be necessary' 
and to ensure the maintenance of the price level within p;.e; • 
determined limits. 

Paragraph 9 Effective methods for preventing the price level from 
[ 63 ] falling below a pre-determined minimum should be per­

. Jected at this time. 
Paragraph 10 lJuring this stage the price level should not be allowed 

[ 63 ·] to exceed 240 per cent of.l the pre-war level, that. is, the 
average of the quinquennium . ending 1938-39, nor allowed 
to fall below 180 per cent of the pre-war level. 

ibid. The maintenance of the suggested minimum level during 

ibid. 
[ 64 ] 

the stage of the transition period is essential to the orderly 
development of the country's economy. 

It is only by setting before themselves in concrete terms 
a. defini~e task to peri'orm dUl'ing the transition pe1·iod, ancl 
actually solving the problems involved as they arise, that 
Governments will acquire the basis of practical experience 
on which a system of regulation oi' prices suitable for •lOr­
mal times. can be devised and operated. 

Parag,aphll A special need for regional co-ordination will arise in 
[ 64 · ] the circumstances of the transition period, and the estab­

lishment of Regional Food Councils consisting of repre­
sentatives of the Governments of Provinces and States in 
each region is recommended. 

ibid. 

Paragraphs 
U and 13. 

[64-66] 

Paragraphs 
13-15 

[66-67] 

ibid. 
[ 67 ] 

Tile. functions of Regional Food Councils should be to 
advise provincial and state administrations on the steps to· 
be taken by them in order to secure, within th_e region, the 
co-ordinated removal of cordons, the maintenance of sup­
plies through inter-Provincial and State trade, the execu­
fion oi' a common price policy for the ·region within tht> 
framework of an all-India price policy, and the fulfilment. 
in respect of the region, of the All-India Dasic Plan. 

The need· also exists for the establishment of a. perma­
ntmt and recognized machinery for co-ordination of food 
administration at the Centre as well as in fhe Provinces and 
States. 

A suitable model for such machinery already exists. in 
the All-India Food Conferences. It is suggested that in 
the place oi' ad hoc conferences summoned · at irre~YUlar 
intervals, a permanent organization should be establisht>d 
which may oo called the ALL-INDIA FooD CoUNCIL. · 

The· All-India Food Council should be recognized, both 
by the Central Government and the Governments of Pro­
vinces and States, as the common organ of co-ordination of 
the activities of these Governments in framing and exe­
cuting a common food policy for the country as a whole. 
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'l'he existing organization of the Foocl Department ~t the Paragraph 16 
Ventre will have to continue during the immediate post- , [ 67 l 
war period and to perform functions of substantially the. 
same character as at present. 

It would be convenient in due course to constitute a ibid. 
single department at the Centre" which would deal with both 
Food and .Agriculture and whose functions would be limitecl 
to those two s~bjects only. 

PART H.-POPULATION, NUTRITION AND FOOD POLICY. PAnTli, 
• • . 'C.tiAPTER I. 

CHAPTER I.-POPULATION [73-104] 

The population of india has increased 'by about 30 per Paragraph• 
cent since 1872 and is. now. in. the neighbourhood of 400 1·3 

millions. The rate of increase has not been as rapid as in [73-75] 

certain other countries. There is a general tendency for 
the· excess of births over deaths to increase and great post~i-
hilities exist for further reduction in the de&th-rate by the 
development ·of' public health· services. · · 

'L'he reported net area under food ·crops per capitfl is Paragraphs 
about 0 ·72 acre. It appears that during 'th~ last 30-40 5 and 6 c 

years the area under cultivation per capita has decre!lsed. l77- 80l 
American experts· have calculated· that 1·2 acres per capita 
are required to produce an " emergency restricted diet " in 
the United States of America. 

. . 

During the decade 1931 .to 1941 .the population of large Paragraph 7. 
cities increased . more rapidly than the population as u [ 81 1 
whole. During the same decade, however, the non-urban 
population increased from 300 •.too 3.39 millions and its per-
centage· to the total fell only from 88 ·9 to 87 ·2. WhateT'er 
the f'uture prospects of industrial development, India is at 
the present time essentially a country of agriculturists. . . ·-' ._ . . 

Analysis of the various factors concerned with popula- Pc.ragraphs 
hon growth suggests that, in the absence of major cal~mi- 8-13 
ties, the population will reach 500 millions in 20 or 25 years" [82-87] 
time •. 

·1'he food position in relation to population appears io be 
in certain respects less favourable than· in 1880. There is, 
however; ·no· fully satisfactory evidence that standards of 
nutrition have declined since that date. India, in relation 
to the existing stage of her industrial and· economic develop­
ment, is overpopulated, increasing pressure of population 
manifestipg itself in various. ways .. On the other hand, the 
advance of science has opened up possibilities of increasinl7 
food prpduction which did not exist sixty years ago. 

0 

Whatever success in incre~sing food pr_oduction can h~ 
achieved,. ultimately a decrease in the rate of populattun 
growth is .not only desirable but necessary.. While an. addi­
tion of a further 100 millions to the population within the 
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next. 25 years must be anticipated, the essential point is 
whether, when that figure is reached, the whole "reprodur.­
tive situation," including the relation between the birth­
rate and the death-rate, is favourable to continued growth 
at an equal or accelerated rate, or whether the population 
has reached, or is approaching, a position of stability. 

Paragraph22 The course of population growth may be influenced by 
· [ 94 ] emigration, urbanization and family limitation. Emigration 

abroad has hitherto had little influence on population in 
India. ·It is, however, pointed out that the emigration of 
Indians as colonists to sparsely populated regions in the Com­
monwealth and the Empire, would serve the double purpose 
of relieving to some extent the pressure of population on 
Ian~ in India, and of facilitating the development of such 
reg10ns. 

Paragraph23 Experience in other countries indioates that urbaniza-
[ 95 1 tion is, for various reasons, associated with the slackening of 

population growth, and increasing urbanization in India may 
have a similar effect. 

Paragraphs 
24-26 
[96-99] 

Paragraphs 
27and 28 

[99-101] 

There is evidence that the practice of family limitation 
has appeared in this country, but it is as yet confined to the 
more prosperous classes. At the present time a deliberate 
State policy with the objective of encouraging the practice of 
birth control among the mass of the population is impractica­
ble, both because of public opinion on this matter and be­
cause of the low economic condition of the poorer classes and 
their lack of education. A fall in the birth-rate will tend 
to follow rather than precede economic betterment. 

Development of public health services may in the long 
run have a tendency to stabilize population. A high birth­
rate accompanied by a high death-rate means was.te of 
human effort and lives. It is suggested that an assault on 
infant mortality would ultimately tend to reduce the birth­
rate. The State can. legitimately take steps, through 
the medium of health services, which will have the effect 
of encouraging family limitation. Knowledge of birth­
control could be imparted through maternity and child 
welfare centres, by women doctors, to women whose health 
would be endangered by further or excessive child-bearing, 
and also to women who seek advice because of a reasonable 
desire to " space " their children. 

Paragraph 29 The appointment of a Registrar-Genera] to the Govern-
[ 101 ] ment of India and Registrars in the provinces, is recom­

mended. Among their tasks would be the improvement of 
the registration of deaths and births, and the collection and 
scientific study of demographical data of various kinds. 

P~~a~;s While the fact that there is a serious population situa-
tion· must be recognized, the primary problem is that of 

£73 and 921 under-development of resources, both agricultural and 
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industrial. The belief is expi'essed that it is possible, by a · 
variety of means, to produce not only enough food to meet 
the needs of the growing population at subsistence level, 
but enough to effect an improvem~nt in the diet of the 
people. The magnitude of the task involved and its 
imperious necessity, are however strongly emphasized. 

CHAPTER 11.-THE PROBLEM OF NUTRITION PART II, 
C.IIAPTEB II. 

Among . the poor sections of the community in India, [105-112] 
both urban and rural, there is much under-nutrition as well Paragraph 4 
as malnuhition. It has been estimated,· by certain autho- [ 106 ] 
rities, that 30 per cent of the population in normal times 
do not get enough to eat. Further, a large proportion of 
the population . of India consumes a diet which does not 
contain protective fooqs in sufficient amounts. 

Much ill-health, disease and mortality in India, parti- ParagraphS 
cularly among infants, children and women in the child- [ 108 ] 
bearing period, is due to malnutrition. Diseases caused by 
or associated with insufficiency of some fooa factor or 
factors in the diet are of common occurrence. The improve-
ment of nutrition is, therefore, an essential part of ~he 
public health programme in India. 

Steps should be taken to collect satisfactory records of Paragraph 6 
standards of nutrition and physical development, with the [ no ] 
object of obtaining a clear picture of their general trend 
from decade to decade in the future. 

A well balance'd and satisfactory diet is beyond the means Paragraph 7 
of large sections of the populatiorl-:' The poor man is forced, r uo ] 
in order to satisfy hunger, to depend largely on the cheaper 
kinds of food. The lack of purchasing power is thus a most 
important, perhaps the most important, cause of Iual-
nutrition. - · · 

The improvement of the diet of the· people oonnot be Paragraph 8 
achieved without a great increase in the production of [ 112 ] 
protective foods and simultaneous increase in purchasing 
power. 

CHAPTER III.-FOOD POLICY PART II, 

Th . . f d . . h . . CHAPTER Ill e existmg oo situation, t e existing system of food [113-1251 
administration and the results of the Grow More Food cam-
paign have been dealt with in Part I of the report, the growth Paragraph 1 

of population and the problem of nutrition have been ciis- [ liS 1 
cussed in Chapters I and II of this part (Part II). The results 
of the examination of the present position are briefly recapitu-
lated as follows: The diet of the greater part of the population 
is unbalanced and does not contain enough protective foods. 
'Vithin this majority group there is a considerable section, per-
haps amounting to 30 per cent 'of the whole population, which 
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does not get enough to eat, i.e., is short of both energy­
yielding and protective foods. The poorer classes, both urban 
and· rural,· cannot. afford· to purchase a balanced diet even 
if ·protective foods: were available in sufficient quantities. 
There is evidence· of increasing pressure of population on 
existing land resources in various parts of the country and 
population is likely to increase by 100 millions in the next 
25 years .. At present the most widely consumed cereal, rice, 
is in short supply and the production of protective foods­
pulses, meat, fish, fruits and vegetables-is quite insufficient. 
To offset this picture of the present state of affairs there are 
abundant opportunities for development in agriculture and 
other ·spheres which the growth of scientific knowledge 
and technology has opened up. Throughout the report strong 
emphasis is laid on these opportunities and it is considered 
t~at the resources of India, both agricultural and industrial, 
are,.;. if vigoro:usly developed, such as to remove any future 
threat of famine ~nd decisively raise standards of living and 
nutrition . 

. . . In this c_ent_ral chapter ·which is linked with both the 
preceding and the following parts of the report, the outlines 
of future food policy are discussed. 

Par&:gra.ph .·~: · The State should recognize its ultimate responsibility to 
[113-114] provide enough food for all. This is enunciated as a Lroad 

principle, the implications of which emerge from the report 
as a whole. In India the problems of food supply and nutri­
tion are fundamental and must at all time be one of the 
primary concerns· of Central, Provincia] and State Govern­
ments. It is abundantly clear that a policy of laissez faire in 
the matter of food supply and distribution will lead nowhere 
and would ·probably end in catastrophe. All the resources 
of Government must be brought to bear in order to achieve 
the end in view. This principle of State responsibility in 
the feeding of the people is in line with Recommendation 3 
of the United .Nations Conference on Food and Agriculture. 
Governments in India· have within the last 100 years acc~pt­
ed 'the duty. of preventing widespread death from famine. 
But the further obligation of taking every possible step not 
only to prevent starvation but improve nutrition and create 
a healthy and vigorous population has not yet been fully 
recognized and accepted. 

Paragraphs 
. 3-7 

[114-118] 

· .Cereals are the basic food of the people of India and the 
food situation which has arisen during thP. war has (;mpha­
sized their importance. It is considered that self-sufficiency 
in cereals,· at a satisfactory level of intake, should be one 
of .the cardinal aims of food and agricultural policy. In 
putting forth this objective in regard to cereals, it is not 
proposed, however. that the producer should be compelled 
to grow cereal~ in preference to other food or non-food crops 
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except in. an .emergency such as that created by the present 
war. It is not considered necessary or desirable that au . 
uneconomical diversion of cultivation from non-cereal crops to 
cereal crops should be compulsorily effected with the object 
of achieving self-sufficiency in cereals. 

· If a"'riculture is to develop and the agriculturist to pros- Paragraph 8 
per, the

0 

latter must be assured of a satisfactor~ price for the· [ liS ] 
cereals he produces. The State must, therefore, determine 
from time to time the minimum prices of rice and wheat 
which are fair to the producer and maximum prices fair to 
the consumer, and ensure that prevailing prices fall within 
this range. Any repetition of the great slump of the thirties 
would be disastrous to India and will bring progress to a 
standstill. Strong emphasis is laid on this aspect of food 
policy. 

An increase in cereal production will not. improve the· Par~~~phs 
diet of the people in respect of quality. Stress 'is, therefore, [l1D-I

201 laid on the increased production of supplementary foods. 

The question of the production of pulses and their supply 
requires detailed study, and that of increasing yields· by 
the' introduction of improved varieties, etc., demands the 
close attention of agricultural research workers and depart­
ments. 

Soya-bean is referred to. With the growth of industry 
in India its cultivation for industrial purposes may be called 
for. Soya-bean is a leguminous crop of value as fodder and. 
in the rotation of crops and the 'p•art. it could play for these 
purposes in .Indian agriculture is worthy of investigation. 
With rega~d, however, to its use as a substitute for the 
common Indian pulses agreement is expressed with the views 
of the ·Nutrition Advisory· Committee ·that, t}J.e ·nutritive 
value of soya-bean, in com:parison with that of other common 
Indian pulses, is not such as to justify, from the standpoint 
of human nutrition, the immediate encouragement of its 
production and consumption on a_,:yide scale in India. 

A large increase in the supply of vegetables and fruits is 
needed and is considered perfectly feasible. Attention is 
drawn to a group of non-cer~al foods, potatoes, sweet potatoes, 
tapioca and plantains, which have th~:Y characteristic of givin~ 
a higher. calorie yield per unit area than cereals and pulAes. 
These foods, . however,. are deficient in protein and if they 
are taken as the main ingredient in the diet protein intake 
is seriou..sly r.educed. The conclusion is that provided sup­
plies of protein from pulses and fish can be simultaneously 
increased, an increase in the production of potatoes and sweet 
potatoes· and plantains has much to recommend it from the 
standpoint of food and agricultural policy, with particular 
reference to ec()nomy in the use of land. As regards tapioca, 

[ 389 j 

Paragraph 
11 

[ 120 ] 

Ibid. 
121 

Paragraph 
12 

[ 121 ] 



Paragraph 
13 

[ 122 ] 

Paragraph 
15 

[ 123 ] 

, Paragraph 
16 

[123-124] 

·Paragraph 
17 

[ 124 ] 

SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

the position is more doubtful; this root which is highly 
deficient in protein, tends to be eaten as a staple rather than 
as a supplementary food, replacing rice to an extent which 
is nutritionally undesirable. This question is considered in 
more detail in Chapter IX of Part III. 

The intake of fats and oils is at present too low and an 
increase of the order of 200 to 25Q per cent has been recom­
mended on nutritional grounds. It is pointed out that 
increased production of oilseeds and their pressing in India 
will result in a greater supply of oils for human consumption. 

. The animal foods, milk, meat, fish and eggs, are promi­
nent in the group of protective foods. Every effort must be 
made to increase the supplies of milk products and this is 
regarded as a most important aspect of food policy. But 
looking at the matter realistically, there appears to be no 
immediate prospect of the production of milk being increased 
to such an extent that it can be a regular article of diet 
consumed in adequate quantities by the poorer classes in the 
greater part of India. 

Meat cannot be given a prominent pl'ace in the produc­
tion programme. The same applies to eggs, an expensive 
article of diet beyond the means of the poor in most parts 
of the world. Poultry farming, however, should be vigor­
ously developed in the neighbourhood of urban centres and 
the production of eggs as a subsidiary village occupation 
included in the programme of rural development. · In 
Chapter XI of Part III great emphasis is laid on the need 
for an increase in the supply of fish. In many parts of the 
country fish should become the main protective food of 
animal origin in the diet of the masses. 

The food production policy which is recommended is sum­
med up as follows: Self-sufficiency in cereals as the basfc 
food of the country should be a main objective. To balance 
cereals it is essential to increase the production of pulses, 
fish, vegetable oils, veget~les and fruits. Certain highly 
productive foods, notably potatoes, sweet potatoes and plan­
tains, should be grown in greater quantities to relieve 
pressure on land and add to the total supply of calories. Sup­
plies of milk and eggs should be increased a~ far as possible. 
If these objectives can be achieved, the national diet wil] be 
a reasonably satisfactory diet, compatible with much higher 
levels of health and physical development than those at 
present existing, even if· milk, eggs and meat enter spar­
ingly into the diet of the bulk of the population in many 
parts of the country. 

Par~'f:'aph Attention is drawn to the need for safeguarding the 
[ 

124 1 
nutrition of vulnerable groups in the population. This ques­
tion is discussed in Chapter XII of Part III. 
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The discovery of improved farming methods is of little Paragraph 
value unless the cultivator can make use of them. Consider- ' 19 
able attention, therefore, has been devoted in the latter part [ 125 1 
of the report to the question of land tenure, co-operation 
and agricultural economy generally. 

Improvement in diet and a rise in the standard of living 
are very nearly equivalent objectives. In order to increase 
agricultura~ production and :improve the naiional diet, 
simultaneous industrial development to augment the total 
wealth of the country is essential. The growth of industry 
will itself help to solve some of the most thorny problems 
of village economy, such as excessive population pressure 
on land, rural unemployment, etc. 

Paragraph 
20 

( 125 l 

The main lines of food policy are summarized as f Paragraph 

follows :- \ 21 

(i) Government responsibility for incz:easing food C 125 J 
resources and improving the diet of the people. ·. 

(ii) Self-sufficiency in cel'eals. 
(iii) Control of the price o£ cereals to ensure a reason­

able return to the cultivator. 
(iv) Increased production of certain ·protective and 

supplementary foods. 
(v) The re-organization o£ agriculture~ 

(vi) '£he development of industry. 

PART IlL-IMPROVEMENT OF FOOD PRODUCTION 
AND NUTRITION 

. 
CHAPTER I.-lRRIQ.ATION 

PARTUI, 
CHAPTQI. 

(129-143] 

Among the measures which may be adopted for increasing Paragraph 1 
the area under cultivation and the yield of crops on land ( 129 1 
already under cultivation, the first place must be assigned to 
the supply and conservation of water. 

1'he construction by Govemment of all classes of irrigation Paragraphs 
works such as canals, multi-purpose reservoirs, tube wells and 2-o 
river pumping plant, should be undertaken as rapidly as [129-132] 
possible in the post-war period. 

In estimating the financial sc undness of an irrigation Paragraph 6 
scheme, account should be taken not only of the revenue [ 133 ] 
directly attributable to the work in question, but also of the 
additional revenue -indirectly accruing to Government, cs a 
result of the increase in the wealth of the population. An 
irrigation scheme promotes the well-being and the standard 
of lil"ing of the people and there is, therefore, nothing 
intrinsically unsound in general revenues contributing t.o the 
loan charges of well considered schemes. 
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-The state should encourage the development of private 
wells by the collection of full information as regards sub-soil 
water supplies, the appointment of a special staff charged 

. with the duty of ,advising. and assisting the villager in the 
sinking of wells, the grant of taka'Di advances and the intro­
duction of more efficient means of lifting water, especially in 
tracts with a deep water table. 

The construction of private. tanks should also be en­
couraged. 

Paraf~aph The-legislative measures passed for the purpose of ensuring 
[ 139 ] the proper maintenance of private irrigation works should be 

strictly enforced. 

Paragraph 
14 · r- 14o 1 

The system of afforestation by contour trenching and the 
consenation of rain water b;y: contour bunding holds out the 
prospect of effecting great improvements in agricultural con­
ditions in large areas in Bombay and other parts of India, 
where the rainfall is not only precarious but is liable to he 
precipitated in violent storms of short duration. The work 
being carried out by the Bombay Government in thii regard 
is commended to the notice of other Provincial and State 
Governments. 

PART lll, -
CHAPTER n.{ ~ cHAPTER n.-MANURE 
[144-150] A t . . h f d f il' . Paragraph 1 grea lllCI'ease 1n t e use o manures an ert lZers lS 

[ 144 ] one of the most urgent requirements of Indian agriculture. 

Paragraph 4 Efforts to find an alternative fuel to cattle dung should be 
[ 145 ] ontinued and intensified. 

I 
Paragt"aph 5 , The making of compost from nightsoil and town refuse 
[ 146 l ' hould be continued and expanded. 

Paragraph 6 Investigations into the best methods of making compost 
· [ 146 l from village refuse, cane trash, water hyacinth and other 

materials available in the country-side and, the conservation 
of cattle urine should be continued a·nd intensified. 

Paragraph J The question of cru~hing in India of as large a -proportion 
[ · 146 l ·~as possible of the oilseeds grown in the country should be 

l
investigatea. - ·- · 

Paragraph Further investigations into green manuring are necessary. 

P 
[ 

147 
h) _ The extended use of bonemeal, fish manure and slaughter-

aragrap l d . t' 
[. 147 ] house refuse a so nee s examma 1on. 

~aragraph' I An expan_sion in ~he use of artific.ial fe.rtilizers is essential 
10 Yif the yield of crops 1s to be substantially mcreased. The u~ 

[147- 1481 of these fertilizers is, however, a technical subject on which 
much fuller information is required. Further research and 
experiment are necessary in order that Agricultural depart­
ments may be in a position to give full advice as regards the 
use of these fertilizers. · 
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The price factor is a most important element in the ust: 
of organic and inorganic manures. ·while it is not recommen­
lleJ that the use of manures should be subsidized, it ~s sugges­
ted that the State should take other measures with a view to 
ensuring that manures are available to the cultivator at as low 
a price as possible. · 

Paragraph 
' 12 
[ 149 ] 

CHAPTER ill.-lMPROVED VARIETIES P.a.aT UI, 

. Although considerable progress has been made in the ~~~;:/11 

.evolution of improved strains of crops, work on the breeding h!"~o ~' 
3 of better varieties must continue with a view .to effecting 1 ~rag;;: 

1 further improvement in the yield and quality and producing 
new resistant types. · 

Most provinces have evolved .a suitable system for :.he aragraph 
pPriodical renewal of improved seed. It is necessary, however, 4 

that the seed of improved varieties should be within easy 1 [153-154] 
reach of the cultivator and it is essential that .he should not 
have to travel long distances to obtain it. The spread of 
improved varieties would be greatly assisted by"the existence 
uf a machinery by which the whole process of production and 
distribution, that is, the production of nucleus seed, its multi-
plication under carefully controlled conditions and its final 
distribution to the cultivator, became a well I'egula.ted proce-
dure. 

New varieti~s with a wide range of adaptability nre, in-~-aragraph 6 
the long run, hkely to prove more successful than narrowly ::: [ 154 1 
specialized types. . : . · · . . . . 

There . is much corif usion r~garUing di:ffe.re~ t. varieties .and Ibid. 
support is given to the propos.al for a system of registration of · .: 
all varieties of crops, · including• fruits and vegetables·. ;... · · · ·.:·; 

~he introduction_ ~f improve~ varieties must .. ?e. accom~~~~r!'graph 8 
pame4 by measures duected to 1m prove the fertlhty of the [ ·· .iss 
soil if the best results are to be achieved;· ·. ' . · I 

•::HAPTER lV.-PROTECTION AGAINST PESTS AliU DISEASES , PART III, 

If the full benefits of inig:ttion, -manuring and improve m~~sfv 
varietie~ are. to be ass~ed, e:ffec.tiv~. 'action must be taken t :Paragraph 2 
deal w1th d1ifeases, pests, vermm and weeds. Crop protec · 
tion is an important factor in inc1·eased produ:ction.. -'-

The pre-sent cost of fungicides, iJ?.se~ticides, and fumi- P~ragraph 6 
gants, and appliances for dusting, spraying, and fumigation [ 161 1 
is high and beyond the means of most cultivators and fruit 

anees is great and it is recommended that the.· questiop. of 
growers. The need for cheap fungicides, etc.,· and· appli-~ 

produeing eheape-r chemicals and appliances be investigated. · 

. The control of pests of the st~ple cr_~ps .such as rice, wheat,~Part\grapb. 1 

jowar, cotton and sugarcane can only be achieved by orga · [ 161 1 
nized effort over wide areas. The _staff available .for ~ch 
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control measures is very limited and it is proposed that a 
special plant protection staff should be employed in every 

(province. 

Paragraph l 'Vith the increased use of organic manures, compost and 
[ 162 J green manure, termites may multiply and prove a s'erious 

menace. It is recommended that the termites problem 
should receive special attention. 

Paragraph 9 
[ 162 ] 

Paragraph 
10 

[ 162 ] 

Paragraph 
11 

[162-163] 

Paragraph 
12 

[ 163 J 

Paragrap~ 
13 . 

r 163 J I 

Paragraph 
14 

[ 164 ] 

:Fumigation of plants arriving in India from abroad is at 
present carried out by the customs authorities. It is recom­
mended that this work should be entrusted to a gpecial 
quarantine service consisting of trained personnel. 

To ·ensure quick and simultaneous action against pests 
.and diseases a certain amount of compulsion is necessary. 
It is recommended that legislation be introduced in all pro­
vinces for the purpose of enforcing the adoption of preven­
tion and control measures. 

It is suggested that the biological control of pests is a 
matter which requires further invefrtigation and support is 
given to the proposal for the establishment of a biological 
research station. 

Attention is drawn to the loss caused through the 
deterioration of foodgrains during storage. It is recom­
mended that the investigations now being conducted l:ly 
the Storage Directorate of the Food Department of the 
Government of India and by the Imperial Council of Agri­
cultural Research should be vigorously developed. 

Stress is placed upon the neeO. for the eradication of deep­
rooted weeds such as kans, hariali, etc., by means of tractor 
ploughing. 

Attention is drawn to the harm which is being done to 
agriculture Ly water hyacinth and lantana, and it is sug .. 
gested that investigations into the eradication of these two 
noxious weeds should be continued. 

CHAPTER ¥.-AGRICULTURAL IMPLEMENTS AND 
MECHANIZATION. 

PART Ill, 
CHA.PTEB v. 
[166-169] 

Paragraph 1 There is scope for further improvement in agricultural 
[ 166 ] implements. It is suggested that progress would be assisted 

by :first, the issue of an illustrated account of the implements 
ana farm equipment in use in India, and secondly, the 
establishment of a central "museum" containing a collection 
of such implements. . 

Paragraphs 
2 and 3 

[166-167] 

One of the urgent needs of agriculture in India is a re­
duction in the enormous number of bullocks employed in 
farming operations. The substitution of bullock by mecha­
nical power appears to offer the greatest possibility of 
effecting this reduction. 
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In addition to being employed for agricultural operations Paragraph 4: 
in the field, bullocks are also used for lifting water from ' [ 167] · 
wells, grinding corn and crushing oilseeds and sugarcane. 
Some progress has been made in the substitution of mecha-
nical for bullock power in the latter operations. It is ·recom-
mended that all possible measures be taken to encourage the 
use of mechanical power, particularly in area~ where cheap 
electric power is (or will be) available, for these operations. 

Several Provincial and State Governments have placed Paragraph 5 
orders for tractors for employment in areas infested with [ 168] 
deep-rooted weeds and for the breaking up of new land. It 
is recommended that these tractors s'hould also be utilized 
for conducting thorough and business-like investigations into 
the whole question of the substitution of mechanical for 
bullock power in farming operations. 

Small tractors of low hor~-power are now available. It ibid. 
is recommended that experiments be carried ··out with thi11 
type of tractor with a view to evolving a desia-n or designs 
suitable to conditions in India generally and in particular to 
the different conditions prevailing in different parts of the 
country. 

CHAPTER VI.-:MALARIA AND AGRICULTURE. 
PABT Ill, 

Malaria is widespread and seriously affects the efficiency CHAP~EB r 
of the rural population; it lowers the capacity for work of p~~~:~7h 11 
hundreds of thousands below that of a healthy individual. [ 170] 
An agricultural community which is weakened in mind and 
body by malaria will never be ~.·prosperous community. 

Malaria prevents large areas of fertile land from being Par~graph 2 
brought under cultivation. . · · · ( l7l 1 : 

A great deal of malaria is "man-made," produced by Paragraph 6 
faulty irrigation works, faulty agricultural drainage, railway ll73 1 · 
construction, etc. Much· "man-made" malaria could be 
prevented by closer co-operation between engineet·s and· 
malaria experts. 

The Public Health Departments' of the provinces and the Paragraph 7 
larger states should include a professional malariologist or a [ 173 1 
health officer trained in malaria control, a malaria engineer 
or a sanitary engineer with knowledge of anti-malaria work,· 
an entomologist, a malaria agronomist, and trained · field 
inspectors and laboratory assistants. 

Malaria control in rural areas is not an impossible pro­
position and further research may lead to the development of 
control methods cheaper and more effective than any yet 
evolved. Malaria control in general is essential to the satis­
factory development of the country's agricultural resources. 
There is little excuse for the usual attitude of defeatism with 
re(J'ard to the problem. A most vigorous attack on both 
urban and rural malaria should be launched after the war. 

[ 395] 

27 

Paragraphs 
9 and 11 

[174: & 175] 



PART III, 
CHAI'TER vII 
[176-193) 

Paragraph 2 

[ 177] 

Paragraphs 
4 and 7 

[178 & 179) 
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CHAPTER VII.-ANIMAL HUSBANDRY 

A .-LIVESTO<.;X 

Importance is attached to the maintenance of livestock 
statistics and it is. recommended that provinces and states 
should recognize tht:ir oLligation to conduct quinquennial 
enumeration on a uniform basis. 

The number of stud and approyed bulls is still far below 
requirements. Increased use snould be made of improved 
and registered animals bred in the villages in selected breed­
ing tracts. The development of artificial insemination may 
result in a decrease in the number of bulls required. 

Paragraph 5 An enquiry should be undertaken into the best age for 
[ 1781 castration of inferior animals and every effort made to 

increase the castration of scrub bulls. 
Paragraph 6 An investigation should be made with a view to increas-

[ 179 ·] ing the milk yields of buffaloes. 
'Paragraph 9 It is essential that the best. possible use be made of all 

[ 181 l grazing lands. Experiments should be undertaken, as soon 
as possible, in re-seeding, rotational grazing and manuring 
of grass lands. 

i~id. l Minor forests should be developed for the provision of 
[ 182 l grazing and fuel. · 

Par~7;·aph Green fodder crops are in serious short supply. Mixed 
. 

1 
Blf J farming holds out possibilities of increased production oi 

[ human food as well as feed and fodder for cattle. l'hc 
experiments now being conducted into mixed farming should 

Paragraph 
. 13 

[ 184] 

Paragraph 
15 

[ 185-186~) 

Paragraph 
16 

L 186 1 

l.;aragraphs 
16-19 

[ 187-189] 

be continued and extended. 
The possibility of using the cow for work on the farm as 

well as for milk production is a matter worthy of investiga­
tion. 

· Research into the prevention and cure of disease should 
be expanded. The Veterinary Services in the provinces are 
inadequate. and should be greatly strengthened. 

B.-MILK 

The average daily per capita consumption of milk in 
India has been variously estimated as 5:8 to 10 oz. Average 
intake is reasonably high in Sind and the Punjab, but in 
most parts of India is less than 4 oz. daily, which means 
that a large section of the population consumes no milk at 
all. 

The average milk yield of the Indian cow is very low. 
That of the she-buffalo .is somewhat higher. The yields of 
both can be greatly increased by better feeding and 
management. Goat's milk amounts at present to only a 
small percentage of the total milk supply, but there are 
possibilities of increasing the importance of the goat as a 
source of milk. 

[ 396] 
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Less than one-third of the total milk supply is sold and Paragraph 
consumed in the form of fresh liquid milk. The milk- ' 20 

producer usually prepares ghee from his milk and sells it r 190 l 
retaining the buttermilk or lassi for his own use. Producers 
in the neighbourhood of large urban areas can sell their 
milk in the fresh state, which is more profitable than the 
sale of ghee. 

The urban dairy industry has developed during recent 
decades, but in general, the supply of milk and milk pro­
ducts in towns and cities is insufficient to meet demand, and 
standards of purity and cleanliness ine low. Much needs to 
be done to improve the supply, distribution and quality of 
milk in urban centres. A well-organized urban milk 
industry will stimulate production in the neighbourhood of 
such centres and lead to the introduction of higher-yielding 
breeds, and better feeding and management. · 

Ibid. 
[ 191] 

To increase milk supply, the essential ·requirement is Paragraph 
more and better food for milking animals. The economics 21 
of milk production in the case of milch animals of different · [ 191 1 
species should be investigated. Primary emphasi3 must be 
laid on the need for increasing the production and consump-
tion of milk and milk products in the villages. 

CHAPTER Vill.-AGRICULTURAL RESEAICCH AND PART III. 
ORGANIZATION CHAPT£B 

There is urgent need for further research into the i~~~~s] 
numerous problems on the solution of which the prosperity ragraph 2 

of the Indian farmer largely dep~nds. For example, further [ 194: 1 
research on the basic problems ol soil fertility is imperative. 

Increasing facilities for research and the multiplication Ibid. 
of research institutes will demand closer co-ordination anJ 
collaboration between research institutes and research 
workers. 

The capacity for first-class original research is rare Paragraph 3 
and it is always difficult to find good men for senior research [ 195 1 
appointments. The development of research, therefore, 
should be sure but steady and a certain degree of " gradual-
ness " in the extension of research institutes is to be advo-
cated. 

The training of research workers is Important. Facilities Paragraph 4. 
for post-graduate training of a worker before he is appointed [ 195 1 
to an agricultural research institute, are at present inade-
quate. This matter is brought to the attention of the 
Imperial Council of Agricultural Research. 

Support is given to the recommendation of Sir John Ibid. 
Russell that the Imperial Council of Agricultural Research 
should set aside a small fund to assist senior men of approved 
merit to go overseas for training in research. 

' [ 397] 
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[ 196] 

SUMMARY OF CONCLUSIONS AND RECOMMENDATIO~S 

The important results of' research in Indian agriculturE' 
should be compiled and published in a aeries of critical 
monographs. 

Paragraph 6 More work requires to be done on experimental farms in 
[ 196] the direction of integrating proved results into suitable farm 

J
ractices. 

Paragraph 7 A . system of ' pilot ' farms ·is recommended with the 
[ 197 1 ftbject of demonstrating the application of the results of 

\!research and improved farming methods to the cultivator. 

Paragraph 8 If agricultural production is to be largely increased, the 
[ 197 ] administrative and field establishments in the provinces 

must be very considerably expanded. Agriculture must be 
recognized as one of the most important activities of Gov­
ernment and Agricultural Departments given a high priority 
in the allocation of funds. 

PABT III 
CH.Al'TEB 

[ 199-207] 
Paragraph 

[ 199 J 

Paragraphs 
3 and 4 

[ 200-202] 

CHAPTER IX:-TUBERS .AND OTHER IDGH-YIELDING CROPS 

It is essential to make the most profitable use of laud 
resources. One method of achieving this is the increased 
production of potatoes, sweet potatoes, tapioca, and plan­
tains which give larger returns of food energy or calories J:ier 
unit area than 4!ereals. 

The potato, as a world source of food energy, is not far 
behind rice and wheat, while the sweet potato is an edible 
root of great importance in many of the warmer countries 
of the world. The area under potato in India is only about 
0 ·5 miliion acres, but the areas climatically suitable for its 
cultivation are large. The area under sweet potato is not 
accurately known but is extensive and has increased consi­
dera.bly during the war. 

Paragraph 5 The extended cultivation of potatoes and sweet potatoes 
[ 203] as supplementary foods should be one of the objectives of 

food policy. The sweet potato is, at present, consumed as 
a main article of diet in some areas in certain seasons of 
the year. Its use as a major ingredient in the diet as a 
substitute f'or cereals, is inadvisable since it may seriously 
reduce protein intake. The aim, therefore, should be to 
increase. its production simultaneously with that of 'other 
foods richer in protein, such as cereals, pulses, fish, etc. 

Paragraph 7 
[ 204] 

Tapioca, the area under which has extended very con­
siderably during the war in South-west India, has one 
serious disadvantage. It is a very poor source of protein. 
In normal times, therefore, the extension of tapioca grow­
ing should be encouraged, only if it is possible to ensurd 
that it does not become the chief ingredient in the diet and 
that other foods richer in protein are consumed in sufficient 
quantities. · 

[ ~98] 
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An increase in the production of plantains and bananas, Parsgraph 8 
for consumption as a supplementary food, particularly by , [ 2051 
children, should be included among the objectives of food 
policy. 

CHAPTER X.-VEGETABLES AND FRUITS P.u-r IIJ, 

V 1 h 1 . d d' 'f t CHAPT.E& X egetab es elp to ba ance an tverst y mono onous [ 208_
216 1 cereal diets and fall Into the category of " protective "P h 1 foods. Many of the common · Indian varieties · of g-reen ara~~S: 

leafy vegetables are excellent sources of pro-vitamin A-a , [ 1 
vitaman for which the need is considerable, since ill-health 
and diseases associated with pro-vitamin A deficiency are 
of frequent occurrence ~mong the poorer classes. 

The present intake of vegetables of all kinds by the n:ass Ibid. 
of the population is inadequate and should be greatly 
increased. 

The cultivation of vegetables in villages, apart from Paragraph 
those in the neighbourhood of cities, is very much neg- [ 208 ] 
lected. Education and propaganda are required to teach 
the villager the value of vegetables as food, and to persuade 
him to grow them for his own use. The growing of vegeta-
bles in private gardens and allotments in ur'ban areas 
should also be encouraged. · 

The vegetable farms started by the Provincial Govern- Paragraph s 
menta in co-operation with the military authorities end by [ 209 1 
the military authorities themselves have considerably 
increased production. It is necessary that this jncrease in 
production shoura be maintained ai'ter the war, 

I •' 

'l'he increased production of 'fruit is desirable from the Paragraph 7 
point of view of nutrition and' a greater consumption on [ 211 J 
the part of the poorer classes, the great majority of the 
population, would improve their present defective diet. 

As in the case- of vegetables, the growing of fruit in aragraph 8 
vffiages, generally speaking, is neglected or under-deve- [ 212] 
loped. This is a matter which should be taken up by the' 
agricultural and other departments concerned with rural 
development. The more fruit locally grown the better the 
diet of the people. 

India, with her wide range of climate and soil condi-~ 
tiona, provides opportunities for the cultivation of nearly 
all the temperate, tropical, and sub-tropical fruits. 

Ibid. 

While good varieties of all types of fruit exist, reliable 
agencies for their multiplication and distribution have uot 
been organized. The position in many respects is the same 
as regards vegetable seeds. It is desirable that the growers 
of fruits and vegetables should have a guarantee, that the 
young trees and seeds they purchase are of good quality. 
[t is suggested that, probably the best solution of this 

Paragraph 
10 

[ 213] 

[ 3991 



SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

difficult problem would be for Agricultural departments 
to use every means in their power to encourage the estab­
lishment of " recognized " nurserymen for the production 
of young fruit trees and vegetable seeds. 

Pa.ragrap;s l'acking, transport and marketing are important factor3 
11 

and 
4
1 

1 
connected with the development of f'ruit production. These 

[ 213-21 tt . . d" t "t t• 

{.

a ers requue 1mme 1a e aL en 10n. 

Paragraph Stress is laid on the need for· development of fruit pre-
13 t• . •t "d t rva Ion 1n 1 s WI es sense. 

[ 214] 
Pa;a;ra.ph . A comprehensive and authoritative account of the !ruits 

[ 
214

] in India should be. compiled and puOlished, with the object 
oi' providing in a handy form information on the different 
fruits and the different aspects of the fruit industry. 

PABT III, 
CHAl'TEB XIJ CHAPTER XI.-FISHERIES 

[ 217-221 l[i In India, where the per capita intake of meat and milk 
Para~aph Jjis small, fish has special importance as a supplement b ill­

[ 
17 1 Ii balanced, cereal diets; it must be given a prominent positieln 

~in the " protective " group. 

Ibid. 'l'he present supply of fish is totally inadequate; the 
development of fisheries is one of the most promising means 
of improving the diet of the people. 

Paragraph 4 Short-term programmes for the development of fisheries 
[ 218 ] cannot yield results of permanent value unless tliey are 

supplemented by extensive long-term research_ programme~. 
Hasic biological and ecological research is - needed so that 
resources can be fully estimated, the mos1 valuable fishing 
grounds discovered and charted and plans for development 
based on accmate knowledge of piscine distribution, migra­
tion and life ·history. 

Ibid. Other kinds of research are also necessary. The whole 
problem of suitable fishing craft and t-ackle require!'! investi­
gation .. Extensive research is needed to improve inland 
fisheries. Communications, transport and marketing facili­
ties must be studied and investigations made into 1he 
m_etf:tods of preserving and processing fish. 

. The fish liver oil industry, initiated in Madras, should 
~e placed on a firmer basis. 

Paragraph 5 The Government of India should undertake the responsi-
[ 219] bility of stimulatin~ and co-ordinating the development of 

the fishing industry. The Indian Central Fish Committee 
and the Central Fishery Research Institute, proposed hy 
the Fish Sub-Committee of the" Policy Committee. No. 5, 
on Agriculture; Forestry and Fisheries, can fulfil many 
of the same functions in regard to fisheries as the ImpE>rial 
Council of Agricultural Research does in the :field of a~.ri­
cultural development. 

[ 400] 
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The fishery d~partments of provinces and States, where Paragraph 6 
such departments exist, have, in a majority of cases, , [ 219] 
accomplished !ittle because of inadequate staff and resources 
and lack of scientific data. If progress is to be made, it 
is essential that Provincial Governments should have, not 
only a strong directorate including well-trained expet;ts and 
the necessary research units, but also. an· adequate and · 
efficient subordinate ground staff. · 

The lack of trained workers of all grades. is the .roost Paragraph 7 
serious " bottle,neck " to be circumvented. State scholars [ 219 ' 
should be sent to the Torry Research Station, ·Aberdeen, 
to study the preservation and processing of fish and on their 
return employed in the provinces and States. It may 
also be necessary to employ a number of experts from 
abroad. 

There is also a great deal of work which can be done Paragraph 8 
immediately to increase the supply of fish. . An increased [ 220 ] 
supply during the next. few years is very' desirable, in 
view of the present difficult food situation and. the scarcity 
and high prices of protective foods generally. 

CHAPTER XII.-VARIOUS MEASURES FOR IMPROVING PART III, 
NUTRITION CHAPTEa 

Nutrition research in all its branches should· receive [22~~5] 
ample encouragement and support. P~ragraph 2 

[ 222 1 
Specialised nutrition workers are needed in public Paragraph 3 

health departments and to guide the .activities of food [ 223 ] 
departments in their nutritiqt;tal aspects. Close contact 
between public health departments and food departments 
with regard to nutrition problems is. necessary. Arrange-
ments should be made for the educatio.n and tr~ining of 
more specialised nutrition workers for research and practi. 
cal nutrition work. 

There should be a small technical · all-India nutrition Paragraph 4 

committee to which. questio:ilS of nutrition policy can be ( 224] 
referred. The existing Nutrition Advisory Committee of 
the Indian· Research Fund· Association is suitable in com-
position for this purpose. 

Methods of preventing deficiency diseases should be Paragraph 7 

investig-ated and a vigorous attack on such· diseases launched [ 227 l 
by _public health authorities. ·'Supervision of the diet 
of expectant and nursing mothers and. infants is an import-
ant public health activity. This can be done through 
maternity and child-welfare centres which can supply . not 
only advice but also. dietary supplements, .e.g., milk J.nd 
vitamin preparations, when these are needed-. The 
improvement of the diet of pre-school children is also of 
special importance. 

r4o1] 



Paragraph 8 

[ 228] . 

Paragraph 
9-11 

[229-230] 

Paragraphs 
12-13 

[230-232] 

Paragraphs 
14 and 15 
[232-233] 

Paragraphs 
17-23 

[234-237] 

SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

Instruction in the subject of nutrition should be part 
of the normal training of professional groups which will be 
in a position to educate the public or those engaged in 
work in which knowledge of nutrition is of value. These 
include administrative officers in general, officers in food 

·departments, doc.tors, nurses, school teachers and inspectors 
of schools,· social and economic workers, workers in agri­
cultural · and animal husbandry departments, etc. The 
amount and kind of instruction will of course vary in the 
different groups ... The medical profession is in a particularly 
good position to ·impart knowledge of nutrition to the 
public, and medical· studies should be oriented so that 
greater emphasis is laid on this subject. 

The education of the public should be pushed forward 
by all available means, though it is useless urging people 
to eat what is not available and what they cannot afford. 
Visual and verbal propaganda must be reinforced by 
practical demonstration. · Women are particularly suited 
for carrying on educational work in the sphere of nutrition. 
All children should be taught simple facts about food and 
diet, as part of health education. 

Cereals form the bulk of Indian diets, and hence the 
treatment which they receive before consumption and its 
effect on their nutritive value are important questions. 
Most wheat is consumed in the form of atta which possesses 
most of the nutritive qualities of whole wheat. Barley, 
maize and the millets are eaten " whole " or nearly EO. 

Highly-milled raw rice lacks certain important vitamins 
and its consumption as a staple food, with little else in 
the diet, leads to danger of beri-beri. Most rice-eaters in 
India consume home-pounded rice, raw or parboiled, or 
machine-milled parboiled rice, and rice in this form retains 
most of the vitamins of the whole grain. There is a Clon­
siderable area in north-east Madras where machine-milled 
raw rice is the st~ple food of the population and here beri­
beri is a serious problem. 

The present policy of limiting the degree to which rice 
is milled is in general justified and should not be abandoned 
when the food situation is easier. Attention is drawn to 
the very considerable loss of nutrients which occurs when 
rice is washed before household use. The method of pre­
paring rice for consumption known as " conversion " should 
be ·given a trial ~n India. · · · 

The development of school-feeding is strongly advocated. 
Many children in primary and secondary schools in India 
are under and mal-nourished and in consequence cannot do 
their school work properly. School feeding on any con­
siderable scale is expensive; its organization is by no means 
easy and special staff for the purpose would be needed in 
both urban and rural areas. The type of meal provided 
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must vary according to season and locality and should be 
considered in consultation with nutrition experts. Ideally 
the food or meal provided in schools should be such as 
to make up for quantitative and qualitativt;l defects in the 
home diet, but almost any supplement which supplies 
additional calories is of value. 

Industrial workers must be properly fed if they at·e 
to be healthy and efficient. An adequate wage related to 
the cost of food is essential to this end. The development 
of well-run industrial canteens would benefit both employers 
and workers. Reference is made to the possibility of 
creating Government restaurants which would supply cheap 
and well-balanced meals to urban workers of all kinds twd 
play a part in the educational campaign for improved tli.et. 

Paragraphs 
24-28 

A well-developed food industry, concerned with food 
processing in general, would provide a steady market for 
various food products, facilitate the storage and distribution 
of perishable foods, enable full advantage to·. be taken of 
seasonal abundance, and help to fill gaps in. the supply of . 
various kinds of foods in areas and seasons in which there is 
a shortage. The growth of food industry would have the 
general effect of introducing more efficient methods for· the 
storage, transport and distribution of food. The greater 
production of shark-liver oil and vitamin A preparations 
from such oil is recommended, as also the manufacture of 
"food yeast" and synthetic vitamins. It is, however,·point­
ed out that the development of a food industry a:nd produc­
tion of vitamin-rich substances and svnthetic vitamins would 
leave basic problems of nutrition ,and food supply unsolved, 
and must be regarded as being 

1
i>f somewhat secondary im­

portance in relation to these problems. 

The control of the quality of foods in the broadest sen~e 
of the term is an essential part of a progressive food policy. 

[ 238-240] 

Paragraphs 
29·31 

[ 240-24i] 

'Faragraph 
32 

[ 2431 

PART IV.-IMPROVEMENT OF AGRICULTURAL. 
ECONOMY . 

PART IV, 
CHA.PTER I 

CHAPTER I -LAND TENURE PROBLEMS 

A.-PRELIMINARY 

[ 249-284. ] 

In Part III of this report the possibilities of developing Paragraph 1 
agricultural production by the application of scientinc know- [ 249 ] 
ledge and technical resources have been examined. The, 
mere existence of technical possibilities is not sufficient; they 
must be realized. Are the producers capable of the effort 
which is necessary? Have they the necessary resources? 
Are they suitably organized for co-operative effort? In other 
words, is agricultural production in the country generally 
o~~a~i.zed so. as to be capable. of realising the technical pos-
sibihbes of mcreased product1onP These questions are exa- · 
mined in this part of the report. · 
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P;ragr;~hs The organization of agricultural production depends to a 
[ 24~250 ] large extent on the rights and obligations of holders of land, 

that is, on the prevailing land systems. These systems are 
examined in the first chapter of-this part. The nature of the 
material considered by the Commission is described and it is 
explained that the views expressed should be treated as the 
tentative results of a preliminary survey. They are intended 
only to indicate the scope of some of the problems involved 
and the directions in which, it 'is believed, investigations 
should be directed to find appropriate solutions. The object 
is to bring out prominently the existence of certain problems, 
and to recommend that Provincial Governments concerned 
should accept, in principle, the need for undertaking an exa­
mination. of t'hem. Such an examination should be based on 
investigations of local conditions and it is recommended that 
they should be undertaken in all provinces on a comprehensive 
hasis. · -

B.-LAND SYSTEMS 

l?aragraph ~ Land is held in most parts of India u:nder one or other 
[ 251 l of three systems. These are the permanently settled edate 

-system, the temporarily settled estate system, and the ryot­
wari system. There are also a number of minor systems in 
different parts of the country. 

Para~phs . A brief- account is given of the salient features of the 
[ 251_253 J three major systems. It. is pointed out that ·the problems 

(

requiring investigat.ion may be classified under three heads:-
. (i) Size of holdings, subdivision and fragmentation.­

It is well known that a large proportion of land is held in 
,_. sm.all holdings. There exists a tendency, directly relatable 

to the rights of inheritance and the transfer of land which, 
through subdivision, ·causes a progressive diminution in the 
size of holdings and ·their fragmentation; the need for legis­
lative and administrative action in relation to this tendencv 
is a matter for examination. This applies to all the differen:t 
land systems •. · 

(ii) Occ1tpancy-ri,qht-'holder and non-occupancy.:.tenant. 
-Another class of problems is the tendency for land. to be 
held by occupancy-right-holders who do not attend to its 
efficient cultivation, and who lease such lands to tenants 

·on· terms which inhibit such cultivation. This again, is a 
matter for examination in respect of all the different land 
systems. · 

. '· (iit) ·The permanently settled estl1te system.-There is 
a growing body of opinion that, apart froni the ddects 
already ref'erred to, which are common to all the ·systems, 
there are defects peculiar to the permanently settled estate 
system which make it desirable that the system t~houH be 
abolished and the ryohvari system introduced in its plMe. 

In succeeding sections of this chapter, these· three Clas~~s 
of problems are taken up for separate discussion . 

. [404J 
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C.-SIZE OF HOI.DINGS : SUBDIVISION AND FRAGMENTATION : 

Measures for increasing the productivity of the land must 
be based on full and accurate information as to how land is 
held and how it is cultivated. At present, . the statistical 
information available about " holdings '' (the land in which 
a person has a permanent and heritable right of occupancy! 
is generally incomplete and practically no information is 
available about " farms , (the land actually cultivated by 
one person). 

It is recommended that the existing system of records 
and returns should be reviewed and revised in such a manner 
as would enable the publication of a statistical abstract by 
every province giving particulars,· such as the numbers, 
extent, etc., in respect of different classes of holdings and 
farms. 

Paragraph 
1.1 

[ 25.t 

Paragraph 
~7 

[ 264] 

Under all the land systems in the country ~mall holdings Paragraphs 
are the rule and medium and large holdings ·are relatively 10- 16 

few in number; the number of smail holdings i~ increasing. [253- 2581 
The immediate cause of the progressive diminution in the 
size of holdings is subdivision. · ' 

Apart from measures designed to bring more land under Paragraphs 
cultivation and to increase industrial employment; no prac- 17

-
22 

tical suggestion has been put forward for the prevention of [258
·-2611 

subdivision without interfering with the laws of inheritance; 
A change in the laws of inheritance is not recommended. 
One member (Sri Manila! Nanavati), however, takes the view 
that such a change is necessary J ,and .that if public opinion 
cannot be reconciled to it, the right of partition should be 
limited by prescribing the minimum size of a holding. The 
other members are not in favou~ of the la~ter pr9posaL · 

The manner in· which subdivision is effected lead~ to a l;'aragraphs 
progressive increase in the fragmentation of holdings.· ,Th~ 23-25 
remedy for the evil of fragmentation is the consolidation of [261-262] 

holdings on the lines undertaken with success in the. Punjab 
and the Central Provinces. n· is recommended that consoli-
dation sho~M be actively undertaken _in· other p_rovinces: 

. The areas in each province where. fragmentation is a 
serious problem should be located by a special enquiry, and 
taken up first for consolidation operations. In order to facili­
tate such operations, stamp duties and registration charges 
should be remitted and fees for encumbr'ance · certificates 
waived. .. 

Some limitation on the I:!Xisting. rights of- unrestricted 
transfer is necessary and desirable in order to prevent increase 
in fragm~ntatio~. The possibility o! introducing a system of 
pre-emph9n whiCh would secure th1s result is suggested -for 
consideration by. the Provincial Governments. 
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Paragraph 
25 

[ 263] 

Paragraph 
26 

[ 263] 



Paragraph 
29 

[ 265 ] 

Paragraph 
40 

[ 271] 

ibid. 

faragrapb 
44 

[ 272] 

Paragraph 
45 

[ 273] 

Paragraphs 
41-43 

[271-272] 

Paragraph 
50 

( 275] 

ibid. 
[ 276] 
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D.-THE OCCUPANCY-RIGHT-HOLDER AND THE NON-OCCUPANCY 

TENANT 

The terms on which land is let by occupancy-right-hold~rs 
to non-occupancy tenants are material factors in determining 
the efficiency of agricultural production. 

It is desirable, in principle, that the terms of tenancy 
should be such that either the occupancy-right-holder pro­
vides the facilities necessary for efficient cultivation, or the 
non-occupancy tenant holds on conditions as to duration of 
tenancy and rent which provide adequate incentive for t:ffici­
ent cultivation. 

Whether or not the tenancy conditions actually prevailing 
in any tract are a handicap to an increase in agricultural pro­
duction should be carefully investigated. Such investigation 
is recommended. 

The formulation of suitable remedial measures will ae­
pend on the results of investigation. The possibility of 
improving tenancy conditions through the spread of co­
operation among farmers and the development of the principle 
of collective bargaining supplemented by arbitration, deserves 
to be examined. 

It should be recognized . that occupancy-right-holders, 
partic.ularly large landholders, have a duty to manage their 
lands to the best advantage and improve their productivity. 
The organization of large landholders in agricultural associ­
ations with the aim, among others, of improvin!? the standard 
of cultivation is desirable. The methods by which the for­
mation of such associations might be promoted and their 
activities stimulated and assisted by local officials, should be 
studied. 

One member (Sir Manilal N anavati) considers that the 
crop-sharing system should be abolished by legislation; that 
the State should undertake the acquisition of land from large 
landholders for re-sale on reasonable terms to landless culti­
vators and small holders; or, in the alternative, that tenancy 
legislation should be undertaken with a view to fixing cash 
rents for lands held on the crop-sharing system and conferring 
occupancy rights on the. tenants. The Commission do not 
agree with these proposals, for reasons explained in the 
report. 

E.-THE PERMANENTLY SETTLED ESTATE SYSTEM . 

The programme of rural economic development which haf 
to be undertaken in the immediate post-war period. will en­
counter. special difficulties in. those areas where the perma­
nently· settled estate system prevails. 

· A comprehensive ~nquiry into the per~anently settled 
estate system has been carried· oi.tt in Bengal. It is necessary 

[406] 



SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS 

that enquiries should be undertaken in those provisions (other 
than Bengal) where the system .prevai:s, and such enquiries 
should be directed to the followmg pomts :-

(a) 'Vhat are the specific defects of the permanently 
settled estate system as actually functioning in the province, 
as distinguished from those defects which are common to all 
the land systems in the country; and to what extent do they 
present difficulties in the way of improving agricultural pro­
duction and increasing the standard of life of the cultivating 
classes? 

(b) What measures should be undertaken, as long as 
the system continues, in order to remedy the defects and re­
move the difficulties in que~ion P 

(c) What are the financial and administrative impli­
cations of the acquisition by Government of interests inter­
mediate between the ryot and the Government a:nd the intro­
duction of a ryotwari system? 

On the b~sis of the results of such enquiries, a definite 
policy should be formulated in relation to the future of the 
syi/tem. The further eonclusions which follow are put for­
ward as tentative results of a preliminary study of the sub­
ject, to be taken into consideration when the enquiries recom­
mended are made. 

Having regard to its financial an.d administrative impli­
cations, it appears unlikely that the replacement of the per­
manently settled estate system by. the ryotwari eystem will 
be carried out within a relatively' short period~ There is, 
therefore, need for ensuring that the system functions 
properly as long as it continues. , 

'l'he more important features of a policy of reform are 
discustted. Such a policy cannot be implemented and the 
defects of the system cannot be removed. unless Government 
assumes powers of supervision and control over the manage­
ment of estates. The assumption of such powers is justified 
in the public interest. If a policy of reform of the perma­
nently settled estate system is undertaken, it would require 
the enactment of legislation conferring power on Gol'ern­
ment to prescribe the standard of management which pro­
prietors of estates should be required to maintain and em­
powering administrative authorities to exercise s~ch func­
tions as may be necessary to secure it. The law would have 
to provide sanctions against non-fulfilment of obligations 
thus laid on proprietors. The standard of management re­
ferred to should include in particular, first, an adequate 
system of recordg and accounts and the employment of per­
sonnel qualified to maintain them; secondly, the adequate 
maintenance of irrigation sources; thirdly, the localization 
of cases where the existing rent exceeds a prescribed legal 

[407] 

Paragraph· 
oo 

( 276] 

Paragraph 
51 

[ 277] 

Paragraphs 
58-59 

[ 281-282 J 



Paragrsphs 
6()-61 

r 2s2-2sa 1 

PA:R'l' IV, 
CBAPTEB II. 
( 285-313] 

-
StT:M.MA.lt.Y Oli' CONCLlJSlO:NS AND llECO:MMENDATIONS 

maximum and the reduction of rents in such cases; and, 
fourthly, th~ annual allocation of funds (the amount of 
which would be fixed with referl'nce to the resources of the 
estate) to be utilized for specific pmpose:; (laid dowu by law) 
in furtherance of rural development. 

A policy of reform is likely to meet with special difficul­
ties in areas where sub-infeudation prevails. In such cases, 
suitable methods would have to be devised for giving effect 
to the principle of " one estate, one proprietor ". 

Where the subdivision and fragmentation of estates have 
already gone :far, " uneconomic estates " would present a 
problem which may have to be solved by either acquisition 
or compulsory amalgamation. 

One member (Sir Manila! Nanavati) is not in agreement 
with these views, and, in a dissenting minute, recommends 
the early abolition of the permanently settled estate system. 

CHAPTER II.-OTHER RURAL ECONOMIC PROBLEMS 

A.-AGRICULTURAL PRICES 

Paragraph 1 The maintenance o:f agricultural prices at a reasonable 
l 285 l level is. a factor ~f fundamental importance in agricultural 

economy. 
Paragraph 2 The United Nations Conference on Food and Agriculture 

( 
286 

J accepted the principle involved in the above proposition and 
made a recommendation on the action required on an inter­
national plane, £or giving effect to it. 

Par[f8'f~ 4 A scheme for the regulation of agricultural prices must 
be based on a full examination of all aspects of the complex. 
problem. A sub-committee of the Policy Committee on 
Agriculture, Forestry and Fisheries, is, at present, engaged 
on such an examination. Attention is, therefore, .-directed 
in this section to the lessons to be drawn from measures 
taken during the war to control the food situation in India. 

Parapraph 5 The first point stressed is the importance o:f the prices of 
I 288 1 food crops, as compared with other agricultUl'al prices, in 

the economy of the country. 

Paragraph 6 The second point emphasized is the importance of the 
[ 289 ) prices of wheat and rice as compared with the prices of other 

cereals and non-cereal food crops. 

Paragraph 7 The hard core of the problem of stabilization of agricul-
[ 289 l tural prices is, therefore, the stabilization of rice .and wheat 

prices. It is accord.ingly recommended. that a pohcy of sta­
bilization of the pnces of wheat and r1ce should be adopted 
irrespective of any action in respect of other commodities. 

P ph 8 Importance is attached to the recommendations mane in 
aragra h · f · 

{ 290 J Chapter VI of P~rt I in ~egard to t e. ~a bon .o max1mum 
and minimum prices durmg the trans1hon penod after the 
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war and the measures to be taken for keeping prices within 
those limits. During this period the essential requisites for 
price control, viz., control of imports, the existence of buffer 
stocks and an organization for making purchases and sales in 
the market, would all be in existence. · 

It is considered that experience gained during the tran- Paragraph 8 
sition period will provide data for determining the upper t 2901 
and lower limits within which prices should be maintained · 
in subsequent years, and will indicate the measures to be 
taken for maintaining prices within those limits. 

One member (Sir Manila! Nanavati) considers. that the ParagraphlO 
full benefit of price stabilization cannot be realized unless [ 290] 
it is accompanied by measures of land reform. The other 
members take the view that the issues relating to stabiliza-
tion of prices should be decided independently of the reform 
of the land system. 

B.-RURAL CREDIT 

·we consider it necessary (a) that moneylenders should Paragraphl7 
be licensed, (b) that the reciprocal obligations of the lender [ 297] 
and the borrower should be regulated by law in such matters 
as the interest chargeable for different types of transactions, 
the maintenance of proper accounts, the periodical settle~ 
ment of accoup.ts, etc., and (c) · that· adequate machinery 
should be established for administering the licensing system 
and reviewing> the effect of regulation, with a view to conti-
nuous improvement of rural credit facilities. · 

In order to secure the fore&'~ing, we recommend the ibid. 
adoption of legislation, on the lirres in force in the Punjab, 
by all provinces which have not already undertaken such 
legislation. . . 

.Efforts to link moneylenders and indigenous bankers Paragraph IS 
with the banking structure of' the country have made little ( 297] 
progress. The possibilities of removing the difficulties 
hitherto encountered should be further explored by the 
Reserve Bank in consultation with Provincial Governments. 

As a result ~f high prices of agricultural produce, there Paragraphs 
has been a substantial reduction in agricultural indebted- 22-23. 
ness. This appears to be particularly true of cultivators [ 299-300 l 
with large holdings and a considerable proportion of those 
possessing medium holdings. It appears probable, how-
ever, that the indebtedness of small holders may not have' 
been reduced substantially in many parts of the country. · 

It is no longer necessary, nor in the public interest, that 
the expedient of the compulsory scaling down of _,lebts 
should be repeatea. The lesson to be drawn f'rom debt 
relief legislation undertaken in the past decade is that the 
conditions which made it inevitable, should not be per-
mit£ed to arise again, that is, a stable price level for 
agricultural produce should be ensured. 
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P~~ar)P~ '. Land mortgag~ banks should be developed in all pro­
[ 3~~] vmces with the obje_ct of p. roviding long-term credit, not 

only for the redemptwn of old debts, but also for land Im­
provement and the. introduction of' better methods of 

tl cultivation. 

P~~am-i)~h The savings campaign undertaken during the war shoulcl 
[ 301 1 be ~ontinued and intensified during the immediate post-war 

ibid. 

Paragraphs 
27-30. 

[ 302-304] 

penod. · 

Educative propaganda should be undertaken, and where 
necessary and feasible legislation also, in order to ·~heck 
social customs which compel individuals to incur expendi­
ture beyond their means. 

C.-RuRAL EMPLOYMENT 

Perhaps the most important of all rural economic rro­
blems is under-employment. Its solution is to be !ound 
in a combination of the following measures: (a) intensive 
farming, (b) cottage industry, (c) agro-industry, (d) village 
public ·works, (e) internal migration and (f) large-t~cale 
industry. 

Paragraph 31 Intensive farming involves the adoption of various 
[ 304] measures for increasing yields such as irrigation, manur­

ing, ihe use of improved seed, etc. · It also includes the 
practice of' mixed farming. 

' ' 

Paragraph 33 'l'he most important cottage industry is handloom 
[ 305] weaving. Efforts made to extend and improve this industry 

have been attended with some success ; they should be 
continued and extended. There is scope for the develop­
ment of many other cottage industries; the efforts so fa!' 
made have not, however, produced any striking results. 

Paragraph 34 The organization of co-operative societies for the develop-
[ 305 l ment of. cottage industries presents more difficulty in the case 

of agriculturists than of artisans. It appears probable that 
subsidiary employment for agriculturists can be organized 
co-operatively only if such organization is regarded as a eub­
sidiary function of multi-purpose co-operative societies the 
main function of which would be to assist the cultivator in 
the production and marketing of agricultural produce. 
Until such multi-purpose societies are formed it is suggested 
that every endeavour should be made to utilize the services 
of those local dealers who. are willing to co-operate with Gov­
ernment in the development of cottage industries. 

ibid. 
[ 306] 

·Attention is drawn to the success achieved in some areas 
by " rural reconstruction centres " developed by missionary 
organizations and such bodies as the All-India Village 
Industries Association. The question of how such centres can 
inost efficiently contribute to rural development needs ruore 
careful attention and study than it has yet received. 
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By 'agro-industry ' is meant the type of industrial 
undertaking, not cottage industry, which is specially t;uitable 
for development in rural areas. Emphasis is laid en t.he 
benefits which would accrue from the establishment in such 
areas of factories for the processing of farm products and 
working in association with large holders of land and co-
operative societies representative of small holders. Attention 
is drawn to the success achieved in this direction on a large 
estate in the Bombay Presidency. 

Paragraphs 
35-39. 

[307-309] 

Village works of improvement can also make a contri- Paragraphs 
bution to the relief of under-employment by providing work 40 and4ol. 
in the season when agricultural operations are not in progress. [309--3lOJ 
The conditions necessary for the successful org·anization of 
village public works are first, the establishment of a pancha-
yat for each village or group of villages with powers to raise 
money -by taxation; secondly, a system of graJ?-ts-in-aid from 
public revenues towards the cost of village improvements; 
and thirdly, the execution of such improven~;ents by the 
panchayats subject to supervision by Government, District 
Board or Local Board officials. 

Attention is drawn to the problems involved in internal 
migration from ov;r-populated to under-populated rural 
areas. During the post-war period considerable areas of 
new land will be brought under cultivation by the efforts of 
the State and it is suggested that Governments should direct 
their attention to preparing schemes for the colonization of 
these areas. Provinces and states in which there are areas 
suitable for colonization, should be ready to accept immi­
grants from th~ densely populated parts of the country. 

The pressure of population on land cannot be relieved 
entirely by intensive farming, cottage industry, agro­
industry, village public works, and internal migration. The 
view is expressed that unless· the numbers employed in 
industry are increased very considerably, efforts to raise the 
standard of living of the great mass of the population will 
labour under a severe handicap and may prove fruitless. 
Special attention is drawn to the development . of hydro­
electric power as an important factor in industrial develop­
ment. 

CHAPTER III.-RURAL DEVELOPMENT ORGANIZATIONS 

MULTI-PURPOSE CO-OPERATION 

Paragraph 
43 

[ 3ll] 

Paragraph 
44 

[ 311] 

PART IV, 
CHAPTEBlli. 

[314-330] 

The future development of agriculture in the case of Pe.ragraphlO 
small and medium farmers depends in considerable measure [ 320 1 
on the organization of these classes into multi-purpose vil-
lage co-operative societies with unlimited liability, and the 
federation of such societies into multi-purpose co-operative 
unions with limited liability. 
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Paragraph· 
11 

[320] 

ibid. 

ibid. 
[ 32l] 

ibid. 

Paragraph 
13 

[ 322] 

Paragraphs 
15 and 16. 
[322-324] 

· Paragraph 
17 

[ 324] 

Parag.raph 
2ll 

'[326] 

SUMMARY OF CONCLUSIONS AND RECOMMENDATIONS .. 
Each multi-purpose co-operative union should have an 

efficient manager. This is considered important for, progress 
in the early stages will depend largely on the manager's 
initiative and his in:B.uence with the people. 

The manager should, preferably, be an agricultural gra­
duate trained in the Co-operative Department. 'fhe post 
should carry an adequate salary ~nd incumbents should be 
eligible for promotion to posts in the Co-operative Depart­
ment. 

A union in the early years of its existence will probably 
not be able to meet the cost of a well-paid manager. A grant 
by Government towards ~his expenditure is considered tully 
justified. 

Importance is attached to constant guidance and super­
vision by officers of the Co-operative Department. 

The organization of multi-purpose co-operative societies 
and unions on a large scale is a tremendous task. It is recom­
mended that a beginning should be made by carrying out a 
survey of economic and social conditions in selected areas in 
each province, and by preparing on the basis of such a survey 
a plan of the improvements to be carried out by the joint 
e:l;iorts of a multi-purpose co-operativ•e organization and 
Government agency. 

ORGANIZATION OF LARGE LANDHOLDERS AND FARM-WORKERS 

Large landholders (occupancy righ~-holders) should be 
~ncouraged to organize themselves into agricultural associa­
tions with the object of increasing the standard of cultiva­
tion of their members, and promoting the interests of agri­
cultural industry as a whole. 
· Farm workers should also be encouraged to . organize 

themselves. A labourer enjoying a reasonable wage is likely 
to be a more efficient worker than one who is ill-paid, and it 
may be expected that an improvement in the living condi­
tions of farm labourers would be accompanied by an increase 
in their efficiency and that this, in its turn, would result in 
increased production. 

RuRAL ADMINISTRATION AND Co-oRDINATION 

The following proposals for the purpose of securing co­
ordination of policy and administration in the field of deve­
lopment are commended for the consideration of Provincial 
Governments:-

(a) The establishment of a Development Committee of 
the Cabinet. · 

(b) The establishment of a Development Board con­
sisting of Secretaries to Government in the Development 
Departments, together with the Secretary of the Finance 
Department. 
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(c) The co-ordination of al1 district development acti­
vities undP.r a single administrative head, the llistrict Officer. 

The creation of provincial bureaux of statistics is rec·')m- Paragraph 
mended. · 23 

The establishment of panchayats is considered indispens­
able for the development of rural areas, and it is recom­
mended that they be established wherever they do not now 
exist. · 

Panchayats should be encouraged to take an active part 
in the framing of schemes of development relating to their 
areas and in carrying out such schemes. To this end, it is 
recommended that there should be established in every 
taluka or other comparable unit of administration a Rural 
Development Advisory Council, consisting of the Presidents 
of the panchayats and the senior officers of the Development 
Departments working in the area. 

CONCLUSION 

[ 326] 

Paragraph 
24 

[ 327] 

Paragraphs 
25-26. 

[328-329] 

The report concludes with an emphasis on the need for a ( 331) 
new spirit on the part of the Governments and the people of 
India. The hope is expressed that, in her future develop-
ment as an independent nation India will find in her own 
tradition the vision and faith which will enable her to create 
a new life for her people. 
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APPENDICES 

These contain abstracts of material considered by the Commission on 
the following subjects:-

1.-Population. 
H.-Land tenure problems. 
III.-Rural credit and indebtedness. 
IV .-Agricultural prices and wages. 
V.-Rural industries and employment. 
VI.-Rural development organizations. 

The questionnaire framed and issued by the Commission is also included 
for general information. · 



QUESTIONNAIRE 

I.-FOOD POSITION IN PROVINCES AND THE GROW MORE 
FOOD CAMPAIGN IN THE PRESENT AND THE 

IMMEDIATE FUTT;RE 

SECTION I.-GENERAL FooD PosiTION oF THE PROVINCE 

1. (i) Is the Province normally self-sufficient, surplus or deficit in 
respect of the principal foodgrains? The Commission would be glad to 
have statistical information as regards production and consumption require­
ments over a reasonably long period as well as the view of the Provincial 
Government as to the errors to which the figures are subject and the infer-
ences to be drawn as to the real position. · 

(ii) The changes in the normal position during each of the last two 
years, the seasonal and other factors affecting such change's. 

(iii) Imports into and export out of the Province. The normal sources 
of imports and destination of exports and the changes, if any, during the 
last two years. 

2. Prices and price control.-Figures showing in some detail the. nor­
mal pre-war level of prices in the Province and course of prices during the 
last two years. The factors which affected these movements. A review 
of the measures taken for control of price moTements, the difficulties 
encountered and the results. The Commhsion would desire to have the 
views of the Provincial Government on the present position and imme­
diate future prospects as regards the price level and the effectiveness of 
measures of control. 

3. Procurement, movement and distribution.--A review of the measures 
undertaken and the organization employed iu regard to procurement, 
movement and distribution of foodgrains in the Province together with 
figures showing the results ach1e\ed in the form of quantities procured 
from surplus areas month by month and distributed month by month to 
deficit districts in the Province, to rationed towns, to priority eonsumers, 
and also for export, if any, out of the Province. The Commission would 
like to have, in particular, the appreciation of the Provincial Government 
as to tha extent to which such meAsures have been found effective as rcga.rds 
the following matters:-

(i) Control of speculative buying; 
(ii) Elimination of competitive buying; 

(iii) Control of movement and transport; 
(iv) Prevention of hoarding by traders or householders; 
(v) Inducing or compelling the cultivator to sell his surplus. 

The Commission would be glad to have detailed information in regard 
to special schemes of procurement, if any, such as a· graded levy of food­
graina from producers, with controlled distribution to non-producers; and 
an appreciation of the success which has attended these schemes. 

4. Foodgrains Control Order.-The Commission would be glad to have 
inf<'rmation as regards the measures taken to enforce the provisions of the 
Foodgrains Control Order, including details of the staff employed and an 
appreciation of the success which has been obtained in the enforcement 
of that order. 

5. Rationing in urban areas.-(i) A description of the scheme or 
schemes now in operation together with an account of any changes which 
experience has shown to be desirable. . · 

(ii) The cities and towns which are now rationed and those which 
it ia proposed to ration in the future. 

6. Agricultural stati.,tics.-The Commission would be glad to have 
information as regards the methods by which agricultural statistics are at 
present compiled, the nature of the errors to which they are subject 
and any measures which it is proposed to take with a view to their 
improvement. 
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SECTION 11.-THE GRow 1\IoBE Foon C.\:MPAIGN 

I. General-
1. Please describe in general terms the methods adopted in further­

ance of Grow More Food Campaign in your Province. 
2, Estimate their success. Is it possible to state the increase of pro­

duction during the current and the last year attributable to 
Grow More Food Campaign? 

3. Has any progress been made in the drawing up of a food produc­
tion plan for the future P If so, please give details of the plan. 

II. Agricultural implements.-Are there difficulties regarding mainten­
ance .and renewal of agricultural implements? If so, describe them and 
estimate their seriousness. State your minimum requirements of hon 
and steel for the Pro~nce and describe how the estimate is arrived at. 

III.. Oattle.-Is there a shortage of milch cattle and of cattle for agri­
cultural operations? Is the shortage increasing or decreasing? Estimate 
its seriousness and describe steps taken to improve the position. 

IV. Manures-
1. What steps have been taken to increase the use of oil cake as a 

manure for foodcrops P What success has been achieved; what 
difficulties have been experienced P 

2. Does green manuring increase the yield of major foodcrop? If 
so, of what crops P 

3. What was the quantity of green manure seeds distributed during 
the last two years and what is the programme for the next three 
yearsP 

4. Have any steps been taken to utilize town refuse, nightsoil, vege­
table waste material, etc., for purposes of manure P If so, what 
are the targets for the next three years? 

5. Is any bonemeal produced in the Province and if so, in what quan­
tities? What steps have been taken to utilize this manure for 
intensifying food production? · · 

6. Is ammonium sulphate valuable as a manure on any of the major 
foodcrops? To what extent would this manure be used annually? 
At what price would it be remunerative to the grower to apply 
this manure to paddy? 

7. Estimate your minimum requirements, if any, of fertilizers required 
from outside the Province, and describe bow the estimate Is 
arrived at. 

V. Improved seeds-
1. What are the major foodgrain crops, both kharif and rabi, and 

what was the acreage under each in 1943? 
2. What is the total quantity of seed required for each such crop? 
3. Has the department produced improved strains of seed for all or 

any such crop ? 
4. What arrangements have been made for the production of improved 

seed? 
6. What quantities of these improved seeds are proposed to be di~ 

tributed to growers during each of the next three years and what 
area under each crop will they cover ? 

6. How long will it take to cover the entire area under any crop 
with improved seeds? 

7. Would it be possible to cover at least one-third of the area under 
each crop with improved seeds by the end of the next year? 
What organization would be .required for this purpose P 

8. Is there any system of registered seed growers in the Province P 
If so, what premium is paid to them for multiplying the seed 
and what arrangements exist for ensuring the purity of seed 
multiplied by these growers? 

9. How many departmental seed stores exist in the Province and 
what is their total capacity? How many will be needed to supply 
sufficient seed to cover at least one-third of the area under 
major foodcropsP 
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10. What incentive, if any, is necessary to induce the cultivators to 
take to improved seeds? 

11. What arrangements are•. in force or are proposed to be taken for a 
periodical renewal of improved seed P 

VI. Irrigati01V-
1. What is the acreage normally under irrigation­

(a) from Government sources, 
(b) from private sources. 

2 .. Have any new irrigation works been constructed or improvements 
to existing works carried out during 1942-43 and since. If so, 
what i:s the estimated additional acreage brought under irrigation!' 

3. Has any programme of execution of such works for the future 
been drawn up? If so, what is the additional acreage likely 
to be brought under irrigation during the next three years? 

4. Have the possibilities of encouraging ryots to undertake minor 
works, such as, surface percolation wells, tube wells, small tanks, 
etc., been explored? If so, with what results? 

VII. Extension of cultivation-

!. What is the extent of culturable but uncultivated land­
(a) in the Province; 
(b) in each district P 

2. Has any use been made of the powers vested in the Provincial 
Government to bring uncultivated land into cultivation!' 

3. If the answer is in the negative, is it proposed to utilize these 
powers for the purpose mentioned in 2 P · 

4. Are there any statistics available which would enable the depart. 
ment to indicate where such lands are P 

5. What are the difficulties in bringing such lands into cultivation 
and how is it proposed to get over these difficulties? 

6. What is the area of such land which has been brought into culti­
vation during the last crop year and what steps ilave been 
taken to ensure that lands newly cultivated continue to remain 
under cultivation P 

1. Has any monetary incentiYe been offered or recommendE~d for 
bringing such lands into cultivation? How far has it been taken 
advantage of by the cultivator P 

8. What is the extent of old fallows and what are the difficulties in 
bringing these old fallows into cultivation P 

VIII. Double cropping-
!. Is double cropping practised in the Province and if so, to what 

extent? 
2. Can double cropping be extended and if so, in what parts, for 

. which crops and to what extent P 
3. Has any effort been made to do this and if so, with what results p 
4. What special facilities are required for further extension of double 

cropping P Will such facilities be readily available? 

IX. No11r/ood crops-
!. What are t~e principal non-food crops (linseed, jute, cotton, etc.), 

and what Is the total acreage under each? . · 
2. Can land now placed under these crops be switched over to food­

grain crops, if necessary by uaing rule 80-B of the Defence of 
India. Rules? 

X. Intensive crops- . 
(a) Potatoel-

(1) What is the acreage under potatoes and to what extent can 
this acreage be increased P 

(2) What are the difficulties in expanding the area under 
potatoes? 
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(b) Vegetables-
. · Have any steps been taken to increase the cultivation of vegetables 

for the civil population? If so, with what results? 

(c) Is sweet potato a suitable crop as supplementary food? Does it 
grow well in the Province ? What is the yield ? 

(d) b there. any other crop that may be encouraged as a food crop? 
XI. Organization- · 

1. What was the field staff of the Department of Agriculture up till 
the year 1942? 

2. Has it been expanded since and if so, what is its present strength? 
3. Is the expanded staff sufficient to undertake the .. Grow More 

l<'ood " Campaign? If not, what more staff is required and how 
is it proposed to secure this staff quickly in order to carry out 
any food production plan P 

4. Have any steps been taken to intensify the training of subordinate 
staff, such as agricultural overseers or assistants and kamdars or 
maistris at the Provincial Agricultural Cotlege or Government 
experimental farms? If so, how many such men will be ready 
for work at the end of the next twelve months? 

!I.-LONG-TERM POLICY 

SECTION 1.-FAM:I:N:& AND FooD SHOB.TAGB 

1. Give brief accounts of the famines, if any, which h~J,ve occurred in 
your Province during the forty years ending 1941-42. 

2. Furnish the following particulars separately for the twenty-year 
period ending 1921-22 and the twenty-year period ending 1941-42. 

(a) Areas affected by famine and the population of such areas (accord-
ing to 1941 census). . 

(b) 'l'ot-a.f number of persons relieved during all the famines. 
(c) Total cost of famine relief operations. 

Compare a.nd comment on the differences between the two periods m 
respect of the above particulars. 

a. Specify the areas which continue to be liable to famine periodically 
and tb!i population of such areas (according to 1941 census). 

4. Having regard to local conditions in these areas, do you consider 
it possible (by development of irrigation, development of industries, or 
other measures) to eradicate famine from these areas? If so, describe 
such measures and estimate approximately their· probable cost .. 

5. Apart from the areas referred to in question 3, are there other 
areas where failure of crops occurs periodically as a result of drought or 
floods, etc., causing distress not amounting to famine? If so, specify such 
areas, together with their population (according to 1941 census). 

6. What are the relief measures, and preventive measures, if any, 
usually adopted by Government in these areas? Have they proved ade­
quate P Can you suggest any other measures which you consider desirable 
and practicable P 

1. (i) It is generally believed that even in normal times a section 
of the population is too poor to secure a sufficiency of foodgrains and is 
therefore underfed at least during certain parts of the year. Is this 
true of your province? If so, can you make a rough estimate of the 
numbers involved and the average period in a norma.l year during which 
they are underfed P 

(ii) A well-balanced diet should contain, in addition to cereals, suffi­
cient quantities of other foods, such .as, pulses, milk, vegetables, etc. How 
fl\r is the diet of the population adequate in this respect? What propor­
tion consumes only an ill-balanced diet, which may or may not contain 
enou~~:h cereal grains to satisfy quantitative needs. What steps do you 
recomme}ld should be taken in order to provide a. more varied aud 
balanced diet? 
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8. It has been suggested that the principle underlying fam_ine relief 
11hould be extended and that Government should undertake even. ln' normal 
times the obligation to provide food or purchasing power to :11l PtlrSOllS 
who are unable to secure food and who, if able-bodied, are willing to 
work. Do you a·gree with this viewP If so, can you outline a scheme of 
organization of such. relief, describing in par~icular. tlie types of '!o~k 
which may be prescnbed, and the agency by which rehef may be adminiS­
tered efficiently and economically? Can you roughly estimate the PI obable 
average net cost per head per day of such- relief? 

9. (i) What are the industries subsidiary to agriculture in your pro­
vince? Describe the efforts made by Government or other agencies to 
develop 11uch industries during the 20 years ending 1941-42. Assess the 
results of such efforts from the point of view of provision of supplemen­
tal income to small cultivators and reduction of the numbers referred to in 
7 above. What would you recommend as the most promising measures 
from this point of view P 

(ii) Are the means of transport by­
(a) rail, 
(b) road, 
(c) inland waterways, 

adequate to the needs of the agricultural population P 

SEcTION II.-Foon PRoDucTioN 

10. Furnish the following figures, namely:­
(i) the average area cultivated, 
(ii) the average area under all foodgrains, and 
(iii) the average area of culturable waste; during each of the two 

following periods, namely :-
(a) the quinquennium ending 1921-22, and 
(h) the quinquennium ending 1941-42. 

Compare the figures relating to the two periods and comment on the 
differences between them. 

U. To what extent, if any, has cultivation encroached on lands 
required for pasture and fuel ?1 , Describe generally the possibilities of 
further extension of cultivation 1h your province after making due provi­
sion for pasture and fuel requirements and land required for other 
essential common purposes of villagers. Discuss in particular the possibi­
lities of land reclamation including the reclamation of land (state the 
area) which has gone out of cultivation owing to salinity or water-logging 
consequent on irrigation. Can you make an approximate estimate of the 
increased extent under cultivation and increased yield of foodcrops which 
may be thus securedP Can you estimate roughly the probable average 
capital cost pf'r acre of land reclamation in your province P 

12. Furnish the following figures relating to irrigation sourcea belong­
ing to or maintained by Government:-

(i) Average area under irrigation. from such sources during the quin­
quennium ending 1921-22. 

(ii) Total amount of expenditure incurred during the period of 20 
years ending 1937-38 on-

(a) the construction of new irrigation works and improvement to 
old works, 

and new works, (b) maintenance of old 
(iii) average area under 

quinquennium ending 1941-42. 
irrigation from such sources during the 

Describe briefly the nature of the new works 
to above. 

and improvements referred 

1~. (i) DeBcribe the possibilities of further increasing i~rigation in your 
provmce as the result of new works and improvements which canl be 
rarried out by Government. 

(ii) Can you estimate &{>proximately the probable average capital cost 
per acre of new irrigation m your province? 
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(iii) Can you estimate approximately the increased yield of food­
crops which can be thus secured P 

14. (i) Furnish the following figures relating to sources of irrigatiom 
belonging to and maintained by zamindars and other landholders, ryot3, 
etc.:-

(a) average area under irrigatic::t during the quinquennium end­
ing 1921-22, and 

(b) average area under irrigation during the quinquennium ending 
1941-4.2. 

(ii) Comment on the above figures and describe the possibilities of 
increase of irrigation, under such sources and in particular small private 
tanks, ordinary wells, tubewells, etc. State and discuss the mea3ures 
necessary to secure such increase. 

(iii) Can you estimate approximately the increased yield of food­
crops which can be thus secured? . 

15. The technological po83ibilities of increasing the yield of foodcrops 
through the improvement of agricultural methods have been estimated as a 
result of expert investigation (vtde Appendix):-

(i) Comment on these estimates of possible increases of outturn in 
relation to conditions in your province. 

(ii) Enumerate the adverse factors which, in your opinion, prevent 
the cultivators of your province from realizing the3e possibilities and 
describe the measures which, in your opinion, are practicable and likely to 
remove the adverse factors or substantially diminish their ill effects. 

(iii) What, in your opinion, is the increase of yield of foodcrops 
likely to be secured in your province by improvement of agricultural 
methods? · 

16. (i) What is the total increase of yield of foodcrop3 likely to be 
secured in your province as the result of extension of cultivation, increase 
of irrigation and adoption of improved agricultural methods (vide ques­
tions 11, 13, 14 and 15). 

(ii) What is the amount of cereals necessary for the province each 
year on the basis of an adequate ration and making provision for the 
growing population P 

(iii) On the basis of such increased production and consumption 
would your province be self-sufficient in food or a net importer (if so, to 
what extent) or a net exporter (if so, to what extent)? 

17. What is the present position as regards milk supplies? What steps 
a.re being taken to improve and increase milk supply by (a) improvement 
in breed, (b) increase in fodder supply and (c) marketing development3? 

18. What is the position of the fishing industry, sea~ river and other 
inland sources of supply? What steps have been taken to develop the 
industry during the last 10 years? What plans, if any, are being laid for 
future development P 

SECTION 111.-AGRICULTURAL EcoNoMY 

19. During the economic depression of the early thirties, the agricul­
tural classes were hard hit as a result of an unduly low level of prices of 
foodgrains. On the other hand, it has been found necessary, during recent 
years, to adopt various measures for preventing prices of foodgrains 
from raising too high and thereby causing serious hardship to the con­
sumers. In view of this experience do you consider that Governmant 
should, in the future accept responsibility for maintaining, even in normal 
times a system of regulated prices for foodgrains? If so, discuss to whst 
extent the various control measures at present in force and the system 
of supply and distribution developed recently, would have to be retained 
even in normal times. Outline a scheme of measures which, in your 
opinion, would constitute a workable !lystem of regulated prices and 
ensure a fair minimum price for the agriculturist and fair maximum for 
the consumer and prevent undue fluctuations. 

20. How have agricultural wages risen in comparison with the prices 
of foodgrains during the war? Do you expect wages would adjust them­
selves to a system of regulated prices in normal times or do you consider 
special measures would be necessary to secure such adjustment P 
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21. Describe the more important agencies which at present financ;e agri­
cultural operations. Comment on their usefulness. 

22. Has an estimate been made of the agricultural indebtedness in your 
province before the war? Can you asse.ss to what extent, if any, this 
has been reduced as a result of rise in prices of agricultural products 
during recent years? Have saving habits been developed? 

23. Are there any restrictions placed in your province on the opera­
tion of the money-lender in order to protect the interests of the cultivating 
classes? Describe the nature of such restrictions and assess their results. 

24. Describ~ the various systems of land tenure prevalent in . your 
province. State the extent of land held under each of these systems, 

25. The view has been expressed that unless changes are made in the 
prevalent systems of land tenure, it would not be possible to secure any 
significant increase in agricultural production · or significant improvement 
of the standard of life of the cultivating classes. Do you agree with this 
view? If so, discuss in relation to each system of land tenure prevalent 
in your province, those aspects which, in your opinion, are objectionable 
as tending (a) to prevent extension of cultivation or irrigation or {b) to 
prevent the adoption of improved methods of agriculture or (c) to prevent 
the cultivator from securing a fair return for his labour and enterprise. 
Outline the changes which you consider necessary and the measures by 
which such cha-nges can be brought about. · · 

26. To what extent was there a tendency for ownership of land to 
pass out of the hands of cultivating classes to non-cultivating classes? Has 
this tendency been arrested or reversed to any significant extent? 

27. Is absentee ownership of land increasing? If so, do you consider 
it to be a factor restricting the growth of agricultural production? Have 
any remedies been tried and with what results? Can you suggest any 
remedies? 

28. Are the cultivating classes rackrented in any areas of your pro­
vince? Have any remedies been tried.? If so, with what results? Can 
you suggest any remedies? 

I .• 

29. (i) Is there a tendency to progressive reduction in the average size 
of holdings and/or their fragmentation? 

(ii) Have any measures been adopted to restrict subdivision of hold-
ings, If sQ, with what results? · 

(iii) Have any measures been adopted to promote consolidation of 
holdings, if so, with what results P 

(iv) What measures would you recommend for securing improvement 
in these respects? 

30. The view has been often expressed that individual holders of land 
cannot achieve any material increase m production or improvement of their 
standard of life unless they a.re organized for the purpose, e.g., on sc.me 
kind of collective basis. Do you agree with this view? Describe the 
extent to which co-o:perative societies, panchayats, or' other organizations 
are at present functioning, in rural areas of your province. Assess their 
adequa<'y or usefulness for the purpose stated above. If you consider them 
inadequate or inefficient, can you outline practical methods of constituting 
some form of village organization which would efficiently secure the pur­
pose in view? 

31. Specify the areas, if any, in your province, which are at present 
under-populated P Are they suitable for settlement by immigrants. from 
over-populated areas? Discuss the possibilities of such settlement, the 
difficulties involved and the measures necessary for overcoming them. 

32. Having regard to the present size of the population of your pro­
vince and its potential growth and having regard also to the present and 
potential resources of your province, are you convinced that measures 
should be now undertaken for securing a limitation of the rate of increase 
of the population? If so, state and discuss the measures you would 
recommend for the purpose. 
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APPENDIX TO THE QUESTIONNAIRE (VIl>E QUEsnoN 15). 

Rice.-The average outturn of paddy per acre durmg the last five years 
was 1,109 lb. or 738 lb. rice. Dr. Burns considers that, at a conservative 
estimate, these yields can be increased by 30 per cent, viz., 5 per <'~nt b) 
using improved varieties, 20 per cent by increasing manure, 5 per cent by 
protection from pests and diseases. There should even be no difficulty in 
mcreasing the present average <>utturn by 50 per cent, viz., 10 per cent by 
variety and 40 per cent by manurmg. 

Thirty per cent of 738 lb. would mean an ·a.verage outturn of 95i) lb. 
per acre for all-India. He concludes by saying that India should aim at 
an average of 1,000 lb. of rice per acr~. 

Wheat.-For the last 30 years, the average outturn of wheat in India 
is calculated to be 707 lb. per acre and, during the last 10 years 640 lb. 
per acre. Dr. Burns considers that, if only improved varieties are sown, 
manures applied in the light of results obtained and diseases controlled, it 
should be possible to aim at an average yield of 1,200 lb. per acre for 
irrigat~d wheat and 600 lb. for barani. The standard yields in the Punjab 
are 967 lb. for irrigated wheat and 572 lb. for unirrigated with an all-over 
yield of 738 lb. whereas, in the 1Tnited Province11, they are 1,200, 800 and 
786 lb., respectively. · 

Jowar.-Average yields at present obtained are: irrigated 1,200 to 
1,500 lb. per acre, barani 100 to ?OO lb. per acre. Dr. Burns considers that 
an improvement of 20 per cent Is possible. 

The all-India average for the last 26 years is 484 lb. per acre. 

Baira.-Dr. Burns places the average all-India yield at about 320 lb. 
per acre. H~ considers it possibl_e by adopting dry farming methods, to 
increase the y1eld by ~5 per cent, I.e., to 400 lb. per acre. 

(The average shown in the graphs for the last 12 years is ~l67 lb. per 
acre.) 

Maize.-Dr. Burn!! thinks that the present average yield of 800 lb. per 
acre can be increased by 25 per cent to 1,000 lb. per acre. 

By ~dopting. the method. ~f ".Hybrid Vi~our "; an. increased yield of 
:J5 per cent has been obtamed In commerCial productions in the United 
States of America. 
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AJ:'.PENVIX I 

POPULATION. 

(Juestion 

Having regard to the ,present size· of the population of your provln~e 
and its potential growth and having regard also to the present and potential 
resources of your province, are you convinced that measures should be now 
undertaken for se~uring .a limita.tion of the rate of increase of the popula­
tion? If so, state and discuss the measurea you would recommend for the 
purpose. · 

Replies 
1. The Government of Assam.-The question of the limitation· t•f the 

rate of increase of the population is not so pressing now. 

2. A Deputy Commissioner in Assam.-It is obvious that correct birth­
control should be taught and appliances made chea·ply .available. 'l'he ouly 
saving factor at present is the inefficiency of public health measure~, 
especially with regard to malaria and smallpox. But public health measures 
may be expected to improve greatly and the need for birth-control will 
then become even more pressing. ·· 

3. A Subdivisional Officer in Assam.-l\leasures for restriction ·l•f .tho 
rate of increase of population are necessary but I see little hope of success 
in our present state of education. 

4. A Sub-JJep·uty Collecto·r in Assam.-Limitation of our birth-rate is 
not at all necessary under present conditions, and with our available 
resources, if we are only allowed to use them. · 

5. The Government of Bengal.-The present increase in population see~ 
to be quite normal. Some percentage of this increase is due to the intlux 
of labour from other provinces due to milit.ary activities and other offices 
being shifted to Bengal. The permissible increase cannot be worked out 
unless the potential resources and 1 10apacity of the country are measured. 
Control of birth at this stage, however, does not seem to be imperative. 

The following two steps seem to be the only ways . by which a healthy 
nation can be built up: 

(1) Spacing of births, .and 
(2 Restriction of marriageable ·age to a minimum of 21 years for the 

boy and 16 years for the girl. . 

lt is considered necessary that a good deal of propaganda and education 
in health, sex and hygiene will have to precede any of these two steps. 

6. The Government of Bihar.-A statement is attached1 which shows 
district by district the density of the population per square mile of total 
area and cultivable area in 1931 census and 1941 census. Between 1921 
and 1941, the population of Bihar incre.ased from 29 millions to 36, while 
during the same period tbe total cultivated a.rea fell from 26 to 25 million 
acres. Thus the same or slightly diminished area of land has to support 
a very much higher population with no strikmg advance in the methods 
employed for agricultural production. The total average area under food­
crops in the quinquennium ending '1941-42 was about 19! million acres 
(including about 4 million acres sown more than once), i.e., about l an acre 
per head of population. The experience of European countries and of 
Ja-pan is, that not more than 300 per square mile of land (640 acres) can 
be supported if the population is to maintain a reasonable standard of 
comfort, i.e., roughly about two acres per head. In Bihar even if all the 
cultivable w.aste (6! million acres) is brought under cultivation there 
will be little less than an acre per head of population. Bihar mus't make 
very striking improvements in agriculture and go in for extensive indus-' 
trialization if she is to improve the standard of living of the people nppre~ 
ciably. It will take a long time for her to approach the standards pf 

1 Not Includ-ed here, 
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living of even the comparatively .poorer European countries, whereas she 
has already far outstripped them m the dens1ty of her population and is 
further increasing at the rate of 10 per cent every decade. 

Therefore the question seems to .admit of no other answer than to 
emphasize the urgency of adopting measures to restrict the rate of increase 
ox the popuJat1o11. 

lt is however one thing t~ be intellectually convinced of the need of 
birth-control; its realization is quite a different matter. The subject 111 

highly controversial. It is doubtful whether the population Df India, at any 
rate the classes in which birth-control would be desirable, will adopt it in 
any measurable time. There are immense prejudices, marriage and other 
personal laws to be overcome before birth-control becomes an a<.:cepted 
fact in Bihar or India. It is therefore necessary to organize public opinion 
on tha matter, because obviously there are no known methods of compelling 
birth-control. It will have to be persuasive and voluntary. On the other 
nand we cannot also overlook the immense volume of literature and organized 
opm10n in western countnes against birth-control, even when economists and 
.social. reformers there are intellectually convinced of the need for the same. 
The Church has alwayil looked askance at it; psychologists are divided in 
their opinion regarding the desirability of using such methods; and moralists 
see ·in birth-control a potential danger to tho stability of marriage and 
l!OClal institut10ns. It is also the experi~nce of European countries that 
generally speaking it is the upper classes who practise birth-control and 
1<nese are precisely the classes wblCh in the interests of society should not do 
_so. 1t is feared by many that unless the upper classes relax birth-control 
an<i go in for larger families, the composition of the population at no 
distant time will largely· consist of those, who in the interests of society 
are the least fitted to perpetuate it. 

· Nevertbeless and despite its dangers, psychological social, · mo~al and 
otherwise, it seems impossible for Bihar to escape aJopting measures of 
birth-control if her population is to attain and maintain a decent standard 
of hving, though this is a matter which should be treated on an all-India, 
and perhaps in due course, as an international problem. There 1s need 
.and scope for intense propaganda on the subject for educating public 
opinion. Public men and leaders of influence and personality should take 
the lead m the matter. It 1s useful to form socieiies entirely non-official 
for propagating the idea of birth-contJ.:ol on the lines of the Neo:Malthusian 
League in Madras and educating. the people to the need for the same and 
the -dangers · of ·letting the present increase to continue. Should public 
opinion demand it, and it is desirable in this matter for the initiative to 
come from the public, the State should be prepared in course of time io 
{ipen birth-control clinics at suitable places in .all districts and Governmem 
hospitals and dispensaries. Other measures which may be adopted depend­
ing on the growth Q! public opinion are compulsory sterilization of the un­
fit;· raising the· age of marriage, education of women with a view to secure 
theu economtc· independence and abolition of. polygamy. The growth of a 
sense of social obloquy attaching to the rearing of large families and 
propaganda directed to this ·end may well prove a potent influence to 
achieve. the objective. · · 

. 7: A; pubLic man in Bihar.-The growth of population rapidly is a very 
serious problem . . . . • Migr,ation to the Chota Nagpur plateau may 
for some time solve the problem but not for all time. There are only two 
ways of meeting it: either by encouraging migration to some other pro­
vince or countries, or propaganda. for birth-control. The country is not 
prepared for the second. Every Hindu and Moslem must marry and once 
he marries the control of popula.tion is impossible. I do not think any 
country ·will welcome emigrants from India. These are, however, higher 
problems of general pl.anning in the country. 

' · 8. ·A Gover~ment' official in Bihar.-! do not think that limitation in the 
rate of increase of population of Bihar is necessary at all at the present 
stage. · 

1:1; Another f}overnment official in Bihar.-! am convinced that a limita­
tion of the rate of growth of population in this province would be highly 
benEiticial for the economrc uplift of the masses. 'fhough the scientific dis­
coveries and inventionS of the last two centuries have been utilized in the 
industrial field by the establishment of a number of industries on up-to-date 
tines; yet the vast field of agricul'ture in this province remains .almost un­
affected except for some little improvement in the quality of seed used. 
On the other nand, the growth.of population shows no signs of a.batemant. 
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r rom being an exporter of foodgrains · r;.he is tending to become . an im• 
portor m sp1te ·of the fact. that .l:i1har stands first among the provm<;es of 
1ndia in the number of. em1grants she. sends out to oth~r provinces. The~e 
are vast possibilities of industrial development in th1s provmce, P.artl­
cularly in the Chota Nagpur area, and whatever :'JlaY b~ the cause of he.r 
wuustrial potentialities remaining undeveloped, wsuffic1en?Y . of ~abour 1s 
not. one of them. A restriction of populatwn growth Wll! · reheye the 
pressure on the soil and it will not .hiud!lr the growth of mdustnes. 

'. 
P~rhaps the most effective method of rcsir!li~ing the growt.h o.f popula­

tion would be the opening of birth-c~mtrol c~mlCs at ev~ry d1stnct. board 
hospital and dispensary in order to 1m part 1nstr.uct10n .m ~asy, safe . a.nd 
cnt:ap methods ot birth-control. Othe1· methods hke ~egtslatt~n for ra1s~ng 
the age of marriage (such as the Sarda Act), educat10n of gtrls, throWIJ?-g 
open more avenutls of employment for. 'Yom~n to enable them to. ~ttam 
economic independence, compulsory stenhzat10n of the unfit, aboht1on of 
polygamy, restraining aged wi~owers from ~arrying virgin girls, . ~he 
growth of social obloquy attachmg to the rearmg of very large fam1hes, 
':tc., are difficult of application and ot vory slow growth. 

10. 'l'he Government of Bombay.-The population of the Province has 
mcr!lased from 17,992,053 in 1931 to 20,849,840 in 1941 and is likely to 
increase still further. Limitation of population is necessary but the usual 
IDirth-control measures cannot be popular amongst the poorer classes·, partly 
due to Ignorance and partly due to want of ,necessary funds to purcha&u. 
tlw !lquipment. LimitutJOn of population can best ~e achieved by sprtlad 
of literacy and increase in the standard of life and all measures designed 
to make every citizen more alive to his duties and responsibilities. 

11. The Government of the Central Provinces and Berar.:_There. are 
about 173 people per square mile in this ·province. The land i1 properly 
developed can serve this population. Birth-control measures !lS known at 
present are beyond the means of the poor villager. In any case1 they can be 
advocated only on medical grounds,. i.e., for parents in _medical need of. 
lt. 

The limitation of the rate of increase 1s better attained by raising the. 
standard of living of the people. 

. l:.!. 'l'ht u.over111nent of llladras.-\n a separate minute on this question­
a member of tho· Board of · Revenu~· has suggested that a. check on the 
grQwth of population is so essential that, despite political and other diffi­
culties, emigration on a large scale should be encouraged after the war, 
for example, from . part.s of India to Burma, Malaya, Ceylon, Africa,. 
Australia, ~tc. The Government do . not consider that a check. on· the. 
populatiOn is feasible or necessary and a·re of the view that with economic 
development ?f this Province. it will be possible to feed all its population. . 

.,, .. 
·. 13 .. .4. Member. of the Board o/ Revenue, Madras.-In my view the main 

<:ause tor. the distressingly low stanc.lard of -living in South India 1s over-·· 
popu!at10n. l\lany endeavours have been made, during the past hundred 
year-s, to raise the standard of living in the Province, but little· has bllen 
achieved and the mam cause has been the rapid increase in population.'· 
For example, the development of irrigation has been great; much, though: 
not enough, has been done to develop · improved agricultural methods; 
the co-operative movement has . been spread throughout the Province; 
great attentioa has been paid to the uplift . of the Scheduled castes 
and yet we find that Dr. Aykroyd has estimated that· there. is at all 
times serious· under-nourishment of about one-third of the· population. The 
~·in re~son is thay impr<;~vement resulting in increased productivity of the 
~011 or l!lcreased. mdustnal .outpu.t, ar~ accomt:anied by. a. corresponding 
Increase m the stze <?f the po,Pulat10n, atded of course. by im_provements in· 
the hea_lth .and mediCal serviCes. The most fertile districts are also the:· 
mo~t th1ckly popula.ted. Smiling Malabar and rich Tanjore contain, among· 
thell' dense populations, some of tile poorest people in the world I rlo not 
consider tha~ any effectiv~ sol~tion for the problem of the subm~rged third 
(~ot ten.th) m Sou~h Ind1a w1ll oe found, unless some method is adopted 
~f chec;~tmg_ t~e r~p1d growth in population. The other methods proposed­
mcreasmg trngatwn .facilities, im.proving agricultural methods, industriali­
zatiOn and the hke, lf pursued With great VIgour and .Prodigal expenditure 
Will reduce to some .extent, the percentage of those hving below the sub­
Sistence level, but w11l not, I fear; do much more. I apprehend that, as 
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.fiapp.eneil in the past, the population will increase so rapidly following an 
incre.ase in productivity and industrial output, that the general standard 
may fall back again to, or almost to, the old level. 

"lt is true that m highly industrialized countries there is a tendency for 
the birth-rate to decrease, but I do not consider it feasible to convert India 
into a highly mdustnali~ed country. Even if, by large-scale development 
of indu·atry, the percentage of those employed in industry was doubled, 
India would still be predominantly agricultura~. My answer to the first 
part of the question is " Yes •• if a substantial and permanent rise in the 
sta,ndard of livmg 1s to be secured. 

As ·to the second half of the question only one method of reducwg 
population is discussed, that is, emigration. This is considered impractica­
ble, at leasi on any large scale. A check on the growth of the population 
Is, however, so essentia~ for raising the standard of living that, despite 
political and other difficulties, emigration, on a large scale, _should, I consi­
der, be ·encouraged after the war. If freedom from want to which the 
Allies are pledged is to be achieved, then arrangements· must be made, on 
a global· scale, for emigra.tion, from over-populated to under-popu.l.ated 
areas, or areas where labour is required, e.g., from parts of India to Burma, 
Malaya, Ceylon, Africa, Australia, etc. The only really effective method, 
however, of preventing the growth of population short of war, pestilence 
and famine, Js birth-control. Presumably this has not been mentioned in 
the answer given above 1 because it is not considered to be practical politics. 
l feel, however, that the prevention of the present rapid rate of mcrease 
in· population is so essential to tl1e welfare of South India, tha·t an attempt 
should be made even at the cost of wounding religious feelings, to pop_ularise 
birth-control. At least the case for limiting families could be explained to 
the· public, and facilities .afforded when the war is over, if possible earlier, 
for· the purchase by the· public of contraceptives at a nominal price. It is 
interesting to note that the Women's Sub-Committee to the Post-War 
lteconstruction General Committee has stressed the need for birth-control 
clinics to teach mothers about the spadng of children. 

. 14. A no~official social worker, Madras.-comparative study of figures 
of the population of the ·Province may lead one to the conclusion that 
unless natural causes operate to decrease the population, it may be difficult 
tor production to keep pace with increase in population and, therefore, 
it would be desirable to secure limitation of the rate of increase of the 
populatiOn by other means. 'l'he demand for opening avenues for emigra­
tlon also lends weight to this view. But things are not so bad as they 
appe.ar from a. cursory view. The present and potential resources of the 
provmces have not been utilized to the fullest extent both in agriculture 
and industry. While there are areas where over-population, in fact ever­
increasing populatio!l is the rule, ther.a are other areas which remain 
undeveloped and which if exploited can· .absorb all the excess population. 
lt is lack of planning that is mostly responsible for the eXistence of 
u,n:de~eloped areas. If Regjonal Development Boards are constituted, they 
are sure to help in minimising such differences by giving unremitting 
attention to their regions. , If all the irrigation scli.emes under contempla­
taon, including what is "known as the Polavaram scheme, are executed, if 
the mineral resources of the province a!l'e exploited, if the possibilities of 
1ndustrial development are explored and industries to utilize all the availa· 
ble raw mater1als are promoted. even affording ~tate assistance whenever 
necessary, if the coloniza·tion of and settlement in tracts which do not now 
possess attractions are encouraged by making it worth while for people t<> 
migrate~ if all factors which render agriculture a deficit economy are 
removea, if the cultivator is assured of the enjoyment of the increased 
benefits derived from land on account of his Ia,bour and enterprise without 
bemg lol'ced to share them with the intermediaries or those who contribute 
nothing for such increased benefits, be it a landlord or the State, these and 
ot.li.er measures are sure to improve the productivity of the Province and 
ensure absorption of its growing population without further impairing the 
standard of Iivmg. 

~rtificial means of limiting population 11re already known to the educated 
classes and they are being practised. But no method has yet proved 
successful and the use of h~th-control appliances is not so simple and 
~asily adoptable by Ignorant or half-educated persons. 1\foreover, certain 
': 1 Not quoted here, 
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religious objections are urgeii against the use of artificial methods. Edu­
cation alone will produce the necessary change. Quacks should n!)t be 
permitted either to do propaganda or offer advice. Propaganda · ~nd 
clinics should be controlled or guided by the State .. Entry of quacks u~to 
this field should not he .allowed, for 1 any wrong adVIce or wrong pr.escnp­
tion will do incalculable harm affectmg tne health of future generatiOns. 

While measures suggested above may. be ~sefully employed, it .cannot 
be denied that the rise in the marriageable age of boys and g1rls, a. 
reform which bas slowly and silently spread even in villages. has proved 
a natural check on the growth of population. If monogamy is also ~ccog­
nized as a rule of life, this too will prove a natural check. There L'J no 
denying the fact that in communities where polygamy is tolerated and 
even practised without incurring the displeasure of the community, the 
growth of population is rapid. 

15. The Government of the North-West Frontier Province.-This ques­
tion begs the answer to an imJ?ortant et~ical and so~ialogical problem. 
'!'his Government presumes that 1n peace time the Russian proverb " The 
world is not tied up in a corner " applies. This Goverlllllent draws 
attention to the fact that the object of the Hot Springs and other similar 
and subsequent conferences has been to ensure sufficient for all classes 
of persons throughout the world, and that it is not intended to. allow 
pre-war economical exigencies of reducing production· to maintain !>rices, 
and destruction of essential commodities for the same purpose to 
continue. Provided the world is regarded as a unit and no£ as distinct 
parts, it is clear that there is more than sufficient for the existing population 
and for an increasing population. Speedy means of transport are available 
and will become increasingly so. Hence the problem of distribution is not 
insoluble. This Government feels that these probably self-evident. facts 
should be stressed because outside the opinion of a few of the reformed 
Christian churches, the idea of birth-control is repugnant to all othElr 
religions, and would be considered by them as method of enforcing the N !lZi 
ideas and ideals of a "Herrenvolk." All religions of India accept Genesis 
28 in its liter.al sense as a binding commandment and would resent. any 
action, particularly of non-Indian origin, whereby restriction of birth was 
to be secured, or enforced whilst sufficient for their livelihood is available 
in the world. This does not necessarily mean provision on the spot. of: defi­
Ciencies, but could apply to large areas -of the·· world, which at present are 
under-populated. This Government, therefore, feels that the !<'amine 
Inquiry Commission would be well advised not to proceed with the exam­
ination of this question further since it must raise issues outside the 
immediate problem under consideration. · 

It would be fully to demand · a, decrease in birth-rate on the grounds 
of scarcity in face of Judge Marvin Jones' (the United States Director of 
Wa-r Food· Administration) very recent pronouncement that an early l'nd 
of the European w.ar would :find the United Staies in possession of large 
stocks of food and measures should be taken to dispose of them in all J•arts 
of the world by every available means. Mr, Pearson, President of the Food 
and AgricultU1'e Organization · (an International body on which. India· is 
represented deriving from the Hot Springs Conference) does not appear 
to be apprehensive of future food supplies. 

16. The Gove1·nment of Orissa.-The increase in population of this 
Province during the first 40 years of the present century is the lowest of 
all the provinces <>f India. The proportion of increase during the decade 
immediately preceding the last census of 1941 is similaorly also the lowest 
of all the Indian provmces. The present rate of increase is about 90,000 
per year. The growth of population has not, therefore, till now b~n 
a cause of anxiety or alarm. With the improvement in the sta.ndard of 
living expected in the coming post-war periods the birth-rate mal}", no 
doubt, go down but on the other hand the death-rate will also be reduced 
With the expansTon of public· health' services and better control of epi­
demics and_ ~he net resul~ may be a: more rapid increase of popnlation 
than was even- regfstered· at the last census. ~ince there are possibilities 
of extension of cultivation and increasing the yield of food crops by 
improved agricultural methods, it does not seem at present necessary to 
adopt measures for securing a limitation of the rate of increase of the 
population in this Province. 
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17. 'l'he Government .of the Punjab.-This is a question on which opinion 
is sharply divided. On one side is the modern educated young economist 
while on the other side is the old type Punjabi, religious and sentimental 
Wlth faith in his Creator and the Government. So far the idea of birth-

-control finds favour amongst that class which comparatively speaking has 
a much better standard of living than a person of average means in the 
province. It is doubtful if the educated t~erson supports birth-control 
from a purely economic point of view. In any case the number of such 
people is insignificant. Both from the point of view of religion -,ud of 
the defence of the· country it would seem rather too early to advocate 
birth-control on a mass scale in this province. We are not a deficit pro­
vince in the matter of foodgrains and even if the population increases 
at its present rate our surplus will carry us through another 20 years 
or so, but this Government has got huge schPmes of irrigation under its 
consideration. If and when these schemes are completed ample elect:ic 
power should become a,vailable for industrialization and also for the 
AJt'$ens10n of cultivation. It may be hoped, thP-refore that pari passu with 
the increase in population there will be an increase in the means of pro­
duction and. tn employment and there should be no danger of starvation 
or even under-feeding. On the other hand, if Government took up the 
·advocacy· of birth-control it will have to be responsible not only for setting 
up an agency for propaganda but employ a huge staff of men and women 
to run birth-control clinics and spend an appreciable sum on research. 
Even when thfs is done it is doubtful if the people with their deep-seated 
prejudices will take it kindly . 

.18. The OovernmP.nt of Sind.-It will bo clear ·from the answers 
to. other questions that there is at present no danger of over-population 
in Sind. · · 

19. The Government of the United Provinces.-Th~re is no doubt ·that 
t~e i,ncrease i~ population It as overrun the food production in t~e pro­
vmce. Accordmg to Professo~ Radha Kamal Muker]ee • the recent mcrease 
in the· food production has been mainly at the expense of pasture h.nd~ 
with the result that there has been scarcity of fodder for cattle This 
increased production cannot, therefore, be relied upon for the ~olution 
of the population problem. The rate of increase of population is tending 
to show a downward trend. Even so, the problem does not admit !>f ·any 
complacency and needs active consideration. Matters ~annot be lefh to 
Nature's ruthless method of establishing an equilibrium by bringing in 
pestilence, famine and war. The tb.eory that planned parenthood is what 
is actually required will be wiaely accepted. but the methods to be employed 
to attain it admit of no easy soluti<>n. Some measures are suggested 
below:-

(1) The~e should be a Provincial Standing Committee for family 
planning to help the Director of Public Health in all schemes to that end. 

(2) .Education fo~ plan~ing parenthood is most necessary .. It sho~1d 
be· emphasized tn'at th1s does no1: n~>.cessarily. mean family limitation for 
fewer children. · It will mean ·spacing of births and limitation of family 
size· according to the. economic slatus and the standard of health of the 
family .. Pa:renthood must remain voluntary and planned .. ,;Parents should 
have the most modern and scientific knowledge of contraception. . 

(3) ~"ree birth-control clinics tbrough Public Health arid l\Ia.ternity 
Services. and cheap or even free supplies of c<>ntraceptives should be 
p~vided. 

( 4) The cults of " total abstinence ", " intercourse only for begetting 
·children " are not likely. to be adopted. Nor will the Irish method of 
postponing marriages or for fewer marriages find favour in our provincE>, 
although during the last 20 years there has been a general raising of age at 
marriage particularly in educated families. · 

Taxation of large families -as a measure to limit the rate of growth 
:of population has· certain aeJinite ana serious drawbacks which make its 
adoption undesirable. They are .as follows :-

· (i) A fami1y already maae poor by increase of children ~;hould not 
be further faxed, since children Ulemselves are a heavy tax on the family 
and act as a check on further repro«ludive activity. 

• " The Food Supply " (1942), Oxford University Pre.. 
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(ii) Usually_ the poorer !~ilies bege~ more. <;hildren and taxation in 
this direction w1ll further detenorate thetr nutnt1on and general stapdard 
of livmg. 

(iii) Taxation will not produce the desired result wi~h the masses 
who are uneducated. 

(iv) Taxation will interfere with the liberty of the individual in 
the exercise of one of the primary instincts. 

(v) The tax will lead to increase in crimes like criminal abortion 
and infanticide. 

(vi) There will also be many difficulties in assassin~ the size of the 
family and realizing taxes from remote villages, and will require a com­
plicated administrative machinery. Thus the law will defeat its own end. 

20. An authority on population, author of one of the standard works 
on population in India.-This Province (Bihar) is, as a whole, over-popu­
Ia.ted and introduction of contraceptives and instruction in their use as 
a. part of health service organization will have to be provided for in any 
scheme of all round agricultural improvement. The aim should be to 
stop further growth of population in the Province, as in the country as 
a whole, and the introduction of measures for improvement in the quality 
of the existing population in g, manner as to u:ake their future utterly 
unlike the present. ' 
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LAND TENURE PROBLEMS 

A.-PBI!lVAILING SYSTEMS .OF LAND TENUBE 

Question 
Describe the various systems of land tenure pre'V':l.lent in your province. 

State the extent of land held under each of these systems. -

Abstract of replie& 
, 1. Benoal.-The principal system of land t-enure is the Permanent 

Settlement created by Regulation I of 1793. The revenue was fixed in 
perpetuity and all zamindars were placed in the same category. While 
some farmers obtained some proprietary rights \Vhich they had nc\"et• 
possessedJ the independent chiefs and the old landholding families were 
confirmed in the position they had occupied for centuries. In certain cases, 
-revenue-free grants made by former rulers which were subsequently recog­
nized and confirmed, are held as revenue-free estates. Later when the 
policy underlying the permanent settlement was abandoned, new· estates 
were ~reated with either Government or private persons QS proprietors, and 
they are liable to periodical revision of land revenue. The relative import­
ance of these four different types of tenures may be seen from the· table 
J>elow : ,:_ · 

Category. 

. I. Permanently-settled estates {revenue-paying). 
II. Revenue-free estates · 

~m. ·Temporarily-settled estates 

IV. Estates held direot by Government 

Number 
held 

(in 1,000); 
94 
51 
4 

Area in 
millions of 

acres. 
37•37 

1•97 
3·34 

42•68 
3"65 

46•33 

No~.-These Ogures represent gross area or estates\ and not merely or Ianda occupied by ryota 
n the estates. Further Information rurnlahf\d below Ia oaaed mainly on the Report or the Land 

J evenue Commlaalon, Bengal. 1•• 

The 41 Estates held direct by Government " are the same as what are 
known as ryotwari: ·tracts elsewhere. Most of the lands in· the mmindari 
estates are held by· ryots whose· rights in the· land and obligations to the 
zamindar have been regulated· by a long series of tenancy laws, the net 
effect of which is that the ryot possesses substantially the same rights in 
his holding as ryots holding land direct from Government in Government 
estates in Bengal, and these again are practically identical with those of 
ryots holding · direct from Government under the ryotwari settlement in 
other provinces. The incidence of the rent payable by the ryot to the 
zamindar in Bengal compares, in general, favourably with the incidence of 
land revenue payable to Government by ryots in ryotwari areas. The land 
held by a ryot may be cultivated either by himself or by crop-sharing tenant, 
or· by under-ryots. Under-ryots fall into three classes, of which the first 
possesses practically all the rights of ryots except transferability; the second 
and the third differ from the first mainly as regards liability to ejectment 
in certain circumstances. The tenant who is not an under-ryot is usually 
a crop-sharer (called a bargadar) and his relations with the ryot are purely 
contractual. · 

., The following table shows the area of lands held by ryots and under­
ryots_:..:.... 

Class of ryots and under-ryots. 

Land held rent-free or on fixed rent 
Land held by ryots . 
Land held by under-ryots 
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Total -

·Area hi 
millions of 

acres. 
3·73 

27•97 
3·09 

34•79 
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. There is a limited extent of land i.n the cultivating possession of pro­
pnetors of estates and persons holdmg as under-tenure holders. The 
exact area is not known, but from certain estimates of these assets made 
by the Land Revenue Commission, it may be inferred that this is probably 
of th~ order of six hundred thousand acreSJ or less than two per cent of 
the total area held by ryots and under-ryots. . . · -

The characteristic foo.ture of the present condition of proprietary rights 
in estates is the prevalence of subdivision and sub-infeudation to a large 
extent. The zamindars are free to transfer their rights to whomsoever 
they might think proper by sale, gift, or otherwise. Where transfers of 
the nature of a perpetual lease subject to a rent reserved, are effected, oa 
permanent under-tenure is created, which in its turn may be likewise 
subdivided oa.nd sub-infeudated. " The development of sub-infeudation has 
led to a revenue system of immense complexity, particularly in districts 
.like Bakarganj, where as moany as 15 or 20 grades of tenure holders 
are not uncommonly found.' l 

2. Bihar.-The systems of land tenure prevalent in Bihar are sub­
stantially the same as in Bengal, the system of permanently-settled estates 
being the predominant form to an even larger extent. Poa.rticulars regard­

. ing the gross area under estates are not available. The following table 
shows the acreage of land held by proprietors, under-tenure holders and 
different classes of cultivating holders of land:-

. r I. Held by proprietors (including Zirat and Bakaaht). 
A ·{ 2. Held by tenure holders in .cultivating pos­
. l session 

Occupanoy•raiyats other than those paying 
produce-rents . . . • · . • • 

Occupancy-raiyats paying produce-rental 
Rent-free holders . . . . . . . • 
Raiyats holding at fixed rents or rates 

0 
fl. Non-occupancy raiyats 
1. 2. Under-raiyats 

Total (A, B and C) 
Unoccupied 

Grand total 

Area in 
millions of 

acres. 
2•12 

1"34 

3•46 

16•58 
2·33 
0•96 
0•49 

20•36 

0•33 
0·33 

0·66 

24•48 
4'25 

28•73 

NoTB -The foregoing ftgurea are based on ftgurea collected from anrvey and aettlem.ent reportad 
which are Hable to be out of date. The .figures, therefore, are naeful merely for fumlllling an 1 ea 
of the different types of holdings and their relative 1Jnportance • 

. The small class of ·roa.iyats holding at fixed rents or .rates (B-4) are a 
·privileged minority whose status compares favourably w1th the holders of 
land under Government in ryotwari areas in that the rents payable by 
them are :fixed in perpetuity. The larg~t group, namel~, the .occupancy­
·raiyats (B-1 and B-2), possess substr.mt1ally the same r1ghta 1n ~and as 
the raiyats in Bengal and the holders of land under Gove~m~nt lD; ryot­
wari · areas. The bulk of them (B-1) pay a ~ash rent, wh1ch 1s r~Vlsable. 
There is,· however, a section of occupancy-ra1yata (B-2) who are liable to 
pay a produce-rent. 

The. proauce-rent is sometim~ fixed as ~ share of ~e produce, &?me­
times at a ':fixed quantity per umt of land 1n the holding, end ,somettm~ 
as 8 quantity :fixed on the holding. In some cases, the lan~l~r~ s share ts 
paid . aocordjpg to appraisement and sometimes by actual divlSlon. There 

1 Report of the Land Revenue Commission, Bengal. 
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are also cases where the cultiV>ating holder is. liable to pay a cash rent on 
fields which ordinarily pay produce-rent when certain crops, particularly 
sugarcane, are grown on them. The proportion of the produce payable as 
rent by the cultivating holder varies (presumably with the type of land 
as well as with the n':l.ture of the tenure--<~ccupancy-raiyat, non-occupancy 
raiyat, or under-raiyat as the case may be), and appears to range between 
one-third and two-thirds. As a result of recent legislation, there is now 
a statutory maximum to the produce paY'3.ble by an occupancy-raiyat, and 
this is 9/20ths of the produce. The incidence of 1·ent in such cases must 
be many times heavier than cash rents in estates and land revenue payable 
by ryots in ryotwari areaa. . 

3.' Orissa.-Tenures prevailing in this Province ··are subsflantially similar 
to those in !Jengal, the area of permanently-settled estates being relatively 
smaller than in Bengal.· Relevant figures are given below:-

Permanently-settled estates 
Revenue-free estates 
Temporarily-settled estates 

Raiyatwari and Kh8.8 Mahal (corresponding to Government 
estates in Bengal)· ·: • . ; :. . . . . . 

Area in 
millions of 

acres. 
9·13 
0•32' 
5·18 

14•63 

5•98 

20•61 

There are some distinctive features not present in Bengal which are 
described below :-

(i) Revenue-free estates in the northern districts of the province are 
of the 8'3.me type as in Bengal; that is, a bifurcation of proprietary rights 
and occupancy rights exists, and cultivators acquire occupancy rights aa in 
zamindaris. In the districts transferred to the province from Madras, 
this is not invariably the case. Cultivators holding under the revenue-free 
proprietors may acquire occupancy rights in some estates but. not in 
others. 

(ii) In the district of Sambalpur, the Gauntiai tenure prevails-a form' 
of·. tenure intermediate betweeQ. • the zamindari and· the ryotwari. The 
Gauntia is an agent for the collection of revenue due to Government from' 
settled lands. He is the holder of some lands given to him in lieu of 
remuneration. He has also the right to lease out the waste lands and 
appropriate to himself the rent on such loa"nds up to the next settlement. 
The Gauntia's rights are herita·ble and transferable. 'fenants ·· in such 
villages acquire occupancy rights. . 

(iii) Though cash rent is the common feature in the province, a con­
siderable area is held on produce-rent which is generally of two kinds. 
The commonest form is known '38 the dhuli-bhag, meaning an equal division· 
of the grain and the by-products. The second form is that known as the 
Sanja (i.e., contract), under which a fixed quantity of the produce: is 
payable. ·. ·,. 

4. Assam.-The major portion of two districta in· this province (Sylhet 
and Goal para) is settled under the zamindari system as in Bengal. The" 
rest of the province is settled· under the raiyatwari system. The actual 
cultivator may be a ryot holding under the Government or a ryot holding 
under a zamindar. He may '3.lso be a tenant holding under a ryot and 
paying a share of the produce called the adhi-bhagi. 

Raiyatwari 
Zamindari permanently settled 
Zamindari temporarily settled 

Area in 
millions of 

acres. 1 

29·87 
3·92 

·1·70 

35·49 

1 The ligures have been taken from" The Indian Rural Problem", Sir ManUal Nanavati and 
J. J. Anjaria. 
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-5. The United Provinces.-The system of permanently-settled estates 
prevails in the Benares Division1 parts of Azamgarh district, and in parts 
of ~he districts of Gonda oand Banraich. The rest of the province is tempo-· 
rar1ly settled. The ryotwari system does not prevail in the province. · 

The unit for purposes of settlement is the mahal, which may be either 
a. single zamindari in which a mahal is held by one person, or a joint 
zamindari in which a mahal may be held by more than one person. The 
Talukdars of Oudh have the privilege of engaging with the Government for 
the revenue of a whole taluka instead of for one mahal. They also hold 
the right to create a sub-proprietary right in fuvour of another person in 
the- taluka. The rights of Talukdars are transferable and heritable by a 
single heir, · . _ 

The following table shows the areas of lands ·held by proprietors in 
cultivating possession (' Sir ' or ' Khudkasht ') and those held by voarious 
classes_ of tenants :-

A. ' Sir ' and ' Khudkasht ' 

B. (1) 

(2) 

(3) 

Hereditary tenants 
Occupancy tenants 
Ex-proprietary tenants and holders of special 

tenures in Oudh 

Area in 
millions of 

acres. 
5·96 

14•99 

10·41 

0·81 

. (4) fixed-rate tenants and permanent tenure holders. 0·71 

C. Non-occupancy tenants 

Total 

26•92 

0·19 

33·07 

· 'fhe tenants of category B, class (4), are those holding lands under 
proprietors in the tracts under permanent-settlement made under Regu-· 
Iatiou. I of 1793. They possess rights in land of substantially the same 
character as the raiyats in Bengal as well .as raiyats holding land under· 
Government in the raiyatwari areas. The other tenants of category B 
differ from them in this important respect-that they have not got transfer-­
able rights. All tenants of category B have got hereditary rights. Non-· 
occupancy tenants (category C) .. are a small class of tenants who- do not 
possess hereditary rights. _ -

~he Central Provinces and Berar.~I~ this province there.: are no 
permanently-settled estates. The principal system in the Central Provinces 
is that .. of the temporarily-settled estates similar to the United Provinces. 
The proprietors are known as malguzars. There is a small class of plot 
proprietors who are separately asses~ed to land revenue on lands situated 
in mahals. - These are known as mallk-makbuzas. The whole of Berar and 
some villages in the Central Provincell proper are settled on the raiyatwari 
system. The following table gives the holding of land by proprietors as 
well as different ·clas8es of tenants:-

Area in 
millions of· 

acres. 
A. _Held by malguzars ('Sir' and • Khudkasht ') 3·87 
B .. Held by malik·makbuza.s . . • • • • 0·85 
C. Held by absolute occupancy tenants .. - • • 2·10 
D. Held rent-free subject to rendering village services 0·18 

E. Held by raiyats in ra.iyatwari villages-
In the Central Provinces • • • • 
In Berar 
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7 .. Madras.-The raiyatwari settleluent, under ·which lands are held 
direct from Government by ryots, is the principal form of tenure. in this 
province. The permanently settled zamindari tenure oalso prevails .to a 
large extent. The areas are given below:- · 

Ralyatwari area 
Zamindari area· 

Millions of 
acres. 

27"65 

12•84 

A special form of tenure known .as the inam also prevails and is to be 
found both in raiyatwari and zamindari tracts of the province. lnam 
villages .or lands may be held either revenue-free or at a reduced assessment 
called 8· quit-rent. The inams are of many kinds and result from grants 
made by former Governments for religiQn, charity, public service, military 
and other rewards, and so forth; and there are. minor inams scattered 
throughout the villages which are enjoyed by village artisans, etc;, as part 
oi their emoluments and by various Qther persons or institutions.:· Whether 
or not the tenure of the holder of inam is similar to th,at of proprietors of 
permanently-settled estlates in so far as the rights of cultivators holding 
under . him are concerned, depends on the nature of the grant and the 
effect of recent legislation. 

Other forms of tenure presenting special features are the following:­
. (i) In Malabar,· three distinct interests 'in land known as the J.anam, 

Ka.nam, and V erumpattam, are recognized, and their rights are to some 
extent regulated by law. 

(ii) Instances of temporarily-aettled estates of the Central Provinces 
type are to be found in parts of the East Godavari district. · 

(iii) In South Kanara, a system of permoanent under-tenures has 
developed within the raiyatwari system, as the result of perpetual· leases 
at a fixed rent, granted by persons holding lands under Government. 

Sub-infeudation of proprietary rights in zamindaris has been heid in 
check in this province, since early in this century, >as a result' of legislation; 
Many of the larger estates are. inalienable and impartible and successioi)., 
js regulated by the rule of primo~~niture. · · · . : · 

. In general, the relations. between · tenant~ . and holders .of· land are 
governed by contract, whether the holders of land are raiyats holding under 
Government under the raiyatwari system, or raiyats holding· under propria-· 
tors under the zamindari system. Broadly, tenancies a·re either :on a 
crop-sharing basis or on the basis of fixed or standing rent in ·cash or 
produce. Under each of· these, there oare some variations in accordance 
with the nature of the land,··'irrigation facilities, and contribution of 
seed, manure and plough-team by theOlandlord and the tenant, respectively 
and the k;ind of crop raised. · . " 

~ Bombay.-The predominant form Of . tenure in this Province . is the 
ryotwari system. Out of 3? ·29 million acrea of occupied assessed land, 
24·44 million acres are held on this tenure. A small proportion of this area, 
1·22 million acres, 'is held on wh.a.t is called the restricted ryotwari. tenure 
under which the holder is subject to the condition that the. land cannot be 
transferred except with the permission of the Collector. This restricted 
tenure is generally made applica·ble only to backward classes of cultivator~. 

While the zamindari system as such either in ita permanently-settled or 
temporarily-settled form does not prevail, the inam tenure is common as 
in Madras. There are also the following special forms of land tenure:.-

(i) TaluJcdari tenure.-This· is found within the Ahmedabad district; 
Talukdars are absolute proprietors of their respective estates, subject to the 
payment of Government demand which may be either fixed or liable to 
periodical revision. The more importlant of these estates observe the rule 
of primogeniture, but in the case of the smaller ones the number of 
co-sharers increased from generation to generation. The talukdar cannot· 
encumber his estate beyond his own lifetime without the permission 'of 
the Talukdari Settlement Officer, or alienate it permanently without a 
Government sanction. 0 
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(ii) Other forms of tenure are the Bhagdari tenure in parts of Kaira, 
Narvadari tenure in Broach, the Khoti tenure in parts of the Bombay 
suburban, Colaba, and Ratnagiri districts, Mehwasi tenure, Udhad Jama­
bandhi tenure, Maleki tenure, oand the Sarakati tenure. In general these 
special features partake of the characteristics of temporarily-settled estates. 

The total area under inam, talukdari, and ether forms of alienated 
tenures is 7 ·85 million acres. 

9. Punjab.-The cultivated area of the province (31·17 million acres) is 
held oy ownera and tenants as shown below:- • 

(i) Tenants·at-will 
(ii) Owners 

(iii) Government tenants 
(iv) Tenants with rights of occupancy 
. (v) Government lessees 

Millions of 
acres. 

15·26 
9·49 
3•23 
2•54 
0•65 

31•17 

Though the term ' zamindar ' is generally used to describe a landholder 
in this province, the tenure system is essentially ryotwari, that is to say, 
the person who holds land direct under Government is also the person who 
has the permanent and heritable right to cultivate the land. This is not, 
however, the ,case in respect of lands held by tenants with rights of 
occupancy who hold 2·54 million acres. These tenants hold under other 
ownera who hold under Government. The nature of their right in the 
lands they hold is, however, substantially the same as those of ryots holding 
land under Government in ryotwari areas; or under proprietors in 
permanently-settled areas. They have to pay the owner a small sum in 
oaddition to the land revenue demand of the Government, for which 
theoretically, the owner is held responsible. The class described as Govern­
ment tenants holding 3·23 million acres was created by the Colony Act 
of 1910 which gives them certain rights of alienation and succession. The 
rights and obligations of this class of tenants are governed by ·a statement 
of conditions issued by the Government which usually provide for the 
acquisition, first, of occupancy and~ ultimatelyi of proprietary rights. (This 
class is, therefore, analogous to tne ryots ho ding land in Bombay on the 
' restricted ' ryotwari tenure.) The Government lessees are tenants holding 
for a term according to their leases. The tenant-at-will holds generally 
under · ' owners '; and has no security of tenure beyond his cJaim to 
harvest,. the crops he has sown, though in practice satisfactory tenants are 
hard to replace and are not ejected. The prevalence of large holdings is a 
notable feature of this province. It has been estimated that 2·4 per cent 
of the owners hold 38 per cent of the land, and their holdings are 50 acres 
or more in extent. 

10. Si-nd.-Here also the 'ryotwari system prevails. Roughly four-fifths 
of the cultivated land is held by persons who, as in .the Punjab, are 
described as zamindars. Theil' lands are cultivated by . tenants (known 
as haris) on the ' batai ' or crop-sharing system. The cultivator provide~ 
his .own l-abour and that of his bullocks in return for a half-ahara of t~e 
crops which he harvests. All Government dues on the land are paid by t:t:·~ 
owner. Landowners who are unable to manage their own lands on thi~·, 
system customarily grant leases for a period of five years and the lessee, \ 
in his turn,· gets the land cultivated on the crop-sharing system by haris. 

11. North-West Front·i.er Province.-The principal form of land tenure 
in this province is called Bhaichara, under which the whole " village 
brotherhood " undertake a measure of responsibility for land revenue due 
from individual holders to Government. In practice, however, the rt>S!>On­
sibility for payment of defaulters' revenue is not enforced. Other forms of 
tenure are described as Zamindari and Patidari. Porticulars of area are 
unavailable. 
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B.-SIZB OF HOLDINGS j SUBDIVISION AND .lfRAGMENUTION 

Question 

(i) Is there a tendency to progressive reduction . in the average slZe 
of holdings and/or their fragmentation? 

(ii) Have any measures been adopted to restrict subdivision of holdings, 
if so, with what results? 
· (iii) Have any measures been adopted to promote consolidation of 

holdings, if so, with what results P · 
(iv) What m.easures would you recommend for securing improvement in 

these respects P 

Abstract of replies 

Part (i) of the question 

1. (a) " Is there a tende·ncy to progressive reduct·ion in the average 
ze of holdings?"-Assam, Bihar, Bengal, Bombay, the Central Provinces 
nd Berar, Madras, Orissa, and the Punjab Governments agree that the 
ndency exists and is well marked.) In the case of the United Provinces, 

available information is inconclusive, and it seents probable that there 
has not been much subdivision of holdings but a decrease in the size of 
plots within holdings. Joint holdings continue to· pe a common feature. 
In Sind it is stated that there is no problem since the great bulk of the 
cultivated land is composed of fairly large estates. The Provincial Go\"~ 
ernment add that the tendency :to fragmentation 1 in small peasant holdings 
has been checked by imposing conditions of illltPartibility · on peasant 
grants. In the North-West Frontier Province, it has been stated that 
there is no tendency to progressive reduction in the size of holdings or 
their fragmentation 1 • The fragmentation of holdings is the inevitable 
result of partition proceedings and inheritance under customary law or 
the Shariat following death. 

" . 
V(b) "Is there a tendency to prog.ressive fragmentation of holdings~"­

It is agreed by all provinces that there is such a tendency. Except in 
Sind and the North-West Frontier Province, it is also agreed that this· 
is a problem requiring remedy. J 1,1' 

Part (ii) of the question 

2. " Have any measures been adopted to restrict subdivision of holcb 
ings, if so, with what resultsl"-No remedies have been tried in any 
province. The following may be regarded as exceptions to this statement. 
(a) In the Central Provinces, revenue officers are forbidden to partition 
a holding if it involves the formation of a holding with an area of less 
than 10 acres. This is enforced by a rule under the Central Provinces 
Tenancy Act. This is not effective as the parties can privately parti­
tion the same holding to any extent they desire. In Berar, there is a 
similar minimum limit for subdivision which is, however, only one-fourth 
of an acre. It is possible that there are in other provinces also some 
limits to officially recognized subdivisions, but, as in the Central Pro­
vinces, they must be ineffective for preventing private partition. (b) In 
Sind, it is reported that conditions of impartibility are imposed on 
grants referred to already. · · 

. Part (iii) of the question 

8. " Have any measures been adopted to promote consolidation of 
holdinfls if so, with what results?"-No measures have been tried in 
Assam, Bihar, Bengal, Bombay and Orissa. No measures have been tried 
in SiiuL except the imposition of conditions of impartibility on peasant 
gr~nta referred to already. · 

)In Madras, oan attempt was made in 1936 to secure consolidation of 
holdings and 26 co-operative societies were organized. Only 1,599 acres 
were consolidated, and the Government abandoned the experiment and 
concluded that, " so long as subdivision has to go on, any attempt at' 

1 Tbe problem of subdivis.lon and not of fragmentation is probably referred to here. 
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consolidation of holdings was bound to fail." The experiment was tried 
in the absence of special legislation and this is said to be one of the 
causes of failure. Other difficulties are stated as follows :-

(a) The general conservatism of ryots. 
(b) Difficulties in title, especially where minors were involved. 
(c) Encumbrances on fragments which could not be cleared. 
(d) Expenditure on encum,brance ce:·tificates and registration fees. 
(e) Inability to prevent consolidated holdings from being fragmented 

again. or from being encumbered. . • · 

In the. No1tk~lVest I!'rontier Province, the revenue officers are required 
to make endeavours to arrange partitions so as to secure consohdated 
holdings, but the experience is that this is not always pot>siu1e. 

The provinces in which action has been taken with some succest> ar.: 
the P111njab, the Central Pro·vinces and the United Provmces. Initially, 
consolidation was effected in the Punjab on an entirely voluntary basis 
through Consolidation of Holdings Societies, which numbered l,l:l07 on 
~1st. July 1943. The total area consolidated by them was 1·45 million 
acres. Certain measures of compulsion have been provided by the Con­
solidation of Holdings Act under which work has been carried out in 376 
villages and 0·31 million acres have been consolidated. The work is in 
progress in 86 more villages. The main difficulty is that it takes a long 
time to secure the consent of tw~thirds of the landholders which is the 
pre-requisite for compulsory consolidation. Inadequacy of trained staff 
w.as another difficulty, which it is hoped will diminish after the war. 

J.:_: In the Oentr.al Provinces, fragmentation is being remedied by consoli­
dation operations which have been in progress since 1926. They have 
been successfully com,pleted in 2,476 villages in three districts of Chhattis­
garh division under the Central Provinces Consolidation of Holdings Act 
of 1928. 

In the United Provinces, consolidation of holdings is being encouraged 
through the co~perative movement since 1924. The results were small, 
approximately 42,000 oacreS' being consolidated. Similar work was also 
undertaken in some Court of Wards ;Estates. The United Provinces Con-

. solidation of Holdings Act was passed in 1939 and came into force in 
.January 1940. Work was undertaken in six districts, but there has been 
difficulty owing to dearth of trained officers and staff. The C~perative 
Department also continues its work on a.· voluntary basis. Further, the 
United Provinces Tenancy Act of 1939 contain.S provisions for helping 
the tenants to consolidate their holdings by exchange or acquisition. 

Part (iv) of the question 

'4. " lVIiat measures would. you recommend for secu.ring improvement 
in· tkele· respects ?"-(a) Remedy for frag,nentation.-It is recognized gene­
r~lly that there is no .final remedy for fragmentation as . long as the 
process of subdivision continues unchecked. But this does not necessarily 
Ulean that anti-fragmentation is without value even if subdivision is 
Bot checked. Operations ~imilar to those undertaken by the Punjab, the 
O~~~ra.t P.rovinces, _and, the United Provinces Government& un_der special 
l,aws_, providing, for ponsolidation of holdings are favoured by other pro­
vinces generally, except in Madras where the attempt to deal with frag­
mentation has been given up and the view has been expressed that " the 
best method of combating fragmentation would seem to be the encourage­
ment of co-operative farming." 

, In Bihar the question is under consideration by the Post-war Agri­
cultural Reconstruction Committee, though it is felt that there are 
roririidable difficulties in the way of consolidation which are presented by 
the multiplicity of tenure-holders between the ryot and the Government 
iti." that province -which has been accentuated by the formation of new 
patt~ under the Estates Partition Acts. Other difficulties tS.re the in-
4-ebtedness · of the ryot and encumbrances of the nature of usufructuary 
.Uortgages. Compulsion is not favoured at any rate in the initial stages, 
aa it might well ca.use hardship to the PC?Orer cultivator a~d mtight create 
considerable confusiOn and unsettlement m the rural. credit structure. 

In Bombay, ,a. Bill is being prepared to provide for the consolidation 
of holdings and is supported by public opinion. 
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In Bengal, the Land Revenue Commiseion which considered thll 
subject agreed that consolidation was desirable but saw great difficulty 
in carrying it ou1i in Bengal. 

(b) Remedy /or subdivision.-The gist of opinion expressed by Pro~ 
vinces is given below:-

(i) A.&&am.-The operation of the laws of inheritance will have to 
be checked. Some sort of a right of pre-emption will help. No effort 
in this line by legislation will be successful unless simultaneously industries 
are developed to absorb the extra man-power from the land. . . 

(ii) Bihar.-The obvious· remedy is to change the law of inheritance 
and to introduce the law of primogeniture. Such legislation is bound to 
be unpopular, will. not help e~isting smal.l holdings,- a~d may be inexpedi· 
ent until productive alternative occupations are available for the junior 
members of the family. 

(iii) Bengal.-The problem refie~:ts the ever-increasing pressure of 
population on land which is at the root of all the economic difficulties of 
the province. The laws of inheritance coupled with the fr~;~e right of, 
transfer have led to a systematic increa~e in the subdivision of holdings. 
The Land Revenue Commission considered the possibility of modifying the 
laws of inheritance or introducing a' system of preferred heirs, and held 
that this was impracticable. · 

~mbay.-Public opinion is unlikely to support measures to 
check subdivision in' oh"ing interference with the laws of inheritance. ; 

\...(..yGentral Province& and Berar.-consolidation has reduced frag­
mentation to the minimum but cannot stop the process of refragmenta­
tion as long as the present laws of inheritanc~ continue. 

(vi) Madras.-The best method would seem to be the encourage..-
ment of co-operative farming. . . 

(vii) Orissa.-The problem is due mainly to the growth of popula"'! 
tion and the increasing trend towards the break-up of the joint family, 
system. The laws of 'SUCCession and also the free transferability of land. 
are other causes. Suggested remedies are some form of pre-emption and 
collective or co-operative farming. 

(viii) Punfab.-It is not po11~ble to restrict aubdivision of holdings 
without changing the law of succession. Public opinion is strongly. 
opposed to depriving the owner's sons of their share until some equivalent 
means of income are ensured for them. ·.-·; 

(ix) United ProviMes, Sind, and North-We&t Frontier Province.­
These Go,·ernments have expressed no opinion on this point. 

SX-LANDLORD AND TENAN~ 

Question& 

(i) To what extent was there ·&. tendency tor ownership of land to pass 
out of the hands of cultivating classes to non-cultivating classes P Has· 
this tendency been arrested or reversed to ·any_ significant extent P -- · 

(ii) Is absentee ownership of ·land increasing? ·If so, do you consider 
it to be a factor restricting the growth of agricultural production? ··Have 
any remedies been tried and with what results P Can you suggest · aiiY 
remedies? · ' · · · 

(iii) Are the cultivating classes . rack-rented · in any areas of' your 
provinceP Have any remedies been triedP If so, with ·what resultsP 
Can you suggest any remedies? 

Abstract of replies 

1: Bengal.-(i) There is no doubt that there is an increasing- tendenc,; 
for ownership of land to pass out of the hands of the cultivating classes" 
The transferees may be either non-agriculturists or agriculturists who 
have already got more land than they could cultivate directly .. There· 
is no reason to suppose that the tendency has been arrested or reversed!· 
and it m,ay be presumed to have been rendered worse by the Benga. 
Tenancy (Amendment) Act of 1938 which, by removing restrictions on 
rights of transfer, has greatly facilitated the passing of lands out of the 
hands of bona fide cultivators. 
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. (ii) Absentee ownership has been increasing and is an evil because 
It has resulted in cultivation being done by indifferent agriculturists or 
rack-rented bargadars or under-tenants. No remedial m,easures have been 
tried. Possible remedies are stated to be (a) the provision of each agri­
cultural family with an economic holding from which it can earn its 
livelihood, and (b) the interdiction of all kinds of transfer of agricultural 
lands to non-agriculturists. · 
· ~iii) Bengal Government have not commented on the rack-renting 
quest10n so far as it relates to tenants at will. The views of the Land 
Revenue Commission on the barga system we{e as follows : " The system 
has many advantages. When a share of the crop is paid, fluctuations in 
the cash value of the produce have no application and whether there ill a 
good or bad crop the amount paid varies with the outturn. The system 
is of great assistance to widows, minors, and other people who are tempo­
rarily incapacitated from agriculture. ~uch people would be great losers 
if their only way of getting their lands cultivated without losing for 
ever the right to return to it was the employment of labour hired by the 
day or the month. The disadvantages are as follows: The barga system 
overrides the principle that the tiller of the soil should have security 
and protection from rack-renting. No one denies that half the produce 
is an excessive rent. Further, the balance of opinion in all countries is 
that this system of cultivation is not economic andJ therefore, not in 
the interests of the community as a whole. The cultivator only gets the 
benefit of half the value of any increase in yield, which is the reward of 
his own labour or enterprise. If the crop is even a partial failure, he 
does not earn the cost of cultivation." The Commission, therefore, recom­
mended that bargadars who supply the plough-cattle, and agricultural 
implements should be treated as tenants and protected as under-ryots are 
protected-without necessarily all the rights of occupancy. The Commis­
sion further recommended that the share of the crop, legally recoverable 
should be reduced to one-third instead of half, although it was recognized 
that ·there would be practical difficulties in enforcing the limitation. 

2. Bihar.-(i) There has been a tendency for ownership to pass out of 
the hands of petty cultivators to bigger cultivators and others who employ 
hired labour. This has been checked to some extent as a result of the 
recent rise in prices but might increase again after the war when prices 
will fall, unless the prices of agricultural products were stabilized at an 
economic level and subsidiary occupations are provided for small holders. 

. . (ii) Absentee ownership of land is rather increasing but it has not 
restricted agricultural production except in so far as it has resulted in 
11.eglect of sources of irrigation. The problem has not yet assumed such 
proportions as to call for special remedies . 

. (iii) There is .practically no rackrrenting in the province. Tenants 
who hold Bakasht lands or are under-ryots of big cultivators are the only 
class who can be said to be rack-rented. This has been controlled by 
tenancy legislation and no remedies seem to be called for at present. 

3. Orissa.-(i) Th~re are reasons to believe that the right of free 
transferability of land has prejudicially affected the small cultivators. At 
present there is no noticeable tendency for ownership of land to pass out 
of· the· hands of the cultivating classes to non-cultivating classes, but 
there is a tendency for land to pass from small cultivators to big culti­
vators or to personlil who are men of professions as well as cultivators. 
Remedies suggested are (a) chea~ c!·edit and ~upplemental e~plo~m.ent. to 
stnall cultivators, and (b)· restr1ct10ns on nghts of transfer mcludmg 
prohibition of transfer by· small holders. 
. (ii) There is a growing ~ndency !or occup~ncy. ry?ts ~nd ot~er 
tenants getting income from then land w1thout cult1v~tmg 1.t. S~I:b-lettu~:g 
to under-ryots by persons liying far away from the. VIli!lge 1.n wh1eh t~eu 
lands are situated is on the mcrease. Such absenteeiSm Is a factor restnct­
ing the growth of agricultural production because t~e under-tenant ~oes 
not take sufficient interest in the land. No remedies have been tned. 
Possible remedies suggested are (a) legislation providing right of occu­
pancy to under-tenoant in respect of lands under his culti~ation fo~ a .num­
ber of years and (b) ejectment of owner from lands wh~:ch remam fallow 
without sufficient reasons for a number of years consecutively. 

(iii) A considerable area is held on produce-rent, of which the 
commonest form is the equal division of grain as well as by-products. 
There is a less common form under which a :fixed quantity of the produce 
is··paid. Under both the systems tenants are rack-rented. as _they are 
made to pay rent generally at half the gross-produce, wh1ch m money 
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represents more than three times the average cash rent in normal times 
and about eight times at the present prices of paddy. No remedies have 
been tried. Possible remedy suggested is amendment of tenancy. laws 
prescribing a maximum of one-third of the gross-produce as the legally 
recoverable rent. The Government of Orissa have .also stated "No step 
has been taken to check absentee landlordism· nor is it very necessary to 
do so. What is required is to place some statutory obligations on the 
proprietors to effect improvem.ents in agriculture and not to depend on the 
possibility of development which landlordil, induced or compelled to live 
on their estates, might voluntarily make." 1 · • 

4. Assam.-Transfer of land to non-cultivating classes is not appre­
ciable. There is no substantial absenteeism, but there is rack-renting in 
the zamindari areas, for which the abolition of the zamindari system is 
the only remedy. 

5. Madras.-(i) An investigation of transfers ,during the period 1931 
to 1934 showed that about 20 per cent of all the areas .transferred went 
to non-agriculturists, while a very large proportion went to big absentee 
landholders, particularly agricultural money-lenders. This was the result 
of foreclosure on debts. A definite reply cannot be given as to whether 
the tendency has been curbed or not in recent years. · The indications are 
that the tendency has decreased. 

(ii) There is definite indication that absentee ownership of land waP 
on the increase. It is no doubt an important f~ctor tending to restrict 
production since neither the absentee landlord nor his short-term tenant 
is interested in investing capital on the improvement of the land or· the 
adoption of intensive m.ethods of cultivation. No remedies have been tried. 
The only remedy seems to lie in the formation of co-operative farming 
societies. · 

(iii) It cannot be said whether the cultivating classes are rack,.rented 
generally in any area in the province, as sufficient information is not 
available. There is nothing in the law to prevent .the tenant of the ryot~ 
wari ryot or of an occupancy ryot or of an inamdar possessing both 
warams in the land, being rack-rented. More research into tenancy condi-
tions is necessary. · 
~y.-(i) One of the results of agricultural indebtedness is the 
transfer of land from the cultivating classes to the non-cultivating classes.' 
The process is, however, slow and is checked by the Dekkhan Agricul­
turists' Relief Act, the Agricultural Debtors' Relief Act, and by the intro-
duction of the restricted tenure. ._.. · · · 

(ii) Absenteeism is a factor restricting production .. because the 
absentee landlord cares only for his annual rent and takes no interest in 
the improvement of his lands or the introduction of improved methods of 
cultivation. The tenant who cultivates lands on lea.Se, which is gene~ 
rally annual, is not sure how long the lands would remain in hi,s possession. 
If he sows improved seed or puts in good manure or extra, labour -to. 
improve the land, half of the increased produce so obtained at his cost goe~ 
to the landlord and thus the tenant does not get a proper return ·for 
his labour and enterprise. The Tenancy Act was. passed in 1941 in order 
to give stability to the existing tenants and encouragement to take interest 
in the lands leased to them.. Under this Act, the landlord cannot resum~. 
lands from the existing tenant for a period of ten years and cannot jncrease 
his rent except for improvements carried out at his expense. The Act 
has been applied to selected areas to begin with, and it is proposed to 
extend it to other areas. · . · , 

(iii) While rack-renting is not the general rule, it is true that· in. 
many areas the landlord receives more than the reasonable rent. The 
Tenancy Act provides an opportunity to the tenant to have a reasonable' 
rent determined by a revenue officer and the levy of an illegal revenue 
or f~d labour or services is prohibited. . . . ;.; 
~Central Provinces and Berllll'.-(i) There was an increasing tendency 
for ownership of land £o pass out of the hands of cultivating 'classes, 
but this hRB been checked by the Debt Conciliation Act, the Money-lenders" 
Act, the Relief of Indebtedness Act, etc. 'There is now· a tendency· for­
ownership of land to go back. to the agriculturists as ·a result of good 
profits made in agriculture. In Berar, most of the lands bought up by 
co-operative banks have been sold back to the agricultural classes~ . ~ 

~ Th~ referPnce to 'landl,rds. Is,' however. to proprl~tors or estates who,. In tlie main, are. 
r~nt·bolders. The opinion expressed is worth considering in relation to absentee landljoldw:~ 
also. 
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(ii) Ab~nteeism is not on the increase, and the problem is not parti­
cularly conspicuous at the present moment, though it is true that lands 
held by absentee owners are not so well cultivated and sometimes remain 
nncultivated for want of proper management. 

(iii) Rack-renting is not a substantial menace. The tenancy law' 
provide safeguards against it. 

· . 8. The United Provinces.-(i) Where transfers of cultivating tenures 
take place, the transferPe usually belongs to the cultivating class, because 
unless he sub-lets the land, he himself cultivates it. The United Provinces 
Tenancy Act provides for restrictions on sub-letting and for ejectment as a 

- penalty for sub-letting in contravention of tlie Act. The recent working 
of the Tenancy Act shows that ejectments of tenants giving sub-leases in 
contravention of the Act have been rather large. The Act provides an 
effective check against the transfer of cultivatory right to non-cultivating 
classes. 

(i~) The United Provinces Tenancy Act provid83 for a tenant's hold­
tng bemg treated as abandoned in certain circumstances. This, together 
with the restriction on sub-letting, provides sufficient safeguard against 
absentee tenants leaving their holdings so uncared for that agricultural 
production might suffer. No further remedies are required. 

(iii) Apart from stray holdings here and there, it is doubtful whether 
there is any area in the province in which it can be said that the cultivat­
ing classes are rack-rented. The provisions of the United Provinces Land 
Rev.enue Act and the United Provinces Tenancy Act provide a fairly 
effective control against rack-renting in general. 

9. Punfab.-(i) In the last quarter of the last century, there was an 
increasing tendency for the ownership of land to pass out of the hands 
of the cultivating classes to non-eultivating classes. It was checlr.ed by 
the Punjab Alienation of Land Act, 1901, which restricted the rights of 
transfer . fro in the agriculturist to the -non-agricultu '!"ist ryots. Further 
restrictions have been placed by an amendment of the Act in 1938. 

(ii) Without making special enquiries, it is not possible to say for 
certain whether absentee ownership is increasing. There is no doubt 
that absentee ownership has an adverse effect on land improvement and 
agricultural production. No remedies have -been tried. Possible remedies 
cannot be suggested because it is a very· controversial question which 
requires careful consideration. 

. (iii) Undoubtedly the cuitivating classes are sometimes rack-rented. 
No enquiry has ever been held to determine the extent of this rack-renting, 
and it is, therefore, not possible to say bow prevalent this evil is no!" 
whether any special remedies are required. ·The whole question of tenants' 
rights and treatment of tenants is a very controversial one on which no 
opinion can be expressed without fuller consideration. 

10. Sind.-(i) The position about transfer of land to non-cultivating 
classes . was never particularly serious; · it seems to have disappeared at 
present because of the greater holding power of the owners, and in order 

· to check whatever tendency there m.ay be in future, a Land Alienation 
Bill is .at present being conducted. to its final stage in the legislature. 

· (ii) Absenteeism is recently on the increase on account of the Bur 
troubles, and only the complete. eradication of the Bur terror can be 
expected to remedy this. . Before these. tro!lbles, ab~enteeism was decreas· 
ing; and owners were takmg more active mterest In the development of 
t.heir estates. 

(iii) Rack-renting is not a possi~ility under the Sind Crop-sharing 
System owing to the shortage of agncultural labcur. 

11. NtYI'th-We&t Frontier Pro11ince.-(i) Since the introduction of the 
Land Alienation Act to all districts of the Province, there boas been no­
tendency for agricultural lands to pass to non-agriculturists. 

(ii) Absenteeism is not increasing and is insignificant. Where owners 
are absent they are in every case rE"presented by a close relation who 
arranges f~r the proper cultivation of the land. 

(iii) Rack-renting is an unknown feature in this Province because the 
tenants receive a share of the crop varying from one-third to two-thirds 
of the produce according to local conditions. 
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D.-REFORM: Oll' . LAND TPlNURE . 

Question 
The view has been expressed tliat unless changes . are made in . the 

prevalent systems of land tenure, it would not be possible to secure any 
significant increase in agricultural production or significant improvement 
of the standard of life of the cultivativ.g cla.ases. Do you agree with' this 
view P If so, discuss in relation to each system of land tenure. prevalent 
in your Province, those aspects which, in your opinion, are objectionable 
a.a tending (a) to prevent extension of. cultivation or j,r.~;igation or (b) to 
prevent the adoption of improved methods of egriculture or (c) to prevev.t 
the cultivator from securing a fair return for his ·labour and enterprise~ 
Outline the changes which you consider necessary and . the measures by 
which such changes can be brought about. . · 

Abstract of replies 
1. A3sam.-Parts of the Province (e.g., the Assam Valley) are· under 

temporary settlement. The Government are of the view that " while the 
ryotwari tenure induces increased production, the opposite is the case in 
zamindari areas." In view of a .. , general feeling of insecurity" \tnder the 
zamindari system, its total abolition is advocated. 

2. Bengal.-The Government of Bengal have replied as follows: 
The Land Revenue Commission in their report,· which was s~bmitted in 

1940, has examined the existing land system of' Bengal in its various 
aspects with special reference to the permanent settlement· and its. effects 
on the economic and soci-al structure as well as its influence on the revenues 
and administrative machinery of the Province of Bengal. In the. opinion 
of the majority of the Commission the disadvantages of the existing· system 
are as follows:- · · · 

(1) The existing . system has rendered land revenue almost entirely 
inelastic for about 150 years and the share which the Government ought to 
receive from the produce of the land is substantially less than the _share 
taken in Provinces where there is no permanent settlement and where lands 
ar(' l~>M productiv:e than it is in Bengal, 

(2) It has deprived the Government of· the benefit of more valuabl6 
crops and higher prices· and of any share· in the increase in the value of 
land due 'to increase of population, and extension of cultivation or growth 
of towns and the development 'of fltade -and industries the benefit of which 
is appropriated by a few. Government also does not get any share in the 
profit from mineral rights' and fisheries i~ certain ~avig~ble rivers. 

(3) It has resulted in inequalities of .assessment having no relation to 
the productive capacity of land. · 

(4) The system has deprived the Government of the 'close con-tact with 
and intimate knowledge of . rural conditions which· the r~otwari system 
affords. . - · 

(5) It has imposed ~n " iron framework. which ''has. had the. efFect. of 
stifling the enterprise and. initiative of all classes concerned" with the 
result that the efficient' loandlord-tenant system as· visualized by Lord C.orn~ 
wallis has not been realized. On the other nand, .the " evils of. absenteeism~ 
and management of estates by. unsympathetic agents resulting. in unhappy 
relation between. the landlords and tenants .have. grow.n. to such. an, extent 
that Government has been comp~>lled to employ for the protection· of the 
tt>nants a more stringent mea.aure of. legislation than has . been found 
necessary in temporarily-settled areas." · · 

(6) It has permitted· the creation of 'a number of· intermediaries 
h~>tween the zamindar and the 'actual' cultiv-ator none of whom have either 
the inC'Eintive or the power to provide anv efFective means for improvement 
of agriculture. The Government also· finds little inducement to spend 
public mon~>y on agricultural development, as the' benefit of the ·improve­
ment goes into private hands,· with the result that improvement of agri~ 
cultural land_ is no body's ?oncem. _ · · · · · · · 

(7) The number of rent receivers i~ eve~ on the increase while ther~ 
is a stoody reduction in the number of cultivating ownerR of lands a.nd the 
dispossessed c-ultivators are swelling the number of ba.rgadar!! or' of landl~>ss 
agricultural labourers. · · · 
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(8) The complexities of the existing system have led to an immense 
volume of harassing end expensive litigation between the landlords and 
tenants and in the priV'9.tely-managed estates, illegal coliections still repre­
eent an appreciable addition to the burdens of the cultivators. 

(9) In permanently-settled areas it is virtually impossible to secure 
remission of rents in areas affected by drought, flood or other natural 
calamities. 

(10) So long as the zamindari system remoains, it will be difficult to 
evolve any satisfactory arrangement for revising rents all over the Province 
on an equitable basis and for maintaining the records-of-rights. It is also 
doubtful if under the existing system, the legislature would ever agree to 
provide a really efficient machinery for reoalization of rent with the result 
that arrear rents would go on accumulating and there will be a complete 
breakdown before long. The stability and security of the land system 
has already been threatened by the development of no-rent mentality 
amongst the ryots in certlain areas. 

For the reasons summarized above the majority of members of the 
Commission are definitely of opinion that whatever may have been the 
justification for the permanent settlement in 1793, it is no longer suited 
to the conditions of the present time and that no other solution than 
State acquisition of· the interests of all classes of rent-receivers on reason­
eble terms will be adequate to remedy the defects of the existing system. 
They are convinced that in order to improve the economic condition of the 
cultivators, the permanent settlement and zamindari system should be 
replaced by a ryotwari system. In that case Government as e sole landlord 
would be in a much stronger position to initiate schemes for (1) consolidation 
of holdings, (2) restoration of economic holdings, (3) provision of grazing 
lands, and (4) prevention of transfer of land to non-agriculturists. Govern­
ment management, although it might not be universally popular, will 
certainly be . more efficient and more in the interest of the agricultural 
population than zamindari management. 

The Provincial Government add : c• The minority view on the other 
hoand is that socially, economically and financially, State acqui~Sition would 
be a hazardous experiment and that no such scheme ·can be supported 
unless it can be clearly demonstrated that the cultivator will benefit 
by it. They hold that the present economic difficulties of the cultivators 
in Bengal are unconnected with the land revenue system. They are 
mainly due to (1) increasing pressure of population, (2) the Hindu and 
Muslim laws of inheritance, and (3) under-employment of the cultivators. 
These are the problems which would have to be faced whatever be the 
nature of the land revenue system of the country. On the other hand, 
under the existing system the occupancy ryota in Bengal pay lower 
rate of rent but enjoy greoater privileges and protection than the tenants 
in other Provinces. As regards sub-infeudation, it is contended that it 
has led to a wide distribution of agricultural income and has given an 
interest in land to many of the middl~ classes. By State purchase they 
will be cut off from all connections with the land. This would inevitably 
lead to oa. · social uplteaval. · The number of big landlords is very small; 
by fur the largest majority own small estates and tenures and the com­
pensation that they will receive will be insufficient to induce them to 
invest their money in industrial concerns. They will either squander the 
money or re-invest it in land by purchasing occupancy holdings and the 
result would be that a form of landlordism would ag-ain develop on a 
lower scale. Another grave danger of State landlordism is that the 
level of rent may become the subiect of electioneering campaign aa the 
tenants' votes now control the legislature." 

As regards the economic condition of the cultiV'9.tors; the Government 
say: cc It must be pointed out. however. tha~ as far as ~he ~ifferent 
classes of estates in Bengal are concerned, there ts no substantial dtfference 
in the eeonomio condition of the cultivators. The principal impediments 
to extension of cultivation and adoption of improved methods of agri­
culture are--

(1) existence of a loarge number of intermediaries between the 
zamindar and the actual cultivator; 
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(2) ever-increasing pressure of population on agricultural land 
which h118 created an agricultural population-the majority of whom 
possess small-sized uneconomic holdings as there is not enough land to 
go round; · ' . 

(3) excessive fragmentation and subdivision of holdings caused by 
the operation of the Hindu and 1\IUBlim laws of inheritance; and 

(4) unrestricted right to transfer or sub-let. 

These drawbacks are common to the three systems of land tenure prevalent 
in this Province (viz., the permanently-settled estate system,· the tempo­
rarily-settled estate system, and estates held direct by Government). In 
Government-managed estates, although some extension of cultivation has 
been brought about by the system of colonization, it has not been possible 
to undertake C~.ny large-scale scheme for improvement of agriculture. 
There is nothing, however, to prevent a cultivator from securing a fair 
return for his labour and enterprise although for reasons stated above 
the average cultivator has not much scope for enterprise." 

Concluding, the Provincial Government state that;. they " have already 
considered the principal recommendations of the (Land Revenue) Commis­
sion regarding State purchase of zamindaris and have accepted. the 
principle of bringing the actual cultivators into direct . relation with 
Government by oacquiring the interests of all classes of rent-receivers on 
reasonable terms. Necessary action to implement the decision is proposed 
to be taken as soon 118 normal conditions have returned in the country." 

A professor of economics agrees "that no sig~ificant increase in 'crop 
production in Bengal will be possible without a thorough overhaul of the 
present system of land tenure." According to him, "the present SY!'Stem 
·should he abolished by buying off all the intermediate interests on the 
lines recommended by the Floud Commission ond direct relationship 
should be established between the State and the cultivator. The land 
tenure system should be as follows: (1) The cultivator should ;have 
heritable and transferable right in the land, subject to good cultivation, 
sale or transfer to non-cultivators being prohibited. (2) Good cultivation, 
among other things, will consist of collective farming according to the 
directions given by the Sflate from time to time. (3) The minimum 
size of . a collective farm should be 1,000 bighas. (4) The net income 
of the collective farm should be subject to on income-tax, in. lieu of land 
revenue, the total assessment bei~ divided pro rata among the members 
of :the collective farm. (5) All' l!"ollective farms should be knit into. an 
ascending series of multi-purpose co-ooE>rative federations through'· _the 
union, the than-a, the district and the Province." . . ·, 

A not her n011t-of!iciaZ t•iew is as follows: " If we assume the State 
acquires all the rights· iri land, it follows future land tenancy should -be 
lookPd upon as a form of trusteeship and' the trustees permitted t() remain 
in office only BO long as thE>y carried out faithfully the terms· of the trust 
deed (their leMe) . . • Supposing we take· an imaginary area 1 of 
1.000 acres available for handinp: over to trustees to work in the interest 
of the community as a whole. There is no special virtue in 1,000 acres,. 
the area might be smaller or larger, though if it were much smaller it 
is doubtful whether a correct balance could be maint-ained. ··All· the 
people in the area should be offered an opportunity to _combine .in the 
benefits to be derived from the truBteeship, in some form of co-:aperative 
society. Tbey would not all be required to work on the land, some would 
he blacksmiths, othE-rs teachers, others technicians, artisans, doctors. in 
fart, evE-rybody necessary for the life of an organized community willing 
to contribute hi6 or her talents for the common good in exch-ange for 
a guaranteed share of the benefits to be derived from trusteeship of the 
1,000 acres. Would not the agriculturist jump at the chance,~the 
tearher, the doctor. the blacksmith? Next it would be necessary to dele­
gate power from the trustees to a small selected body of their number; 
a panrhay-at. This panrhayat would be required to chalk out a programme 
whereby the balance between wood land, arable land, pasture land, water­
supply, fallow land, animal could be restored to the area as auickly as 
po~sible. Fifllds would be enclosed, in m-any cases _by . quick-growing 
hedges, cows tethered and fed by cut grass grown specially. for fQdd,er, 
the best plants selected to provide seed, cattle bred only from· :the best 
bulls; in fact, the panchayat would set . in motion a programme for 
improvement such as set out in Brayne's u Better Villages." Every .are~ 
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-?f 1,000 acres has the men capable of putting in motion such oa programme-
-It only needs our leaders to have the vision and the courage to give 
them a chance. If a start is made with leguminous crops there need be 
no fear of the land failing to do its part. No attempt will be made here 
.to set out desirable crop-rotr.ltions as they must depend on local condi­
tions to a considerable extent. There is no doubt the wise men in the 
villages know the correct rotation-in another generation or so the 
knowledge will be lost unless there is a radical change in land tenure 
system. With it will go our civilization . -. " 

· A Divisional Commissioner in Bengal takes the view that " changes in 
the land tenure will no~ effect any great improvement in agricultural 
produce, because the ch1ef obstacle is the poverty of the bulk of the 
cultivators . . . It is the presaure of population on the land the small­
ness of the holdings which prevents the agriculturist getting what appears 
to be a fair return. Big farms could be run profitably. On the other 
band, the agricultural economy of Bengal is primarily not based on 
cash V'alues . . • and it is only when the outturn and costs are put on 
a cash basis that tpe return does not seem to be adequate. In other 
words, only when standards not consonant with the agricultural economy 
of the Province are applied, does the return seem unfair. But it may be 
admitted that much of the agriculture is economically unsound for 
reMons already mentioned." 

•' 3. Bihar.-The Government's reply is as follows: " The view that 
unless changes are made in the prevalent systems of land -tenure, it 
_would not be possible to secure any significant increase in agricultural 
production, is in accord with facts. In this Province, most of the estates 
are permanently settled. In theory, this ought not to stand in the way 
of improving agricultural production, but it dol's in practice • • • 
The other view that no significant improvement in the standard of life 
of the cultivating classes is possible without a change in the system of 
land tenure has also much to support it . . . It is not so much for 
its inherent -defects as on larger grounds of public interest oably summa­
rized by the Floud Commission that its abolition ·should be seriously 
considered by the State. The Floud Commission has -shown that its 
liquidation can be effected in an orderly manner as a business propo­
sition · . . ." The Provincial Government go on to state: " On the 
other hand; it should not be understood that the mere acquisition by 
the· State of all intermediate proprietary interests between the ryot and 
the State -will by itself lead to either increased agrlculural production 
or improve the standard of life of the cultivator. The Government kbas­
mahals are not conspicuously superior to many private estates, nor is the 
standard of life of a ryot in ryotwari Provinces much superior to tboat 
of a ryot in permanently-settled areas. The acquisition should be followed 
by large-scale reorganization of agriculture including co-operative farm­
ing large~cale irrigation and intensive and widespread anplication of 
all 'the well-known methods of agricultural development, besides providing 
outlets for surplus agricultural hbour. There should also be extensive 
education health and other facilities and amenities and the huge loss 
of wealth' or capital caused by evidemics among men and cattle must be 
prevented. The increMed resources of State should render all these 
possible." 

. ·An offi-cer of the Go'!Jernment of Bihar takes the view that " mere 
cbanp:es in the system of land tenure will not brim~ about a significant 
increase in the productivity of the soil or the standard of living of the 
cultivator: Though tenants-at-will bold land on most insecure terms 
and boave to pay the highest rent per bigba, yet his yield per bigha is 
not much less than that of the occnvancy tenant. Again, the yield from 
mokarari land (where the amount of rent is fixed) is not much less than 
th'at of occupancy land which is subject to enhancement of rent. The 
impediments ·to improvement of ·cultivation are conditioned not so much 
by the system of land tenure followed, as by the smallness and frag­
mentation of holdings; want of capital and want of knowledge of better 
methods of cultivation." · 

·A non-official from Bihar is of the following opinion: " Generalization 
win be misleading. The present land tenure svstem. in some cases, is 
useful, in othl'rs harmless, but in some cases positively injurious. Sin~e 
the permanent settlement, the losws of inheritance have resulted m 
considerable division of property, and petty landlords scattered over a 
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large area have sprung up. The petty landlord is too poOl' to _introduce 
improved methods of cultivation. In the case of big landlords whose 
proprietary intereat extends over a considerable area, lack of improve.. 
ment is due to utter· neglect or disregard. The sub-infeudation of . the 
proprietary interest, by itself, does not impair cultivation. But here 
again it is a question of diversion and subdivision which hampers any 
co-ordinated effort. I do not think the land tenure system prevents the 
cultivator from securing a fair return for his labour and enterprise 
except in those areas where the produce rent is still in force, but here 
again the ·system is not o:m unmixed evil. . . Abolition of all the 
interests between the cultivator and the Government and consolidation 
of holdings or the introduction of joint farming are the methods which 
had been suggested for bringing about improvements. Each has its 
advantages and disadvantages. Wholesale oacquisition of the zamindari 
in Bihar is, in my opinion, neither very practicable nor will it be 
wise. • . I am, however, of the opinion that the days of the zamindari 
system are numbered and sooner or later it will end. I would, therefore, 
suggest a cautious and gradual acquisition of the zamindari rights. A 
beginning may be made by acquiring lands of petty landlords in villages 
where there are a large number of co-sharers. The land in direct cultiva­
tion by the landlords may be left to them after fixing a reason.able rent. 
For this purpose, regions may be selected oand operations started. After 
some time, the policy may be extended further so that the change may be 
gradual and without disturbing the prevailing social structure." · 

/4: Bombay.-The Government have replied a~. follows: " The vie.w i~ 
generally correct with regard to all tenures where lands are leased to 
tenants for cultivoation on payment of annual rent. The tenant who 
cultivates lands on lease, which is generally annual, is not sure how long 
the lands would remain in his possession as the landlord has power to 
resume the lands at the end o~ the year after giving three months' 
notice to the tenant. The tenant has thus no permanent interest in 
the l-ands. In many cases lands are leased on the crop-share rent and 
if the tenant sows improved seed or puts in good manure or extra labour 
to improve the land, half of the increased produce So obtained at · his 
cost goes to the landlord and thus the tenant does not get a propet 
return for his labour and enterprise. The absentee landlord carM only 
for hi!! annual rent oand takes no interest in the improvement of his 
lands or introduction of improved methods of cultivation. With a view 
to give some stability to the nisting tenants and to encourage them 
to take interest in the lands leas'ed to them, the Tenancy Act was passed 
in 1941. Under this Act the landlord cannot resume lands from the 
existing tenant at leoast for a period of ten years and cannot increase 
his rent, except for improvements carried out a.t the landlord's expense. 
The Act has been applied to selected areas to begin with and it is 
proposed to extend it to the other areas in course of time. Under the 
Act the position of the tenant is secure and he is encouraged to put in 
extra labour and cost for the improvement of the lands leased to him 
with -a view to get a better return for himself. The question of applying 
thA Tenancy Act to the predominantly khoti areas of Ratnagiri and 
Colaba and of amending the Khoti Act to give the tenants rpore security 
and make them independent of the Khoti is under consideration,." . . 

~· Oentral Provinces and Berar.-Government agree that changes iii 
the prevalent system of land tenure might well secure an increase h1 
agricultural production. but the effect on individual standards of life is 
difficult to prophesy. The system of land tenure in the province offers 
security to the cultivators, and whilst interference with it might stimu­
late agricultural production, the effect on the structure of ruroal society, 
and the relationship between capital and labour, might not be altogether 
beneficial. It must be remembered that this is a backward province 
where the ignorant would be easily exploited without .the protection which 
the Land Revenue and Tenancy Acts afford. . , 

6. lt/adras.-The Board o/ Revenue. Madras, have stated as follows: 
" The ryotwari system does not need changing. Its defects are attri­
butable to th!O' systems of law existing in the province which' encourage 
the excessivE' partition of land oand to the fact that it gives no security 
of tenure to the actual cultivator unless he is the registered holder.' These. 
defects could, however, be cured by appropriate legislation with no · 
disturbance to the system. 
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The zamindari sy~;~tem is defective in that the upkeep of irrigation 
works is often beyond the financial power of zamindars and that if there 
is any dispute -about the repair of an irrigation work or the amount of 
rent payable, litigation has to be resorted to. Cultivating tenants under 
occupancy ryota suffer from the same disadvantage of insecure tenure as 
cultivators under ryots. In summ-arizing the results of the resurvey of 
selected villages conducted under the direction of the Department 
of Economics of the University of 1\ladros, Messrs. Thomas and Rama­
krishnan observe as follows : ' It is worthwhile stressing the recent 
tendency· in almost all the villages for owners to cultivate less and less 
either with their own hands or with the help of paid farm-servants and 
for more lands to be let on lease.' Many resident ryots tuo are less 
inclined to cultivate their holdings either by themselves or with paid 
farm-servoanta.' In the absence of much fuller information than we have 
at present regarding the economics of farming and the relations between 
actual cultivators and owners it is difficult to suggest any changes. 

The zamindari system, however, appears to have outlived such useful­
ness as it may once have possessed and many zamindars even would 
welcome its abolition subject to reasonable compensation for the loss 
of their l'ights. 

The relations between the landholder and the tenant in the Malabar 
district are now governed by the Malabar Compensation for Tenants' 
Improvement Act, 1899, oand the Malabar Tenancy Act, 1929. In July 
1939,. the Government appointed a committee to study the nature and 
effects of the land tenures prevailing in the Malabar district and in 
adjacent areas and to suggest for the consider'ittion of the Government 
such legislative measures as it might consider necessary for the regul-a­
tion of tenancy and similar relations in these areas. The Committ~ 
submitted its report in 1940 . . . The Committee recommended that 
there should be a fixity of tenure for all cla.sses of lands subject to 
certain exceptions, that the grounds of flviction of tenants should be 
restricted, that no tenant should be compelled to poay more than a fair 
rent, that the fair rent should be determined on the basis suggested 
in their report, that the practice of having renewal deeds executed 
every 12 years should be aboli.shed altogether. that the renewal fee should 
be reduced and divided into 12 equal instalments and added on to the 
rent and made recoverable as rent, that tenants should be entitled to 
claim the value of any improvements effected after the passing of the 
intended tenancy legislation, and that some general control should be 
exercised to prevent denudation of private foresta. The consideration 
of the Committee's report has been deferred for the duration of the 
war." 

.·The· Director o/ Agriculture, Madras, has expressed his views as 
follows : " The system of land tenure is no doubt a great factor in 
explaining the prosperity or the adversity of the cultivator. But it is 
possible to exaggerate its influence. In the United States, it has been 
found after an elaborate enquiry that ' efficiency is less a m-atter of the 
class of tenure than it is of the personal qualities of the farmer, the 
character of land, the adequacy of farm equipment and operating 
capiflal.' Of course, in the United States, land is not such a scarce 
factor as in India. Hence the competition for land by too many culti­
vators in this country does lead to graver evils, than in the United 
States. But it is good not to ignore the other factors quoted above 
making for efficiency. 

Agitation to repeal the zamindari (or permanent) settlement is develop­
ing all over the country. It has been accepted a.s .a policy by the Govern­
ment of Bengal, the former Government of Bihar, etc. The Provincial 
Legislature, according to the Government of India Act, 1935, is not prohibited 
from passing a resolution to th-at effect and getting the sanction from 
Parliament. 

· This is bound to be done in almost every province as there is a growing 
consensus of opinion in its favour. even among the zamindars them­
selves. The only serious difference of opinion is on the nature of com­
pensation to be given to the zamindars for the rights they have long 
enjoyed and will be asked to surrender. If this is done, and ryotwari 
system extends over the entire province, there is no doubt that there 
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will be an improvement in irrigation facilities, the mainten-ance of the 
record of rights, the establishment of co-operatiVe societies ahd the 
extension of the oactivitie& of the .Agricultural Department. 

This does not mean that there is no problem of tenure in ryotwari 
areas. .As stated already, there are a growing nu,mber of tenants who 
take land on lease, and are liable to be evicted at the end of a crop 
seaaon or two. The J)amocles sword is always hanging on them. Some 
sort of security must be given to them agamst eviCtions after a short 
period. l!'air rents must be fixed according to the nature of the land, 
crop, etc., which would not only en-able the cultivator to subsist but 
leave a margin whiCh m course of time woula enable him to purchase 
land and rise in the agricultural ladder. 

This is not quite a chimera even in India. Tenants who take on 
lease land for intensive cultivation of crops, like sugarcane, plantains, 
tobacco, cambodia cotton, turmeric, etc., invest a lot of capital and oare 
quite enterprising and making decent protits. They would not indeed 
care to remain on the same land as tenants for oa long penod. They 
move from one land to another and try different pieces. These are, 
however, exceptional and are few in number. 'l'hat is why they are not 
among the exploited." 

A. no11rofficial from Madras has stated as follows: " Landholders 
governed by the Madras Estates Land .Act have ·not shown sufficient enter~ 
prise to bnng more land under cultivatiOn. Nor have they tried to 
improve the water resources and other facllities. :J!:ven under the ' Grow 
More Food ' campaign, some zamindars were reluctant to permit culti­
vators from using cultivable waste . . . and the Government of 
l\fadras enacted the Madras Estates Land {Temporary .Amendment) Act, 
1944. • . In fact, the zamindari system has become an anachronism. 
The Madras Estates Land .Act needs complete reV!swn, if not, complete 
erasure from the Statute Book. · 

Under the ryotwari system there is security of tenure and the share 
of the State for the produce is fixed . . . .At present there is no distinc­
tion in regard to land revenue assessment between the small holder and 
the large landholder. This is a direct10u in which a reform of the land 
revenue system may be thought of . . . Cultivating ownership should 
be conferred on aU ryotwari teq~ts especially where the landlord is an 
absentee landlord, and restrictionl:l regarding increase of rent, etc., should 
by law be imposed . " 

7. North-West Frontier Province.-The Provincial Government is 
pf opinion that the principal cause of agricultural backwardness is unpro­
fitable debt and the lack of . capit>al-rather than the system of land 
tenure,· . • • The unit of agriculture is the village estate, in the 
midst of which is situated the village abadi. The village comprises a 
complete agricultural brotherhood with an elaborate customary law of 
its own. There is -an increasing tendency for the partition of village 
holdings amongst the proprietary body, which leads often to the frag­
mentation of .the estate. In most cases, the proprietors are themselves 
aware of the harm of this fragmentation, and whenever they can over­
come their di!lputes and prejudices seek consolidation. Except for frag­
mentation of holdings consequent on partition -and inheritance, the 
Provincial Government does not consider the existing forms of tenure 
objectionable and in any case can perceive of no way of substitutimz anV' 
other form of tenure. 

8. Orissa.-The Provincial Government has expressed its views as 
follows: " While it is not necessary to bring about any radical change 
in the preV'alent system of land tenure, it must be admitted that the 
zamindars in general, whether of permanently-settled estates or tempo­
rarily-settled estates, not only do not intre!duce any improvement to get 
better yield or to protect the lands from floods or drought but exploit 
every opportunity for realization of enhanced rent or other dues from 
the tenants. No doubt, cultivators will have a better protection, so far 
as security of their tenaJ?-CY a~d .re~t is concerned, under the ryotwari 
sys~em of _land tenure w.htch Will II!- Its turn encourage them to improve 
theu holdmgs and obtam better yield; but the only possible remedy is 
to abolish the zamindari system altogether which, however does not 
seem to be a practical proposition at least for many year~ to come, 
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involving as it does extinction of ancient and vested rights. A better 
course which_ may be adopted at. present is to compel t.b.e zamindars, 
specially of big estates, by legislation to set apart a certain amount every 
year for providing irrigation facilities and protective works. 

Partition of 71amindaris into very small portions tends to increase 
fragmentation of the holding. It also tends to impoverish the zamin· 
dars some of whom become proprietors of so small parcels of lands and 
have to collect rent of such small amounts that the ownership of the 
property ceases_ to ~e ~on?mic. . Such zamin.dars can do nothing for 
Improvement of cult1vat10n m theu estates. lt moay, therefore, be laid 
down- that no estate having - a land revenue below Rs. 500 should be 
admitted to partition.". 

9. 1'-unjub.-The Government have replied as follows: " The view cannot 
be accepted in its entirety. The law of inheritance, the annual growth in 
population and lack of large scale industry in the 1-'rovince have grndually 
led to fragmentation of holdings and increasing pressure on the land. The 
social customs and prejudices and deep-seated conservatism of the average 
cultivator are '3. great hindrance in the way of increased agricultural 
production or an increa-se in his purchasing power. The landlord has 
not taken to mechanical farming and still looks to Government for a lead. 
His net profits from cultivation through tenants are comparatively higher 
and therefore he tends to feel s-atisfied and to show insufficient interest 
in extension of cultivation or in improvement of land or its method of 
farming. The peasant proprietor wastes much of his labour by cultivating 
scattered fields and can effect no extension- in cultivation as he cannot 
provide irrigation for each of his fields. The tenants are sometimes reck­
rented, _ poor and insecure and consequently have neither the means nor 
the necessary incentive to effect improvements." 

---io. Sind.-Government does- not entirely agree with the view quoted 
in this question with reference to conditions in Sind, the most striking 
of which from the present point of view is the low population figure. lt 
admits that the tendency towards absenteeism (such as it is), the five-year 
lease system, and the tendency of the more subst-antial zamindars to· get 
hold- of more land than they can properly exploit are drawbacks, though 
they do not at present operate very seriously on Sind's general economy, 
but until the pressure of population begins to make itself felt. in Sind the 
system gets as much out of the land as the quantity and quality of the 
labour available permit, and shields the cultivating classes from many 
evils. 

-·,·11. United Provinces.-The Government's views are as follows: "The 
theoretical view expressed in the opening sentence of this question curiously 
finds support from both extreme schools of thought whether pro-landlord 
or pro-tenant. The former take the view that if all the tenants' rights 
are wiped out and the landlords are allowed to deal with cultivation as 
capitalized furmers, much more agricultural production and also improve­
ment in the standard of life will be possible. On the other hand, the tenant 
school would argue that, if the whole class of existing proprietors is 
eliminated, the standard of life of the cultivating classes would auto­
matically go up and the incentive which the acquisition of a higher st-atus 
of peasant proprietors would provide to the cultivating classes themselves 
would bring about an immense improvement in agricultural production. 
A third school of thought holds that if complete ownership of land by the 
State and collective farming are established, it would bring about a very 
great increase in agricultural production and improvement in the standard 
of life of the cultivoating cla.sses. 

- All the three views are purely theoretical, and there has not been 
a sufficiently thorough study of the whole problem to justify the cloaims 
of any of the three schools of thought. In any case, the complete fulfil­
ment of the ideals of anv of the three views is impossible without a revolu­
tion in the sense of soci'll-1 values. On the whole, Government's policy, as 
indicated by the tenancy legislation in the Province, seems to have been 
to- provide stability of ~enure and protection from . rack-~ent~ng to the 
cultivator as far oas poss1ble. As a result both of th1s legislation as well 
as of the working of economic factors, the cultivated area in the Province 
has increased from about 29·400 million acres in 1880--81 to 34·400 million 
e,cres in 1901-Q2 and to 3(:\·400 million acres in 1942-43." 
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RURAL CREDIT AND INDEBTEDNESS 

vQ'u.estions 

(1) Describe the more irupo>tant agencies which at present finance 
agncultural operations. Comment on their usefulness. 

(2) Are there any restrictions placed in your province on the operation 
of the money-lender in order to protect the interests of the cultivating 
classes P Describe the nature of such restrictions and assess their results. 

Abstract of replies 

A.-Rural credit afforded by Government!> 

(i) Assam, Punjab, and Sind.-The Governments of these provinces have 
made no comments. 

(ii) Bihar.-The part played by the Government is confined to the 
grant of loans under the Land Improvement Loans Act, :the Agriculturists 
Loans Act and also to paying contribution to a number of grain golas who 
advance seed loan.'l to the a.boriginals in Chota. Nagpur and the Santa! 
Parganas and in parts of the districts of Monghyr and Bhagalpur. The 
amount advanced each year is small and, however· useful on account of the 
low rates of interest, plays an insignificant part iii. supplying rural cx·edit. 
The procedure for these loans is also unpopular on account of the formali­
ties that have to be undergone before the loans are secured and on 
account of the rather rigid enforcement of collections. 

(iii) Bengal.-In areas where distress occurs or is apprehended, loans 
under the Agriculturists Loans Act, 1884, are liberally distributed for 
purchase of seed, cattle, agricultural implements, etc., and for the main­
tenance of the sgriculturists during the interval between the sowmg time 
and the harvest. Loans under the Land Improvement Loans Act, 1883, 
are also given to landholders for excavation of old tanks and repair of 
irrigation bunds. · ' 
~) Bombay.-Government advances loans for current agricultural pur­
poses under the Agriculturistrt ~ Loans Act for relieving distress, for 
purchase of seed, fodder_. cattle "and other purposes connected with agri­
culture and not specifiea in the Land lmprovem.ent Loans Act. 
'\.{() Ventral Provinces and Berar.-Apart from the usual type of takavi 

advances made in the pre-war times, special types of loans offered as a 
part of the " Grow More }'ood " drive have attracteo wide attention. A 
large number of cultivators may possibly avail themselves of these facilities 
if a quicker method of providing these loans could be devised-though not 
at the cost of a sound system of financing. 

(vi) Madras.-Government help the farmer with loans under the Land 
Improvements Loans Act, 1883, and the Agriculturists Loans Act~ 1884 .• 
Loans under the former are advanced for periods up to 30 years while loans 
11nder the latter have generally a shorter period. A number of concessions 
and facilities have been offered under the Grow More Food campaign. 
Some of the loans given for purchase of manure and seed. are free of 
interest. Government loans are useful for financing em,ergency measures, 
~nd for restarting agriculture after a natural calamity such as flood or 
famine. Recovery of such loans is, however, difficult and in many cases 
the loans have to be written off and become " grants in aid." In 'Ilormal 
times they have a limited usefulness in financing the construction of wells 
a.nd other permanent improvements. 

(vii) North-West Frontier Province.-Government loans (taka vi)· · are 
given under the Agricultural Improvements . Loans Act, 1883, and the 
Agricultural Loans Act, 1884. Takavi seldom produces the results for 
which it is given and is seldom recoverable without coercion, and often in 
spite of coercion, is irrecoverable. Government is constrained periodically 
to strike off large sums of takavi ll.B irrecoverable. It is also difficult to 
ansure that takavi is applied to the purposes for which it is granted, and 
more often than not it is misapplied. The only satisfactory way of 
ansuring that takavi is made correct use of would be for works of improve­
ment to be undertaken by Government or supervised by ·Government 
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agency, a.~d _ploug~ cattle suppl!e~ direct to those requiring them. This, 
however, Is .Impossible under existmg arrangements and with the staff at 
present available. 

(viii) Orissa.-Government use to finance agricultural operations by 
... Istribution of takavi loans under the Agricultural Loans· Act and the 
Land . I_mprove;IDent Act. at the ~ime of flood drought, or other natural 
calamities. ~mce the mau_guratwn of the Grow More Food campaign, 
loans for agnc~ltural operations have also been given to a very considerable 
extent. 

(ix) United Pro'l!inces.-;ll!- respe?t of ta~avi, while it played a great 
part In the past .m proVIdmg relief to distressed cultivators and will 
con~inue to do ~o in the future, it appears desirable that monetary trans­
a:ctwns of a b?siness nature should be handled by special credit institutions 
like co-operative banks and agencies of this description. 

~.-Rural credit afforded by co-operative societies 
(i) fl.s~am.-No comments have been made by Government. One Deputy 

Com.m1ssioner says the few co-operative societies are not functioning well 
and that the establishment of agricultural banks is a necessity. 

(ii) Bihar.-The co-operative societies in this province have for several 
years till recently remained moribund b~t even at the best of times they 
touch little more than the fringe of the population, less than 3 per cent. 

(iii) Bengal.-There are altogether 36,000 rural credit societies with 
a total membership of 8·68 lak.b.s as on 30th June 1943. The ~ocieties 
advance short-term loans to meet the seasonal needs of agriculturists. 
These loans are limited to Rs .. 25 only. A large section of the members 
of the old societies who have defaulted on the loans previously taken by 

· them, ·are not allowed these loans. On the average of five years ending 
1942-43, the amount of short-term. loan issued each year was Rs. 38 lakhs. 
It is estimated that the annual requirement of the agriculturist families 
in Bengal in the form of short-term loan and intermediate term loans 
repayable within five years is about Rs. 15 crores. The internal condition 
of the Co-operative Rural Credit movement is not at the moment flourish­
ing, and capital will have to be largely found by Government till such time 
as th~ movement is reorganized and placed on a sound footing and public 
-confidence is restored. 
~v) Bombay.-The part played by the co-operative societies in financing 

of agriculture is considerably smaller than that of the sowcar or the quasi­
sowcar, · such as the landlord and the wealthy agriculturist. They have 
not· been very successful in encouraging thrift and in most cases the 
co-operative society is regarded as an additional sowcar as there is no 
Iim,i~ation on the member's right to borrow from other sources. 
. lv) Central Provinces and Berar.-Co-operative credit societies continue 

tfi6fr task of providing loans at reasonable rates of interest and loan 
money to individuals who are members, with due attention to their 
repaying capacity. A number of societies which suffered heavily during 

. depression years owing to deficits and poor repayments have revived. 

(vi) Mad!ras.-Co-operative societies lend money for meeting cultivation 
expenses, payment of Government or zamin kist, etc. Such loans are 
repayable frQJD the next harvest or within one year from the date of the 
loan. They lend also for periods up to three years for discharge of petty 
debts, purchase of country carts, implements, cattle, etc. Some societies 
advance loans under a scheme of controlled credit by which a member is 
enabled to get his loans in time for agricultural needs and apply them. to 
the land and also enabled to repay the loans by selling his produce to his 
best advantage. The controlled credit scheme was in operation in 18 dis­
tricts in the province during 1942-43. Four hundred and twenty-one 
societies issued cultivation loans to the extent of 6·27 lakhs and the area 
covered was 35,334 acres. Some of the co-operative societies worked also 

· cotton and paddy multipli~ation schemes and supplied improved seeds to 
their members. Co-operative . Ian~ mortgage banks I?roVIde finance for 
redemption of mortgages on and Improvemen:ts of agricultural lands a._nd 
for discharge of other prior debts. The maximum amount of. loan whiCh 
any individual member of a land m.ortgage bank can get Is genera_lly 

, limited to Rs. 15,000 and the period of repaymen~ to 20 years. · Co-operatr~e 
societies took. part in the Grow More Food d~·Ive. As a result of their 
efforts and the financial assistance provided by them, 8,534 acr~s of land 
were brought under foodgrain cultivation and 1,777 acres under vegetable 
cultivation during the year- 1942-43.- In that year, the total. amount 
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advanced by all societies was about 126 lakhs for cultivation expenses 
24 lakhs for purchase of cattle, about 10 lakhs for land improvement and 
nearly one lakh for purchase of country carts. An important service 
rendered by the co-operative credit organizations to rural finance generally 
111 the reduction of the rates of interest charged to agriculturists and 
keeping them at a fair level. 

(vii) North-West Frontier Province.-The Co-operative Department in 
this province is still very much in its infancy and has so far failed Ml 
secure popularity. The capital of the societies is subscribed by the 
zaminda.rs who are the very persons in need of capital. Loans can never 
~xceed Rs. 100 a.nd these ar!l recoverable afte:t; default with compound 
mterest. They are not sufficient to make any 1mpr{)vements worth while 
and the money is more cften than not misapplied. There has been and is 
insqJficient supervision of co-operative societies and minor officials have 
often adopted questionable method::~ in securing members, the principal of 
which is to obtain members by offering them immediate loans. These 
loans and the interest due on them in many cases have to be recovered 
by coercion. The result has been that co-operative societies flourish for a 
short time in various villages and then die an unnatural death. The best 
method to make the co-operative movement successful would be to adopt 
methods sim.ilar to those amongst farmers in England and the . British 
Dominions. Groups of farmers club together to subscribe the necessary 
capital to purchase agricultural implements, which are lent out to the 
subscribing farmers on payment of an agreed sum per day. This money 
is used for maintenance of agricultural implements purchased and for 
further purchases and replacements. This is the only satisfactory method 
of conducting co-operative societies. 

(viii) Orissa.-co-operative banks play an important part in the agri­
cultural economy of the province. They have been :financing agricultural 
operations from time to time by m.eans of loans in cash or in the shape of 
seeds, manure and implements. Although such credit has not always been 
utilized for productive purposes, due to the unscrupulousness of the indivi­
dual cultivators, the fact remains tbat such institutions have been at times 
extremely useful to the agriculturists. The low rates of interest and the 
semi-official supervision over the utilization of loans are two of the 
admirable features of this institution. Its usefulness as an agency for 
rural :finance has decreased very considerably, as Government are now 
directly advancing money on very favourable terms in furtherance of :the 
food production drive. 

(ix) The Punjab.-Qn the 31sii.-'July 1943, the number of co-operative 
credit societies stood at 17 a,238 with a membership of 5·40 lak.hs and a 
working capital of about o·51 crores. Owned funds of these societies 
consisting of shares, reserve fund, etc., were about 2·80 crores. Deposits 
of members were about 42 lakhs and non-members about 30 lakhs. · During 
the year 1942-43, these societies lent about 1·04 crores to their members, 
at rates which varied from 9i per cent to 12! per cent per annum. These 
loans were mainly given for the purchase of seed and fodder,. agricultural 
implements and machinery, and bullocks, payment of land revenue, repay­
ment of old debts, household and ceremonial expenses. There is gr~at 
scope for expansion, as not more than half the villages have yet been 
touched by co-operative credit societies. · 

(x) Sind.-The co-operative movement in Sind is still in its childhood 
and has suffered from ineffective control over credits afforded to the 
members. The multi-purpose co-operative societies in the province are in 
the experimental stage. 

(xi) United Provinces.-No comment on the working of the co-operative 
societies has been made. Land mortgage banks have not been adequate. 
The Provincial Government have decided to set up a Provincial Co-opera­
tive Bank which, it is hoped, will give new energy "t9 the co~operative 
credit system. / · · 

V C.-The Village Money-lender 
(i) A~rsam.-The village money-lender is usually a Marwari combining 

money-lending with trade. He :fills up a blank in the rural economic system 
and cannot be easily replaced. He poses as a friend in need to the culti­
vators and cannot be -challenged. But he has too much of a say as to what 
crop the cultivator is to grow. As he is the channel for marketing, he can 
retard or accelerate the flow to suit his benefit rather than that of the 
cultivators. The Assam Money-lenders Act, 1934, and the Debt Conciliation 
Act, 1936, have placed restrictions on the operations of money-lenders. 
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The Money~lendere Act, 1943, mainly limits the rates of interest. The 
Government have not commented on the effects of this Act. · Some Deputy 
Commissioners 11a.y that restrictive legislation baa scared away the money· 
lenders. 

(ii) Bihar .-The village money-lender is the most important agency of 
rural tinance s.nd cannot be ea.sily replacoo. Despite his tendency to abuse 
his position and have recourse to mal-practices, he fulfils on the whole 
a. very u~eful t:ol~. in v~llage ec!>nomy. .T~e State f!hould only seek to 
control ~1~ actlv!tles . With ~ v1ew .t? .elim1nate or check ma.l-pra.cticett­
not to ,elimmate h1m, ttll l>ankmg fa.c11it1es be<:Qme available in rural areas. 
Th~ Bihar 111oney::-lenders Act, 1938, and the Bih~r .Money-lenders (Regu:· 
lt.tlon of Tra.nsact10ns) Act, 1~39, have placed restrictions on the operations 
of money~lenders> ~he most UlJ,portant of which relate to registra.tion of 
money-lenders, ma1ntenance of proper accounts by them and restrietion 
of rate of interest. No suits for recovery of loans by a. money-lender are 
maintainable unless he is registered. Certain provisions of the Chota 
Nagpur Tenancy Act and the Bihar Tenancy Act place restrictions on 
transfer of their rights by certain tenants and thus place restrictions 
indirectly on the operation of money~lenders. The two Acts on money­
lending have worked generally satisfactorily. They have in the main 
been successful in checking rates of interest, though evasi~>n {in the shape 
of showing a. higher amount as principal than what is actually advanced 
to compensate for the lower. rate of interest) is, by no means uncommon. 
It ia doubtful whether they have in fact acted as a brake on the culti, 
va.tors' habit to borrow. In the long run, the operation of the Act, dis, 
couraging a.dvances for unproductive purposes, is expected to act. as a 
damper on incurring what is now regarded as obligatory social expenditure 
and develop the social conscience. If one cannot bQrrow, one cannot spend. 
But ther~ will be no marked improvement without education and without 
su<;h econom.io improvement in the cuitivator's condition as will remove 
a.ll need to borrow. Other results of the Acts are that transfers of land 
·tend to take pla.ce on more unfavourable- term.s than b€fore; there has been 
reduction in the unsecured debts; and smaller money-lenders have been 
squeezed out of business which tends to go to the bigger a.nd really 
professional men. 

{iii} Bengal.-The village money~lendC?rs had beC?n the most outstanding 
a.gency till a. few years ago. They are now cautious in advancing loans 
and have restri.cl~d their activities owmg to the introduction of the Bengal 
Agricultural Debtors Act, 1935, a.n<l the Money-lenders Act., 1940. The 
Debt Settlement Boards established under the former Act have drastic 
powers to scale down the debts o£ an agr~culturist strictly to his paying 
capacity. The main !festrictions imposed by the Bengal Money-lenders 
Act are: 

(a) Every money-lender must t&~ out a licence authorizing him to 
c&rry on money-lending business ; 

(b) No money-lender may charge interest at rates higher than 10 per 
cent simple, on an unsecured loan or a per cent simple on a secured loan; 

(11} A loan is deemed to have been discharg,ed by payment of double 
the principal; 

(d) Provision for payment of amounts due on decrees passeu by 
colll"ts in easy instalments; 

(e) Prohibition of molestation. 
More than 5,000 .licences have been issued to money-lenders who have 

to keep regular account books. These restrictions have ~iven a temporary 
shock to the village money-lenders who are. therefore, generally shy at the 
moment. 1n some parts of the :Province borrowers have to resort to out.-

. and-out sale deeds for obtaining credit. This, the Bengal Government say, 
may be said to be the negative aspect of the Act. They s.re of the opimon 
that when all money-lenders are licensed and made to comply with the 

. provisions of the .Act, " usury will he a. thing of the past." 
'-4v) Bombay.-The m.ain source of credit for the cultivator is the 

30wcar. He is <:oncerned merely with the safety of his investment and 
substantial returns on them, but has no direct interest in the welfare of 
the borrower. The purpose for which the loan ,is taken is ~f no importa.n<;e 
to him so long as the party to whom the loan rs adva~ced 1s solven~ and ts 

. in a position to repay. The rate of interest charged 1s generally h1gh and 
"one& .,_ person gets into debt it is e:s.tremely difficult for him to get out of 

it. Some well~to-do agriculturists also lend money but their terms are not 
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in anyway more favourable than those of the sowcar and they have always 
an eye on the debtor's lands. The Dekkhan Agriculturists' Relief Act 
attempts to safeguard the position of the agriculturist against frauds hy 
money-lenders. There is divergence of views with regard to the purpose 
served by the Act. It is alleged that the credit of the agriculturist has 
diminished and the Act has made both the creditor and the debtor dishonest 
and engendered distrust on both sides. On the other hand, it has helped 
the agriculturist in getting relief from his unscrupulous sowctlfr; The 
Usurious Loans Act provides for the court to reopen an old transaction 
when it finds that the transaction is substantially unfair and to set aside 
any agreement :m,a.de in respect of any loan either wholly or in part. The 

, Act applies to both agriculturists and non-agriculturists, but the former 
generally take advantage of the Act which provides better relief. The 
Agricultural Debtors Relief Act was passed in 1939 in order to reduce the 
aggregate indebtedness of genuine agriculturists so as to bring it reason­
ably within the compass of their capacity to repay. Compulsory scaling 
down of the debts through the specially constituted Debt Adjustment 
Boards and the subsequent arrangement for the repayment of the adjusted 
amount in manageable instalments constitute the essence of the whole 
scheme. The Dekk.han Agriculturists' ll,elief Act does not apply to areas 
where the Agricultural Debtors Relief Act is in operation. 

The promulgation of a Money-lenders Act has been considered on 
several occasions in the past, hut the matter has I).Ot been proceeded with 
for a number of reasons. It has been more recently impressed on Govern­
ment by the Provincial Rural Development Board ·that it is necessary to 
have an Act of this nature both to ensure better· administration of the 
Agricultural Debtors Relief Act and as a. post-war measure. The question 
has been postponed during the war owing to the unavailability of the 
considerable staff which would be necessary and as considerable attention 
on the part of the District Officers would also be required. In the opinion 
of Government, the primary needs are: (i) to licence money-lenders and 
limit their rates of interest and stop usurious practices; (ii) to curtail 
the cultivator's liberty to borrow and allow loans from licensed money­
lenders mostly for productive purposes, a small margin being allowed for 
unproductive purposes; and (iii) by a. system of control of crops and com­
pulsory marketing through societies, to recover the lo~ promptly and 
save the cultivator from his own improvidence. 
, .fi) Central Provinces and Berar.-The village money-lender provides 
tne ·bulk of agricultural finance n&Med by the cultivators. The malguzar 
and big cultivators provide loans in cash and kind. The cultivator ·prefers 
to take the loan in kind and to return the seed on the sawai (one and a 
quarter) system. A beneficent malguzar is a source of strength to his 
tenants and small c!'ultivators. · 

The Acts which place restrictions on the operation of the· money­
lenders are the Usurious Loans Act, 1918, the Central Provinces and Berar 
Debt Conciliation Act, 1933, the Central Provinces and Berar Money­
lenders Act, 1934, the Central Provinces and Berar Protection of • Debtors 
Act, 1937, and the Central Provinces and Berar Relief of Indebtedness 
Act, 1939. Every person carrying on or intending to carry on the business 
of money-lending is required to get himself registered and obtain a regis­
tration certificate, maintain an account for each debtor separately ~or all 
transactions in respect of any loan advanced to the debtor and is· also 
required to furnish such account to the debtor annually. No caurt is 
a.llowed to decree on account of arrears of interest a sum greater than the 
principal of the loan. Provision is made for the amount of the decree to 
be paid in suitable number of instalment&. Judicial administration reports 
on the working of the Money-lendera Act, 1934, 'show that the Act is 
working satisfactorily, although courts have come across cases of unlicensed 
money-lending and cases where accounts were not kept and supplied as 
required by the Ac~. · 

{vi) Madras.-It is estimated that out of the total amount advanced as 
loans to agriculturists, Government loans accounted. for only one per cent, 
loans given by co-operative societies for 6 per cent1 and others for 93 per 
cent. Agriculturist money-lenders were the l>iggest money-lenders, 
followed by professional and trader money-lenders. The village money- · 
lender is generally easily accessible to the farmer. He mostly· does not 
get written agreements for the small amounts lent from time to time 
but relies on the honesty and word of the farmer and gets his loans repaid 
in kind as soon as the harvest is over. The village money-lender is most 
useful of all the credit agencies, in financing the major part of rural 
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credit. He is more popular with the borrowers because he is more accom­
modating in demands for repayment than either the co-operative societies 
or the Government, but at the same time his ter~ are more disadvan­
tageous to the borrower. His terms are tending to become less exacting 
consequent on the several control measures which have been taken and 
also because of the competition of the other two agencies. On the other 
hand, his loan operations give him a very tight control over the economic 
life of the village as he naturally expects his debtors to market their 
produce through him. 

Legislative restrictions on the operations of money-lenders are 
co~ned in the following enactments:-

(a) The Agen-ey Tracts Interest and Land Transfer Act, 1917.-This 
Act applies to tribal areas of two districts in the province. It provides 
limitation of rates of interest and requires the assent of the local officer 
of the Government for the transfer of immovable properties between any 
mem~>?r of a hill-tribe and persons who are not mem,bers of a hill-tribe. 

'-(li) Tlie Madras Debtors Protection Act 1935, was intended for the 
protection of small debtors who have borrowed loans below Rs. 500 th'!'ough­
out the province. It prescribes maximum rates of interest for secured 
and unsecured debts and requires creditors to maintain proper accounts 
and to give receipts to debtors for payments. This waR found inadequate 
as it was not devised specially for the solution of the problem of agricul­
turists/ debts. 

'v(c) The Agriculttt.rists Loans (Amendment) Act, 1935, provides for 
the distribution of State loans to agriculturists for the redemption of prior 
debts through a special staff appointed for the purpose. The relief afforded 
under the Act was infinitesimal. The scheme has therefore been suspended 
for the jiuration of the war. 

\(l) The Madras Debt Conciliation Act, 1936, was the result of the 
agrarian crisis following the economic depression and provided for volun­
tary and amicable settlement of debts by bringing together agriculturist 
debtors and their creditors through the medium of Debt Conciliation 
Boards. The Boards failed to achieve anything substantial by way of 
affording relief tiT' the indebted ryots, and were abolished in 1942. 

/ 
(e)/The Madras Agriculturists' Relief Act, 1938.-With the passing of 

thill Act, compulsory scaling down of debts in accordance with the provi­
sions of the Act was undertaken. In the course of six years from 1938 to 
194! a sum of 9 ·17 crores involved in applications made under the Act was 
scaled down to 4·36 crores. This excludes the redu!ion of debt secured 
by voluntary settlement of the parties without goin to the court. The 
proposal to amend the Act has been deferred for the uration of the war. 

· Recently the Madras Pawn-Brokers Act has been passed requiring 
pawn-brokers to take out licences, restricting the rates of interest for 
loans and providing safeguards against fraudulent transactions . 

. (vii) North-West Frontier Province.-The money-lender in most cases 
is the bania. He is the most important and frequent source of financing 
agriculture. The normal system is that the bania advances the money 
required by the agriculturist to purchase those necessities of life not 
derived directly from agriculture, such as cloth, sugar, condiments, tea, 
::ook.ing and other ute~sils, etc. I~ additi.on, the bania finds the money 
required for such occasions as marriages, births, deaths, etc. In payment 
of debt and interest the bania takes the crop from the threshing floor when 
prices are lowest. He sells later in the year when prices appreciate. In 
consequence the debt of .t~e village te~ant and small landlord . is e.ver 
increasing. Due to the abihty o~ the bama to hol~ on to stocks U';~til pr~ces 
rise he is in fact always the gamer. The result IS that few agnculturtsts 
are free of large sums of unprofitable debt and are never sufficiently debt 
free to be able to embark on improvements to their lands. These remarks 
apply particularly to Kohat, Bannu and Dera, Ismail Khan districts. 

The principal restriction on the operations of money-lenders in this 
province is the Punjab Land Alienation Act. The Act has been effective 
In Peshawar l\fardan and Hazara districts. In Kohat, Bannu and Dera, 
Ismail Khan' districts, this has not proved effective. It is evaded by what 
are known: as benami transactions, i.e., the debt is secured in the :tlame of 
an agriculturist who is under agreement with the ba'flia to ensure that the 
money he lends is secured. 
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(viii) Orissa.-The most important financing agency is the. village 
mahajan who gives loans not only in cash but also in kind. Although the 
interest charged by these mahajans is very high, yet they play a very 
useful part in the rural economy of the province. Not only can the poor 
agriculturist get loan from the mahaian at the right time and in adequate 
quantity, the latter is sometimes considered by the poor villagers to be a 
real prop in times of difficulty. But for usury, there is much to com.mend 
in this instit.ution. 

The Orissa Money-lenders Act, 1939, places restrictions on the operation 
of money-lenders to protect the interests of all classes of borrowers. The 
Act has very serious drawbacks and has not, therefore, given the expected 
degree <lf protection because the onus to prove that the creditor carries 
on the business of money~lending and that the loan was advanced in the 
course of that business is on the debtor, who is often unable to discharge 
the onus. Supply of goods on khata account, or on credit, is not treated 
as a loan for the purpose of the Act. The creditor often keeps back out 
of the loan an amount sufficient to cover the difference between the legally 
recoverable rate of interest and the usurious rate which he wants to charge. 
Alternatively, the amount noted in the bond, or promissory note, is higher 
than the amount actually advanced. 

(ix) Punfab.-The oldest and most important agency for financing a.gri~ 
cultural operations has been the village money-lender until recently. He 
provided finance on a fairly large scale and thraugh him the agriculturist 
generally marketed his produce. His terms for .providing these facilities 
were exhorbitant and were open to much abuse and consequently resulted 
in heavy rural indehtadness. In view of recent legislation it can. be said 
that the village money-lender is no longer as important as he used to be 
15 years ago, but he is still an important agency for financing agricultural 
Qperations. The present village money-lender is not necessarily the same 
person belonging to the non-cultivating class as he used to be some 40 years 
ago. From the advent of canals, service onder Government, labour and 
trade in foreign countries and practice of thrift, there has emerged a new 
type of village money-lender who belongs to the cultivating class and has 
p10re hunger for land than the old type of money-lender who generally 
accepted mortgage or sale of land when he despaired of payment of interest 
as well as principal. 

The Punjab Alienation of Land Act, 1901, provided for the restriction 
of the transfer of land from the 'agriculturist to the non-agriculturist tribes 
except with the sanction of the Deputy Commissioner. The Act was 
effective in preventing the sale of land by the agriculturist to the non-: 
agriculturist tribe as such. In actual <lperation, however, the money­
lender, not willing to lose his hold on the cultivator resorted to· benami 
transactions. To put a stop to this practice, the Punjab Alienation of 
Land (Second Amendment) Act was passed in 1938 whereby the alienor was 
to become entitled to the possession of the land, even if he .himself was a 
party to evade the provisions of the Punjab Alienation of Land Act. The 
Act was declared ultra vires both by the High Court and the Federal 
Court. The Punjab Alienation of Land Act, 1901, has helped the growth 
of the agriculturist money-lender who is probably a greater menace to 
the peasant proprietor than the non-agriculturist money-lender. ·Hence, 
the Punjab Alienation of Land (Third Amendment) Act, 1938, was passed 
which included the agriculturist money-lender to a certain extent in the 
same category as the non-agriculturist money-lender. ·' 

Other enactments which refer to money-lending are as follows: -The 
Usurious Loans Act, 1918, gave powers to the courts to regulate the rate 
of interest but i£ practically remained a dead letter. The Punjab Reg~ 
lation of Accounts Act, 1930, seeks to regulate the money-lender's business. 
It provides for using regular account books and maintenance of separate 
accounts of money-lending business and shop-keeping business. These pro­
visions were mostly ignored and evaded until the enactment of the Money. 
lende-rs Registration Act, 1938, which provides severe penalties for their 
non-observance. The Punjab Relief of Indebtedness Act was· passed in 
1934 in order to limit the rates of interest and provide for establishment 
of Debt Conciliation Boards. The Act also incorporates the principle of 
damdupat. Courts cannot grant a decree for a larger sum than twice the 
amount taken as principal. By the end of 1943 claims amounting to 
3·61 crores were scaled down to 1·38 crores by agreement. .The Punjab 
Debtors Protection Act of 1936 aims at the more effective protection of the 
debtor. It exempts from attachment for sale~ standing trees and standing 
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crops other ~ha:J?-. cotton and. sugarcane. It also exempts ancestral pro­
perty from liability except m case the debt has been incurred against 
mortgage of such property, It reduces the period of the execution of a 
decree fro.m 12 to 6 yeal:"· The Pu~jab Registration of Money-lenders Act 
of 1938 aims at regulating the business of the money-lender on the lines 
of .the British Money-lenders Act, 1937. Money-lenders are required to 
register themselves at the office of the Collector of the district and take 
out a licence which is renewable periodically. Licences are li~ble to be 
canceJled. if ~he li~ensee is ,found guilty of dishonesty and fraudulent 
practice In Ius business; or IS found by a cour:J; to have charged higher 
rates of interest than those prescribed under the Relief of Indebtedness 
Act, in more than one suit; or has been held by a court to have contra­
vened the provisions of section 3 of the Punjab Regulation of Accounts Act 
in more than two suits. If a money-lender is not registered and do~ 
not hold a. valid licence, any suit instituted by him for the recovery of a 
loan or the execution of a decree relating to a loan shall be dismissed. 
The Provincial Government has been given power to exempt any person 
or class of persons from the operation of the Act. This Act does not affect 
the loans granted by a landlord to his tenant for the purposes of husbandry 
and also those granted by Banks, Co-operative Credit Societies or the 
Central and Provincial Governments. The Pwnjab Restitution of Mort­
gaged Lands Act, 1938, applies to any subsisting mortgages of Jand which 
were effected prior to 8th June 1901. 

Concluding, the Provincial Government state: 11 The general tendency 
of recent legislation relating to indebtedness has been to strike at the 
facilities to borrow and it is believed that coupled with the conditions 
arising out of the war this legislation has gone a long way in relieving 
the distress of the debtors. The peace-time problem to undermine the root 
cause of indebredness-the necessity to borrow-still remains unsolved." 
The hope has b.een expressed that 11 post-war planning will give a. death 
Mow to the root cause of indebtedness." 

(x) Sind.-The village bania rivals the zamindar as the predominating 
agency for financing agricultural operations. Linked with the bania is the 
gmning factory· owner wherever cotton is grown. A bania customarily 
owns a supply store-shop in the village, and his functions are mainly tO 
meet the requirements of the villagers for consumer goods which is often 
done on credit and to advance money at the commencement of the season 
to the cultivators (crop-sharers) on behalf of the landowner; the amount 
advanced together ·with high rate of interest is recovered from the culti­
vator's 50 per cent share of the crops he harvests. More progressive 
zamindars make advances direct to the cultivators and charge a reasonable 
rate of interest. The village bania serves a useful purpose, but he must 
be considered to be nothing more than a necessary evil until he can be 

· supplanted by a more efficacious system of financing agriculturists. 

Restrictions have been placed on the operation of the money-lender by 
the Deccan Agriculturists' Relief Act and the Sind Agriculturists' Relief 
Act, 1940, which have now been reinforced by the Money-lenders Act of 
1944. The first two Acts have on the whole produced good results, but it is 
too early· to assess the working of the third. The main provisions of the 
Money-lenders Act require money-lenders to take out licences and maintain 
regular accounts and also provide for the limitation of the rate of interest. 

(xi) United Province.!.-By far the most important agency in the 
matter of supply of rural credit is the village mahajan. A new type of 
rural credit supplier has emerged as a consequence of the Land Alienation 
Act and other restrictions have been placed upon the village m.ahajan by 
recent credit control legislation. This new type consists in the zamindar 
or in the cultivator class of credit supplier. Linked with them is the 
chain of various grades of middlemen-beoparis or arhatias, who give 
ready cash either for standing crops or crops otherwise contracted for. 
The worst feature of indigenous money-lending is the exorbitant rate of 
interest which ranges from 25 per cent to 100 per cent. From an analyst$ 
of their circumstances, it is clear that the village money-lenders are a;n 
indispensable element in the financial system of the country, though the1r 
resources are limited and methods antiquated. The true remedy, there­
fore, is not to end but to mend them. No statistical data are available 
regardina their business. The need for such data is urgent, particularly 
with a view to determine the direction in which their business should be 
improved. It is, therefore, considered that it would be useful to. proceed 
with the implementation of the United Provinces Money-lenders Bill, 1939. 
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It is high time that the Reserve Bank of India, through its , Agri­
cultural Credit Department, became linked with the indigenous bankmg 
system of the province. It does not seem desirable that the bank should 
insist on differentiation of the banking transactions of these village 
sahukars. from their trading transactions. It will not be possible to 
introduce this bifurcation among rural credit suppliers. 

vt>.-THB TREND OJ!' AGRICULTURAL INDEBTEDNESS AND SAVL'iGS 

Question 

(i) Has an estimate· been made of the agricultural indebtedness in 
your province before the warP 

(ii) Can you assess to what extent, if any, this has been reduced as a 
result of rise in prices of agricultural products during recent years? 

(iii) Have saving habits been developed P 

Abstract of replies 1• 

1. Assam.-(i) Roughly 22 crores. 
(ii) Reduced roughly by one half. Some estimate that it has 

liquidated altogether. · 
(iii) Saving habits hav~ not developed appreciably. There is a good 

case for continuing the small savings scheme . in normal times. 
One officer says that inflation has rather developed the spending habit 

and not the saving habit. Another thinks there is' a certain amount of 
saving mainly of a hole-in-the-ground type. He bases his opinion on the 
continual disappearance of sm,all coin. A non-official gentleman thinks 
that saving habits have been developed to a certain extent. 

2. Bihar.-(i) Roughly 148 crores. 
(ii) No data are available. It is generally believed that indebtedness 

has been reduced to some extent. Two officers as well as a non-official 
gentleman believe that a large part of the debt has been wiped out by 
the rise in prices of agricultural products. 

(iii) Ther~ has been no noticeable development of the saving habit. 
The Government view is that there is little to save and invest after meeting 
the increased cost of cultivation and cost of living and paying debts . . ·' 

3. Bengal.-(i) Roughly 97 cror~s. 
(ii) Substantial reduction has been possible because a large number 

of cultivators are now in a better position than before to repay their 
debts in cash and to secure thereby larger reductions of their debts from 
the creditors. It is difficult to say to what extent the small cultivators 
who form the majority of the agricultural debtors, have reacted to the 
rise in prices, since the crop they get from their lands is not always sufficient 
for the upkeep of their families and they have to purchase cloth, salt, 
kerosene, medicine, etc., which are selling at abnormal prices. 

(iii) It is difficult to say if the agriculturists are saving anything 
beyond what is necessary to repay debts. · 

v: Bombay.-(i) Roughly 58 crores. 
(ii) Agriculturists are able to pay part of their debts and the out­

standings and overdues of co-operative societies are also _going down. 
While it is true that agricultural wages and prices of consumer goods 
have increased and the prices of foodgrains have been controlled, there is 
decided improvement in the condition of the agricultural classes. . 

·(iii) Well-to-do agriculturists are, to some extent taking advantage 
of the facilities for encouraging the savings habit afforded by the Post 
Office Savings Bank, Cash Certificates, National Savings Certificates and 
Co-operative Societies' Others have practically nothing to lay by. 

/s. The Central Provinces .and Be-rar.-(i) Roughly 36 crores. 
(ii) High prices have resulted in regular paym.ents of instalments of 

I!Caled-down debts and in making many debt-free or in redeeming their 
lands which were mortgaged. . 

1 The replies to the first part of the question are generally based on estimates made about 
~n years ago, and should not be regarded as accurate even at that t!Jne. They aerve merel)' to 
stve a rough idea of the order of magnitude of the debt. 
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'(iii) The rural population knows no other method of saving than the 
purch~se of land, cattle, or gold and silver. All these being high priced, 
a leamng has been shown to purchase land wherever possible. 

6. Madras.-(i) Roughly 200 crores. 

(ii) An enquiry by a compet':n.t econo~ist is proposed to be under­
taken as reg3:rds the p~esent position of mdebtediiess. There is a pro­
nounced fall m ~he busmess of the land mortgage banks. Outstanding 
!oans ar~ decreasmg _and overdues are reduc':d. There is a progressive 
~ncrease 1n the collectiOns, and advance collections have also been increas­
Ing year by year. It is possible1 from these indications, to conclude that 
ryots have t~ken ~dvantage of tne present level of prices to discharge as 
~uch . of theu pri<?r debt as possible with the increased incomes or by 
dtsposmg of a portion of their holdings, which have risen in value or by 
both. . ' 

(iii) A savings drive which was launched in June 1943 resulted in 
the subscription of 22 crores by the end of March 1944. The drive is 
being continued, and during the :first :five months of 1944--45 yielded 5·40 
crores. Various measures are being taken to encourage the saving habit 
and to secure investment in land improvements. 

A non-official view is as follows: "It is safe to assume that there 
~as been a re~uct~on in indebte~ess. -At least saving to clear their dues 
mstead of fnttermg away thetr resources seems to exist thereby dis­
proving that the agriculturist is improvident. The saving' habit should 
be· encouraged by diverting the funds for investment in productive enter­
prises." 

7. North-West Frontier Province.-(i) No estimate has been made. 
(ii) The village proprietary body has been able during the present 

period of high prices to become debt-free. The debt of the tenant class 
in Kohat, Bannu and Debra Ismail Khan districts seems to be little 
affected. ·This class is unlikely ever to free itself from debt due to the 
terms and conditions of the original debt incurred. 

. . (iii) There has been no indication of any development of saving habits 
or thrift during the war. On the contrary, the tendency has been to 
spend freely, and mostly not on agricultural objects. 

8. Orissa.-(i) No reliable estimate has been made. 
(ii) Substantial cultivators have been able to effect small savings, 

out of which they paid something to liquidate their own debts without 
incurring new ones. The smaller agriculturists owning land only to the 
extent of 5 acres have not much benefited by high prices, as they have 
hardly any surplus produce to repay the old loans and the high prices of 
consumer goods have imposed an additional strain on this class. The 
indebtedness of members of co-operative societies in the province has 
dropped from, about 52 lakhs to 42 lakhs, although the total number of 
members has increased by about 20 per cent. 

(iii) The well-to-do classes are investing their savings in the pur­
chase of lands and Defence Savings Certificates and other war bonds. 
There has been a noticeable demand for land among agriculturists in the 
rural areas. 

9. Pwnjab.-(i) About 140 crores (200 crores have been sometimes men-: 
tioned). 

(ii) There is no doubt that agricultural indebtedness has been greatly 
reduced during recent years. The amounts claimed before Debt Concilia­
tion Boards have been steadily decreasing since 1941 which means that 
either the amount of debt has decreased or that the debtors and creditors 
have settled their debts without the help of these Boards, or both. In 
several districts the work of these Boards has decreased so much that it 
is no longer necessary to keep them in being. Where holdings are large 
and facilities for irrigation sufficient, great benefit has been derived from 
the rise in prices. In other areas the saleable surplus has been largely 
consumed by the rise in prices of other consumable goods t;equired ~Y 
cultivators. Crown lands worth 16 crores have been sold durmg the SIX 
years commencing from 1939-40, and during this period 26·07 crores have 
been invested in Defence Bonds, Defence Savings Certificates, Defence Sav­
ings Bank Deposits, Defence Savings Provident Fund, etc. About a crore 
of rupees every month is being received by way of family allotments of 
soldiers and, notwithstanding the increase in the cost of living as. well as 
the cost of production which must have to some extent neutralized the 
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rise in prices of agricultural produce, it can be safely assumed tbat a 
substantial portion of this amount must have been used in the settlemen~ 
of debts. This inference is supported by the fi~res relating to recoveries 
and outstanding debts of co-operative credit soc1eties in the province. 

(iii) There is no doubt much avoidable spending, but the application 
of controls, non-availability of consumer goods, and lack of means of 
transport nave acted as a brake, and the memory of the fall in prices 
in 1930 and following years has also discouraged spendthrift tendencies. 
Much of the surplus cash derived from the sale of agricultural products 
has been and is being used for purchase of more Government land or is 
being put into defence and small saving bonds. 

10. Sind.-(i) No estimate has been made. 
(ii) There is no doubt that private debts have been largely repaid, 

and very large arrears of taccavi and land revenue which were long out­
standing have been collected. No precise estimate can be made of the 
extent to which indebtedness bas been cleared. 

(iii) It is very doubtful whether any saving habits have been deve­
loped. The Hindus of the province, taking them by and large, are careful 
with money, but the Muslim agr1cultural population is not. They are 
prone to fritter their spare money away on social functions and wasteful 
amusements. The shortage of consumer goods has handicapped them in 

. doing this but they seem able to get rid of their money in one way or 
another without much difficulty. · 

11. United PToviMes.-(i) Roughly 124 crores. · 
(ii) No definite information is available, but the increased pros· 

perity of the agriculturist classes must have tended to reduce their annual 
borrowings and also perhaps the total volume of the debt. 

(iii) No precise information is available to establish that saving 
habits have been developed. It is possible to say that agriculturists have 
been able to save more than previously. The Defence Savings drive resulted 
in collections amounting to nearly 12 crores between May 1943 and March 
1944. A fairly large proportion of this amount represents investments 
by the rural public in Post Office Savings Bank. accounts and in collective 
subscriptions. 
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APPENDIX IV 
AGRICULTURAL PRICES AND WAGES 
A.-REVIEW OF PRICES OF RICE AND WHEAT 

1. Object of note.-The object of this note is to review the course of the 
prices of rice and wheat in different provinces of British India l'l'fore and 
during the P.resent war, and to determine the broad relation between the 
prices preva1ling in India during the year 1944 and pre-war {•rices as well 
as pre-depression prices. For the .Purposes of this note, it is assumed in 
relation to any particular price category, thali the average during the 
quinquennium ending 1938-39 repre.sents the pre-war price; and that the 
average during the quinquennium ending 1928-29 represents the pre­
depression price. 

2. Statistics reviewed.-The Season and Crop Reports prepared annually 
by Provincial Governments include figures showing for each district the 
average prices during the harvest period for the principal foodgrains of 
the J.>rovince:' The median average of the district figures thu:;; prepared is 
ascertained and included in a statement of harvest price~; published in the 
Agricultural Statistics of India. The harvest prices so recorded have 
been extracted in Statements I and II annexed. They cover the period 
1913-14 to 1942-43 and furnish rice prices for nine provincos, paddy prices 
for two provinces and wheat prices for eight provinces. • The averages of 
the figures for the quinquennia ending 1928-29 and 1938-39 . have b~>en 
calculated and are exhibited in Statements IH· ar.d IV, together with 
index numbers based on pre-depression and pre-wl1-r prices. 

3 Pre-war prices in the principal p1'oducing provinces.-Bengal and 
Madras are the two most important rice-producing provinces; the Punjab 

and the United Provinces, the two most important wheat producing pro­
vinces. The following table shows the average harvest prices per ·maund 
of rice and wheat during five quinquennial periods before the present war 
as well as the highest and the lowest prices during the 25-year period :-

Rice. Wheat. 
,.---J-

Bengal. Madras. Punjab. United 
~.Provinces. 

l!.S. A, BS • .&, :as • .&. RS. A. 
1914-15 to 1918-19 4 13 5 9 3 15 4: 8 
1919-20 to 1923-24: • 6 1 7 7 4: 14 5 5 
1924-25 to 1928-29 . •.· 6 15 7 4 4: 9 5 6 
1929-30 to 1933-34 3 13 4 7 2 5 214 
1934-35 to 1938-39 3 6 3 13 2 5 3 0 

Highest price In 25 years 7 8 8 14 611 6 6 
Lowest price of 25 years 2 10 3 2 '1 9 2 5 

4. Moveme-nt of rice prices measured by the pre-depression prio.e 
Bf!llndard.-Assuming the average price of the five-year period ending 1928-
29 is represented by 100, prices during other quinquennia can be expressed 
as percentages of the pre-depression prices. The table below furnishes the 
index numbers thus obtained for rice in Bengal and Madras and also 
exhibits the position in seven other provinces tak.en together :-

lndem number& ol rice prices. 
Seven 

Bengal. Madras. other 
provinces. 

1914-15 to 1918-19 69 77 77 
1919-20 to 1923-24 87 103 100 
1924-25 to 1928-29 100 100 100 
1929-30 to 1933-34: 55 62 60 
1934-35 to 1938-39 49 52 53 

Highest price in 25 years 108 122 121 
Lowest price in 25 years 38 43 45. --

•There are a few omissions In the Statements. It is ascertainable from the publlllhed material 
that the prices represent the average retail prices during the harvest period in the case of certain 
provinces. Whether thlll has been nnlform In the case of all provinces has not been verified It 
may be assumed that tue ligures have been compiled on a uniform basis throughout the period in 
each province and are reliable for the purpose of Indicating the long·term trend. · · - · · 
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The figures in this table bring out the fact that throughout India prices 
during the decade following the end of the last war, were higher than 
during that war. In the case of Bengal the rise Qf prices immediately 
after the war was less marked but gathered momentum during the quin~ 

quennium preceding the depression. This was also the case in Assam and 
Bihar. In Madras the peak was reached in 1919-20 and a drop occurred 
in the following year. The further course of prices was relatively steady. 
This was roughly also the case in other provinces. 

When the depression occurred, the fall of prices was more pronounced 
in Bengal than elsewhere and recovery was also slower. The average 
figures for the quinquennium ending 1933--34 do not adequately reflect the 
magnitude of the depression because they include the price3 of 1929-30, 
when prices had begun to fall but not steeply. The " lowest price " 
figures indicate more clearly the magnitude of the price fall. It will be 
noticed that the pre-war price, i.e., the average of the quinquennium 
ending 1938-39, is smaller than the average of the preceding quinquennium, 
still smaller than during the last war, and generally of the order of one­
half of the pre-depression price level. This indicates clearly the extreme 
slowness of the rate of recovery and that when war broke out in 1939, the 
greater part of the recovery from the depression was still to come. 

5. Movement of wheat prices measured by the pre-depression standartt.­
The following table shows in respect of wheat, figures corresponding to 

those given above for rice :-

Indez numbers of wheat prices. 

Punjab. United Six other· 
Provinces. provinces. 

1914-15 to 1918-19 87 84 83 
1919-20 to 1923-24 108 99 104 
1924-25 to 1928-29 100 100 100 
1929-30 to 1933-34 50 53 58 
1934-35 to 1938-39 50 55 54 

Highest price in 25 years 147 119 139 
Lowest price in 25 years 34 43 46 

These figurea reflect the same tendencies as· in the case of rice. It will 
be noted, however, that the rise in price between the last world war and 
the decade following it, was proportionately less .in the case of wheat than 
in the case of rice. 

6. Movement of prices during the war before the fall of Burma.-For 
the purposes of measuring the price changes in recent years it is convenient 
to use the pre-war price, i.e., the average price during the five yean 
ending 1938-39 as the standard. This average is accordingly assumed to 
be 100 and the following table exhibits for rice and wheat the index 
numbers for the years 1939-40, 194()-41 and 1941-42. For purposes of 
comparison the pre-d~pression level and the lowest price level have aLso 
been represented by mdex num,bers:-

Rice. Wheat • 

.. 0 0 Cl) 

,.aai .. .. ..,., !lot Q. 
. 0 ~ .. .. . 

i .c ., . 
t . = -~ 'tl8 ..a"' dJ -o.9 .. "§ ~·~ 'tl ., .. = ~ 

. t Q. H;:. Cl) 

~ rll !lot p r.a 
Pre-depression level 206 190 192 197 179 186 

Lowest price level 78 82 86 68 77 85 

Pre-war period 100 100 100 100 100 100 

1939-40 131 113 116 113 127 115 

"1940-41 152 125 137 132 117 130 

·1941-42 159 141 170 216 177 174 
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It is clear that during the first year of the war, rice and wheat prices 
were still a long way behind pre-depressio11 levels. During 1940-41 a 
steady rise in prices wa:~ maintained. But it is noticeable that rice pric~s 
in Bengal and wheat prices in the Punjab were rising more rapidly than 
elsewhere. The former reflected in the main the effect of an extra­
ordinarily poor crop. The further advance which took place in 1941--42 
brought wheat prices in the Punjab definitely above the pre-depression 
level, in the United Provinces practically to that level, and ~lsewhere not 
far behind. Rice prices were still roughly' 50 points below the pre­

depression level in Bengal and Madra:~, but in the other provinces they 
had risen to 22 points below that level. 

7. Rice prices in recent years.-Information about the provincial 
harvest prices is incomplete for the year 1943 and not yet available for 
1944. It is, therefore, necessary to piece together information obtained 
from Provincial Governments in reply to enquiries on this point, in order 
to obtain some idea of the relation between the price level, (a) in different 
provinces and (b) in each province as compared with pre-war prices. 

(i) .Madras.-Index numbers showing the presidency average of thl 
retail prices of rice (second sort), based on 1913-14 as 100, are maintained' 
by the Provincial Government. By converting the indices fo1· the five 
years ending 1938-39 to 100, it is possible to establish the relationship 
between the recent price level in Madras and pre-war prices. The relevant 
figures a.re shown below :-

Year. 

1934-35 
1935-36 
1936-37 
1937-38 
1938-39 
1939-40 
1940-41 
1941-42 
1942-43 
1943-44 

... 

Index as converted to 
Index based on 1913-14, quinquennium ending 

·1938-39 as base. 
71•30 
73·92 
7l•ll 
73·36 
73·73 
79•55 
90•62 

103•94 
154·41 
184·24 

} 100 

109 
125 
143 
212 
253 

It may be assumed from the above figures that the level reached in 
1943-44 was roughly 250 per cent of the pre-war price. 

So much about retail pricek~ A statement furnished by the Madras 
Government shoW:! the monthly average wholesale prices expressed in 
index numbers, based on the prices which prevailed in August 1939 as 
100. These numbers, averaged for the whole year, are shown below:-

Years. Average monthly indices. 
1940-41 120 
1941-42 139 
1942-43 192 
1943-44 246 
1944-45 (5 months only) 240 

In view of the fact that the monthly average wholesale price for Augu.st 
1939 is given as Rs. 3-11-Q per maund, while the pre-war average retaiL 
price was Rs. 3-13-0 per maund, it may be taken that in respect of whole­
sale prices, the index numbers furnished above express fairly closely the 
relatiOn between prices in these years and pre-war prices. -

During the first eight months of 1944 the average monthly wholesale 
price of rice (second sort) in the province as a whole was Rs. 8-14--0 per 
maund. This, it may be inferred, .represents something between -240 and' 
250 per cent of the corresponding pre-war price. 

(ii) Bengal.-Prices rose enormously in 1943. They came down, how.: 
ever, in 1944 and the provincial average price of coarse rice during the 
first 10 months of 1944 was Rs. 14-5--0 per maund as compared to the. 
pre-war. avera~e of Rs .. 3-6-0 per maund. But it was a period· of steadily 
descendmg pnces an4 m October 1944 the average- price was Rs. ·11-13-0 
per m_aund representmg about 350 per cent of t_he J?re-war figure.- There 
1s no mformat10n about subsequent months; but m v1ew of the crop being 
slightly below normal and some information about prices in · the first 
week of April 1945, it seem3 unlikely that the average has fallen furth~r. 
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It may, therefore, be concluded that there is at present a considerable 
disparity in :l'rices between the two big producing provinces. While the 
latest prices m Madras are somewhat below 250 per cent o~ the pre-war 
price, Bengal prices are in the neighbourhood of 350 per cent of the pre­
war figure. 

(iii) Sind.-The pr~war price was As. 8 per maund above Madras. 
The wholesale price in the producing areas in this province is being 
kept, in terms of a Direction issued by the Government of India, 
in the neighbourhood of Rs. 9--4-0 per maund. Sind rice prices may, 
therefore, be regarded as being nearly. in parity with Madras and not 
more than 250 per cent of pre-war pnces. 

(iv) The Central Provinces.-The pre-war price was As. 9 per 
maund below Madras. The average wholesale price per maund during 
the first nine months of 1944 was Rs. 8-13-2 at Raipur, Rs: 9-2-8 at 
Gondia, Rs. 9-15-8 at Nagpur, and Rs. 11-1-9 at Jubbulpore. From this 
it may be inferred that the minimum price in. the Central Provinces 
roughly corresponds to the average price in Madras and that the average 
price in the Central Provinces is intermediate between Bengal and Madras 
and is probably of the order of 300 per cent of pre-war. 

(v) Orissa.-The pre-war price in this province was As. 15 per 
maund below Bengal and Re. 1-6--0 per maund below Madras. Under the 

system of monopoly procurement in force in the province, there is a fixed 
wholesale price of Rs. 9 per maund for coarse rice. It is only a. little 
higher than the average wholesale price in Madras. Thus the pro­
portionate increase as compared with the pre-war price is roughly of the 
same order as that of Bengal, though the actual price level is lower than in 
Bengal and approximates to that in Madras. 

(vi) Bihar.-The pre-war average prices in Bihar and Bengal were 
about equal. Early in 1944, prices in Bihar were lower than in Bengal, 
but towards the end of the year they tended to equality. 

(vii) Assam.-The available figures (which are incomplete) indic!l.te 
that during 1944 prices in Assam were roughly in parity with Bengal 
prices. 

(viii) Bombay.-A marked feature of the price situation in this pro­
vince is the wide variation of district prices. In September 1944 prices 
varied from Rs. 11-1Q-8 in the principal rice-producing districts of Thana 
and Colaba, to Rs. 15--13-4 in Surat, and Rs. 17-8-0 in Ahmedabad. 
The pre-war price for the province as a whole was 13 annas per maunJ 
above Madras; but under present control conditions, an average price has 
no meaning for the province. The position broadly appears to be that 
prices in the producing areas are probably at a level intermediate between 
Madras and Bengal, while the prices in consuming areas are probably 
higher than even the present Bengal level. 

(ix) The United Provinces.--The pre-war price was As. 5 per 
maund above Madras, and As. 12 above Bengal. The average price 

during the first nine months of 1944 was Rs. 14-11-Q per maund. Taking 
the pre-war parity into account, prices may be regarded as being roughly 
of the same order as in Bengal. 

(x) Punjab.-Figures furnished by the Provincial Government indi­
cate that the average wholesale price of rice at Amritsar was Rs. 3-11-3 
per maund during the quinquennium ending 1939, rose to Rs. 15--7-8 per 
maund during .1943 and fell during the first n.ine months of 1944 to 
Rs. 13-3-Q per maund. There was a big drop in price from Rs. 13-8-0 
in August to Rs. 10-8-0 in September, i.e., from a level exceeding 350 
per cent to below 300 per cent of the pre-war level. The subsequent 
course of prices is not known but may be assumed to be well above the 
Madras and Sind parity, though not quite so high as in Bengal. 

To sum up, the position broadly appears to be that in relation to 
pre-war prices, prices of rice in Madras are the lowest in India ~nd those 
in Sind are very nearly as low. The level may be taken to be not less 
than 240 per cent and not more than 250 per cent of the pre-war price. 
The price'S prevailing in Bengal are definitely high and are in the 
neighbourhood of 350 per cent of the pre-war pnce. The prices in Assam. 

Bihar and the United Provinces are approximately at the same level as 
in. Bengal. The prices in the Central Provinces are intermediate between 
Bengal and Madras prices and roughly about 300 per cent of the pre-war 
level. Prices in the Punjab are intermediate between those in the Central 
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Provinces and Bengal. Orissa prices are not much higher than Madras, 
though in view of the relatively low level of prices before the war, the 
proportionate increase has been higher. ' 

8. Wheat prices in. Tecent years-(i) The Pun.iab.-The following table 
shows the average wholesale prices for wheat at Lyallpur and tho inuex 

numbers based on the quinquennium ending 1938-39:-
:as. A. P. 

Quinquennium ending-
1938-39 •• 2 8 9 100 
1940 3 0 8 ll9 
1941 3 10 11 145 
1942 411 9 186 
1943 10 2 9 399 

First nine months of-
1944 9 1 9 357 

The Government of India have fixed the statutory maximum price for 
wheat at R3. 9-8-0 per maund and prices are kept below the statutolj! 
maximum through control measures. In September 1944, the price was 
as low as Rs. 7-14-o per maund. Reports relating to the first week of 

April 1945, however, indicate a return to prices near the statutory 
maximum. There is thus a tendency to marked fluctuation. Judging 
from the figures for the most important centres1 the level maintained 
in the province generally during the first nine month3 of 1944 was 
probably in the neighbourhood of 350 per cent of th.e pre-war price. 

(ii) The United, Provinces.-The pre-war average price was Re. o-11-o 
above tb,.e Punjab level, and the statutory maximum pr_qvides for a price 
differential of Re. o-12-{) per maund above that in the Punjab. 'fhe 
maintenance of the statutory maximum has presented difficulties in the 
United Provinces. The average price during April to September 1944 was 
Rs. 10-0-8 per maund. Thus the price in the United Provinces may be 
regarded as tending to be relatively aa high as in the Punjab, if not­
higher. 

(iii) Sind.-The pre-war average price was about As. 12 per maund 
above the Punjab level. The Government of Sind succeeded in 

keeping prices steady between the beginning of 1942 and April 1944. In 
view of the very large disparity between the prices prevailing in the 
Punjab and Sind, wheat prices weie permitted to rise in Sind and the' 
11ame statutory maximum prices were fixed for both provinces.. Pricea 
then fluctuated, imd the average figure for 1944 is not available. The 
figures available for the first week of April 1945 indicate a level about 
As. 12 per maund below the Punjab level. While the position is somewhat 
unsettled, it is clear that prices in Sind are definitely lower than in 
the Punjab and may be regarded as between 250 and 300 per cent of the 
pre-war prices. 

(iv) The Central Provinces.-The pre-war price was the same as in 
Sind. The average wholesale price for the first nine months of 1944, n.s 
compared with the 1938 average (which is very near the pre-war average), 
was 350 per cent in Seoni where the percentage rise was the lowest. The 
average prices were higher elsewhere ranging from Rs. Io-14-3 at Seoni 
and Rs. Io-12-5 at Khurai, to Ra. 13-&-0 at Saugar, Rs 13-6-8 at Nag­
vur and Rs. 13-9-Q at Jubbulpore. Prices at these· latter centres, 
however, dropped during September 1944 and this brought the prices 
roughly into parity with those at other centres. Broadly, therefore, 
wheat prices in the Central Provinces may be regarded as tending to be 
as high as in the Punjab and the United Provinces, i.e., at or above 
350 per cent of the pre-war level. 

(v) Bombay .-Prices ruled high in early 1944, and varied widely 
from district to district. They came down later, and a statement fur­
nished by the Bombay Government indicates that in September 1944 a level 
was reached which was generally comparable with that in the Central 

Provinces. 

To S'llm up, wheat prices have been generally unsettled and have tended 
to be about 350 per cent of the pre-war pricea or higher; an exception 
is Sind, where prices tended to range from 250 per cent to 300 per cent 
of the pre-war figures. 
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S:rATEMENT I.-Harvest :pric:es of rice (winter) :per Btandard maundo 

Median averages-of th~ district figures reported in the Provincial Season and Crop Reports). 
·central North-West United 

Year. A~am. ~ :Bengal. Bihar. Bombay. Provinces Madras. Frontier Orissa. Punjab. • Sind. Provinces. 
and Berar. ·Province. • 

BB.A. BS• .a.. 118. A, :as· .a.. :as. A. :as. A· :&8• A. RS. A, 118, .a.. 118, A. :as . .a.. 

1913-14 4 15 5 2 4 8 5 8 411 5 8 211 3 13 2 8 6 1 511 
1914-15 5 1 5 2 4 10 5 8 4 9 ' 14 2 14 3 13 211 6 8 5 0 > 
1916-16 5 2 5 4 4 12 511 4 6 4 15 3 1 3 12 2 14 5 I5 511 Cl . ' ld 
I916-17 4 9 5 0 4 I) 5 13 4 7 5 3 2 I2 :l 8 2 7 6 3 5 0 ... 
I917-18 3 8 3 7 511 5 0 5 I 2 4 2 I2 2 10 7 1 4 10 0 

d 
I918-19 5 4 6 0 8 14 7 11 3 8 5 I 4 2 10 11 7 6 t" 

I919-20 ---6 5 7 0 610 7 14 8 I 8 14 5 6 5 10 4 6 IO 8 8 0 
.., 
d 

1920-21 5 10 6 8 6 3 8 14 7 0 7 8 4 12 5 4 4 9 I2 5 9 9 1>:1 

1921-22 5 5 6 0 5 15 9 2 6 6 7 4 6 10 4 8 5 0 12 5 8 14 > 
t"' 

1922-23 4 5 5 8 5 0 8 0 5 3 7 0 3 8 3 8 3 5 10 5 7 10 
,......, 1923-24 4 13 5 4 5 2 8 0 5 12 6 12 3 4 3 5 3 0 6 12 6 14 "d 

"'" 1924-25 6 4 6 7 5 6 8 3 6 9 711 3 4 4 6 3 8 8 3 7 9 
!:>:j 

--l 
... 

00 1925-26 6 6 7 0 5 12 8 7 [; 9 7 2 3 9 4 10 3 12 8 0 7 4 0 

L..J 
to:! 

1926-~7 6 9 7 3 6 5 8 3 ,6 6 7 5 3 5 4 10 3 10 11 4 7 4 rJl 

1927-28 7 1 7 8 6 14 8 0 5 14 7 4 3 4 4 3 3 8 11 4 7 2 > 
1928-29 5 12 6 10 6 8 7 13 6 6 6 14 3 4 4 6 3 15 10 2 7 6 ~ 
1929-30 5 0 6 0 5 8 7 10 5 9 6 6 3 5 3 8 3 3 9 11 7 0 
1930-31 a 13 4 1 3 14 5 14 3 7 4 14 2 8 2 6 I 1Q • 6 2 5 2 ~ 
1931-~2 2 15 3 5 3 5 4 12 3 4 4 3 2 11 1 15 1 10 5 14 4 0 > 
1932-33 2 6 2 10 3 3 4 13 3 1 3 10 2 4 1 13 2 2 5 6 4 7 Cl 

1933-34 211 3 0 3 1 4 5 2 13 3 2 2 2 1 11 1 10 4 JO. 3 11 ~ 
1934-35 a 1 3 4 3 6 4 4 3 3 311 1 13 2 3 1 10 4 2 3 12 
1936-36 2 15 3 8 3 8 4 7 3 3 3 13 2 0 2 10 1 15 4 10 4 1 
1936-37 2 13 3 6 3 5 4 12 3 5 311 2 1 2 7 2 1 4 0 4 3 
1937-38 8 0 3 4 3 4 4 12 3 4 3 14 1 13 2 8 2 0 4 14 4 5 
1938-39 3 3 3 8 3 8 li 0 3 4 3 15 1 12 2 10 1 15 4 0 4 3 
1939-40 4 0 4 7 4 0 5 3 311 4 5 2 0 3 1 2 5 4 5 4 7 
1940-41 . 4 s 5 2 4 12 511 4 13 4 12 2 5 3 10 2 8 5 0 5 6 
1941-42 4 12 5 6 5 7 8 0 6 6 5 6 3 0 4 3 3 9 611 
1942-43 8 1'- 8 0 12 12 8 6 6 11 6 3 5 15 .. 10 0 

• Relatee to paddy. 



STATEMENT II.-Han~esl pricu of wheal per 1tandard maund. 

(Median averages of the district figures reported in the Pr•>vincial Season and Crop Reports.) 

Central North-West United 
Year. Bengal. B.lh&r. Bombay. Province• Frontier l'nnjab. Bind. 

and Berar. l'rovl.nce. l'rovlnces. 

Ba. A. Ba • .&. BB • .&. BB • .a.. BB. A. BS • .&. BS • .&. BB.A. 

1913-14 4 4 4 1 411 8 15 3 7 3 1 314 3 15 
1914-15 5 2 5 3 5 8 4 4 3 10 3 8 5 2 4 6 ~ 

1915-16 5 0 5 0 5 2 3 5 311 3 3 4 8 311 Q 

1916-17 4 8 4 5 4 13 311 3 9 3 8 4 11) 3 13 ~ 
1917-18 3 10 4 10 6 5 5 8 4 4 314 5 12 4 3 C':l 

1918--19 6 0 6 9 10 8 5 0 5 8 8 3 6 6 ~ 
1919-20 7 8 6 15 8 14 6 5 4 15 4 12 611 5 5 ~ 

1920-21 5 12 6 3 8 3 7 4 7 10 611 611 6 3 ~ 1921-22 7 0 7 7 9 2 7 4 5 4 5 8 9 14 6 6 
1922-23 5 4 5 13 6 14 4 6 3 6 3 12 5 0 4 9 t:"' 

~ 1923-24 4 13 5 2 ·e 11 4 2 3 9 3 10 4 12 4 0 "d 
tf>o. 1924-25 6 0 6 6 8 2 5 9 5 6 5 0 6 12 511 t:tl 
~ 

.... 
(Q 1925-26 6 1 6 6 7 15 4 14 4 12 4 14 611 5 8 C':l 

&....I 
1926-27 6 4 6 5 8 0 5 10 4 7 4 8 6 2 trl 5 3 rn 
1927-28 6 2 6 0 6 7 5 3 4 4 4 4 5 13 5 2 
1928-29 6 0 6 0 7 2 5 7 4 13 4 4 7 3 5 5 ~ 

1929-30 5 14 5 0 6 7 4 7 3 10 3·o 4 14 3 14 ~ 
1930-31 4 0 3 9 4 7 2 4 2 5 1 9 2 13 2 5 

~ 1931-32 3 8 3 8 4 0 2 8 2. a· 2 1 2 14 2 9 
1932-33 3 2 3 8 4 4 2 14 ~ 14 2 .12 3 8 2 15 Q 

1933-34 3 0 3 3 3 15 2 9 2 6 2 2 2 8 2 9 trl 

1934-35 3 0 3 6 314 2 8 2 4 2 2 2 15 2 13 
rn 

1935-36 3 0 3 7 3 9 2 15 2 6 2 5 2 14 2 14 

1936-37 3 6 4 2 5 3 3 14 211 2 14 4 0 3 10 
1937-38 3 4 3 15 4 6 3 2. 2 5 2 2 . 2 15 2 14 

1938-39 3 8 311 4 0 2 15 2 7 '2 4 2 11 2 15 

1939-40 3 15 4 4 5 0 311 3' 1 2 10 211 3 13 

1940-41 4 3 4 7 4 15 3 13 3 6 3 1 4 9 3 8-
1941-42 p 0 5 12 611 5 15 5 0 5 0 5 5 

1942-43 lO 0 16 6 711 10 0 10 11 
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STATEMENT ill.-Harl!est prices. 

Base prices (per standard ma.und)-Average five years ending 1928-29. 

Bengal 
Madras 
Bihar 
U.P. 
Assam 
C.P. and Berar 
Orissa. 
Bombay 
Sind .• 
Punjab 
N.W.F.P. 

Rice. 
RS • .A. 

6 15 
7 4 
6 3 
7 5 
6 6 
6 2 
4 7 
8 2 
9 12 
3 10• 
3 5• 

Punjab 
U.P. 

Wheat. 

C.P. and Berar 
Bihar .• 
Sind 
Bombay 
N.W.F.P. 
Bengal •• 

• Relates to paddy. 

RS • .A. 

4 9 
5 6 
3 5 
6 3 
6 8 
7 8 
4 12 
6 1 

Trend of prices (bass-average 192(..25 to 1928-29=100). 

Rice. 

Province. 
Quinquennium ending 

191S-19. 1923-2,. 192S-29. 1933-84. 193S-39. 
Bengal 69 87 100 55 49 
Madras •• 77 103 100 62 52 
Bihar 74 93 100 62 55 
U.P. 76 112 100 66 57 
Assam .. 77 82 100 53 47 
C.P. and Berar 75 105 100 59 53 
Orissa •. 85 100 100 50 55 

·Bombay 78 103 100 66 57 
Sind 75 107 100 65 45 
Punjab 82 112 100 57 52 
N.W.F.P. 86 141 100 77 57 

Wheat. 

Province. 
Quinquennium ending 

191S-19. 1923-24. 192S-29. 193~4. 193S-39. 
Punjab 87 108 100 50 50 
U.P. 84 99 100 53 55 
C.P. and Berar 79 110 100 55 57 
Bihar 83 102 100 60 59 
Sind 87 102 100 51 48 
Bombay 86 106 100 62 56 
N.W.F.P. 84 104 100 57 52 
Bengal 80 100 . 100 64 53 

Statement IV.-Base prices • 

• · Average of harvest prices during the quinquennium ending 1938-39. 

Province. 

Bengal .• 
Madras 
Bihar •• 
U.P. 
Assam .. 

Rice. 

C.P. and Berar 
Orissa •• 
Bombay 
Sind 
Punjab 
N.W.F.P. 

Price per 
standard maund 
. (82-2 lb.). 

8. A. 

3 6 
3 13 
3 6 
4: 2 
3 0 
3 4 
2 7 
4 10 
4 5 
1 14* 
1 14* 

Wheat, 

Province, 

Punjab 
U.P. 
C.P. and Berar 
Bihar •. 
Sind 
Bombay 
N.W.F.P. 
Bengal 

• Relates to paddy. 
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Price per 
standard maund 

(82-2/7 lb.). 
RS • .A. 

2 5 
3 0 
3 1 
311 
3 1 
4 3 
2 7 
3 4 
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Trend of prices (base-average !or the quinquennium ending 1938-39=100.) 
\ 

Rice. 
Minimum during depresalon 

period, 
.---

Province. 1939-40. 194()-41, 1941-42. 1942-43. Year to 
which the 

Price, Index. ~Ice re t.ea. 
RS,A, 

Bengal 131 152 159 N.A. 2 10 78 193Z-33 
Madras 113 125 141 220 3 2 82 1933-34 
Bihar 119 141 161 237 3 1 91 1933-34 
U.P. 108 129 162 242 311 89 1933-34 
Assam 133 150 158 295 2 6 79 1932-33 
C.P. and Berar. 113 148 196 N.A. 2 13 87 1933-34 
OriBSa 126 149 172 254 1 u 69 1933-34 
Bombay 112 123 173 276 4 4 92 1934-35 
Sind •• 100 116 N.A. N.A. 4 0 93 1936-37 
Punjab 123 133 190 317 1 10 87 1930-31 

1931-32 
and 

1933-34 
N.W.F.P • .. 107 123 160 357 1 12 93 1938-39 

Wheat. 
Minimum during depression 

period. 

Province, 1939-40. 194()-41. 19U-42. 1942--43. Year to 

Punjab 
U.P ••• 
C.P. and Berar. 
Bihar 
Sind 
Bombay 
N.W.F.P. 
Bt>ngal 

Price, 
RB, A, 

113 132 216 432 1 9 
127 117 177 356 2 5 
120 124 194 N.A. 2 4 
115 120 156 270 3 3 

88 149 N.A. N.A. 2 8 
119 118 160 391 3 9 
126 138 205 315 2 3 
121 129 154 N.A. 3 0 

N .A.I;-'Not available. 

B.-REGULATION OF FooDGRAINS PRicEs 
Question. 

which the 
Index. price 

relates. 

68 1930-31 
77 1930-31 
73 1930-31 
86 1933-34 
82 1933-34 
85 1935-36 
90 1931-32 
92 1933-34 

(i) During, the economic depression of the early thirties, the agricul­
tural classes were hard hit as a result of an unduly low level of price·a of 
foodgrains. On the other hand, it has been found necessary, during 
recent years, to adopt various measures for preventing prices of food­
grains from rising too high and thereby causing serious hardship to the 
consumers. In view of this experience do you consider that Government 
should, in the future, accept responsibiiity for maintaining even in normal 
times a system of regulated prices for foodgrains P 

(ii) If so, discuss to what extent the various · control measures at 
present in force and the system of supply and distribution developed 
recently would have to be retained even in normal times. Outline a 
scheme of measures which in your opinion, would constitute a workable 
system of regulated prices and ensure a· fair minimum price for the 
agriculturist and a fair maximum for the consumer and prevent undue 
fluctuations. 

Abstract of replies to part (i) of th~ qu.esti~m • 
I. Yfra-nsition. period before " normal times ".-It is emphasized in 

almost all the replies received from Provincial Governments that " normal 
times " should not be deemed to begin immediately after the cessation of 
hostilities; there will be a period following the end of the war during 
which the present systems of control should continue, with modifications 
in some respects but without material relaxation. The probable duration 
of this period of transition from war to peaoe has been described ae 
"several years" by one Government, "a decade" by another, •• some 

years " by a third, and " two to three years " by a fourth. _ 

2. The Governments of Madrcu, Bombay, Orissa, Assam, Sind and the 
North-West FTontier PTovince support the view that the responsibility 
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for maintaining even in normal times a system of regulated prices should 
be accepted by Government. This is regarded as necessary in order, 
broadly, to secure the following purposes :-

· · (i) prevention of extreme fluctuations such as those which occur 
during an economic depression, and during a war the serious economic 
and social consequences of which are well known; and 

(ii) assuring the agricultural producer-
(a) the maintenance of a higher standard of living than before the 

war: and • 
(b) the incentive for improved production. 

The latter of these two purposes has been emphasized generally. 
3. (i) Tk.e Unified Provinc_es Gover·rvment takes the view that ma·inten­

ance of regulated prices fvr foodgrains even during normal timils would 
be difficult to carry through successfully unless Government took over 
the control of the economy of the country as a whole. The trend of the 

reply is to suggest that the latter, though difficult and expensive, would 
be ·practicable. 

(ii) The Bengal Government has pointed out that " if India, like 
other countries, decides to adopt a plan of long-term development and 
employs an up-to-date technique of internal full employment, the stabili­
zation of prices would be a necessary concomitant. On the other hand, 
if the decision is to work within the existing economic structure, any 
attempt at price control will raise issues beyond the competence of the 
province's financial resources." The trend of the reply is to suggest that 
a system of regulated prices would be so difficult and expensive as to be 
impracticable. 

(iii) :The Bihar Government is doubtful about its ability to ensme a 
minimum price for the agriculturists as a permanent measure in normal 
times. It is in favour of the Central Government fixing prices, controll­
ing movements, and supporting the fixed prices by buying operations 
" in- an abnormal wave of depression when prices of foodgrains fall too 
low • ·· .. and agrarian distress or dangerous reduction in area nnder 
foodgrains "is apprehended." In other words, Bihar favours free trade 
in normal times, limited by occasional intervention -. by Government 
(principally the Central Government) for !!ecuring the first of the two 
purposes set out in paragraph 2 above-but not the second. 

· (iv) The Punjab Government says : " In normal times Governm<}nt 
should not interfere in the fixation of prices, but when conditiot.s are 
abnormal and prices fall or rise violently, Government should intervene 
and regulate prices so as to secure a fair minimum price for the producer 
and a fair maximum for the consumer." The Provincial Government 
suggests that the means of carrying this out should be studied by an 
organization set up by the Central Government. 

· · (v) The Central Provinces and Berar Government has expressed tlte 
view that, when normal times return, " it would be desirable to allow 
a more free scope for the operation of the laws of demand and supply, 
but the price level would have to be constantly watched so that Govern­
ment may intervene, if necessary, in the interests of the producer and the 
consumer." This Government also holds that " if the food production 
drive is to be really effective, minimum price for the agriculturist would 
have to be guaranteed." 

(vi) The Government of Sind is in general agreement with the 
following views of Mr. Roger Thomas (Adviser on Agriculture to the 
Government of Sind) : 

" I am strongly of the opinion that not only should Government 
shoulder the responsibility for fixing statutory maximum and minimum 
prices for oall major foodgrains grown in the country, but that the pro­
jected plans for raising the levels of nutrition and the standards of living 
and .the general welfare of the rural population have little chance of 
succeeding unless the Government doea accept this responsibility and 
implements it. In general, the farmer's greatest dread the world over is 
that the rains moay be unfavourable for the growth or the harveat of his 
crops,. and second only to that dread is his anxiety that the prices he 
will receive for his surplus produce will be below cost of production. 'l'he 
weather cannot be controlled but prices can. Having regard to the big:h 
place he takes in world economy, the farmer is justified in demanding 
from those in power that everything possible should be done to ~tabilize 
'be prices of primary agricultural products at fair remunerative levels 
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to the producer. This is fundamental to all plans for post-war recon­
wtruction, world rehabilitation, and avoidance of future world wars. In 
India, which is almost self-supporting in the matter of foodgrains, the 
problem tloes not present as great difficulties as it does in countries which 
have to depend in large part on import of foodgrains." 

Abstract of replies to part (ii} of the question 

1. Among the provinces which have advocated a system of regulated 
prioes,. Madras is now engaged in the study of a "comprehensive scheme. 
The .Board of Revenue, Madras, has expressed· the opinion that " the 
ideal sobttion for the problem would be to form producers' co-operative 
· societies for each district for dealing in the produce of agriculturists and 
to exclude all other except the societies from trading in those products." 
This has not been endorsed by the Madras Government specifically. 
Bombay believes that the present system of controls will have to continue 
substantially as it stands. The North-West }'rontier Province has · rio 
scheme and suggests study of schemes in force in England and New 
Zealand. 

The Government of Bind endorses a scheme 'outlined b_y Mr. Rr,ger 
Thomas as follows :- -

(i) Fixation of prices.-" The approach to the problem of fixing fair 
prices should be, not what the consumer can afford to pay but ·what is 
a fair remunerative price to the grower. Ha;vi-llg determined the_ fair 
maximum prices, which shall be fixed and statutory for any region over 
a period which may be one year or more; then fix a minimum as a curb 
on inflation . . • Maximum and minimum prices would have to be 
co-ordinated on an All-India basis and they woulCI. vary as between 
regions." · 

(ii The method of making the prices effective.-.. Trading would be 
permissible only within the range of the maximum and minimum prices, 
and it should be made penal to trade outside these prices Leave the 
trade to normal channels but with Government reserving the' right to buy 
at any time at the maximum under compulsory acquisition if need be. 
At the same time, Government should be prepared to buy and to take 
the prompt delivery of any grains offered at floor ,prices. If the grains 
acquired by Government at flool ,prices are not in immediate -demand in 
other parts of the province or in•'other regions in India, then they should 
be considered as buffer stocks to meet the demand in years of scarcity 
• • • The Government buffer stocks, unle·.;;s they are required to meet 
the demand from deficit areas, would be sold each yea·r and ruplaced by 
an equal quantity_ of fresh stocks." · · ' . 

The Orissa Government has outlined a scheme of control on the 'folloWing 
lines as the " minimum that would ensure the regulation of prices with 
the desired object in view " :- · • 

"(I)· Only persons who are licensed can deal in foodgrains. ·1 'The 
licensed dealers' stock will be open to inspection and. their purchases, £'tc., 
will be subject. to control by the provincial authorities; in othet' words, 
the Foodgrains Control Order will be substantially continued. . · · · · 

. '' (2) The Provincial Government will notify under the law minimum 
and maximum prices each year payable to producers. This will ;permit 
some small· market fluctuations so as to allow the powerful forces of supply 
and demand to operate within a limited zone Maximum and minimum 
prices may also be fixed for wholesale dealers.' It may not be necess:J.ry 
to fix retail prices, but such prices may also be , fixed · if , it is . found 
necessary. -, · '·.'• 

(3) It .is assumed tha~ some ye!J-rS after the war, cot?-ditions will have 
been established for a parity of prtces between one 'provmce and another. 
Indeed, this condition is essential if State interference is to be reduced 
~o the minim"?m; The pr!ces in each \'rovince will be in parity with prices 
ID other x;.rovmces and Will be determmed after mutual consultation. · The 
maximum and minimum prices will be fixed for the whole crop year. The 
difference between the maximum and minimum should not exceed one ·ar 
two rupees in the maund, depending on the basic prices. · , , · ! · 

(4) If the price of a foodgrain tends .to fall below the': level of the 
minimum price, then the following measures may be takeu by Government 
to restore the price to the minimum: · 
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(a) exports from a surplus province should be stimulated; and 
(b) Government should make purchases at the minimum price 

thereby raising the prevailing market price to the minimum price. 
If the price of a foodgrain tends to rise above the maximum, then 

the Government will-
(a) ban exports for the time being; and 
(b) release their own stocks into the market at lower than the 

maximum prices. 
(5) Provincial Government will maintain. a suitable 41-nd adequate 

reserve of foodgrains to be used as a stabilizing factor as regards prices 
and for the purpose of alleviating distress or shortage should this occur 
in any· area within its territory. For this limited purpose the Provincial 
Government may a.Jso set up a machinery for distribution. Beyond this, 
however, the Provincial Government will not undertake procurement or 
distribution which will be left to normal trade channels subject, of course, 
to the control of Government under the Foodgrains Control Order. 

(6) There will be no inter-provincial ban on export except when prices 
rise above the maximum price of a foodgrain as explained in (4) above. 

0.-AGBIOULTUBAL YfAG&S 

Questicm 
How bave agricuitural wages risen m comparison with the prices of 

toougrains au ring the warP Do you expect wages would adjust themselves 
to .a system of regulated prices in normal times or do you consider special 
measures would be necessary to secure such adjustment? 

. Abstract of Teplie& 
1. Provincial Governments generally agree that wages will adjust them­

selVes to a system of regulated prices in normal times. It is also emphasized 
in most of the replies (a) that the rise in agricultural wages has been 
due not oni_y io the rise in foodgrains prices but also to the rise in prices 
of other 'essential commodities and to large t1emands for labour in war 
industries a·nd defence works;. (b) that there will be a time-lag before 
wages completely adjust themselves to regulated prices; (c) that, in any 
case, wages will remain at a much higher level than before the war, <·wing 
to increased demand for labour from industries. The Punjab Government, 
on the other hand, ill!. apprehensive of agricultura! wages falling too 
low in the wak6 of demooilization, and considers legislative action to be 
necessary for enforcing minimum wages. The Orissa Government also holds 
that it is hkeiy that for some time after the war is over, the supply of 
labour will be greater than the demand, with the result that the wages 
may not keep pace with the regulated prices. It is, therefore, considered 
desirable by thal; Government to correlate agricultural wages to regulated 
prices in normal times. The unorganized state of agricultural labour as 
a factor in neutralizing legislative action for enforcing minimum wages 
is generally recognized. 

2. A.ssam.-It is stated that prices of foodgrains rose proportionately 
mucli. above wages of agricultural labour up to 1943. Smce then, the 
priCes of foodgrains have been reduced gradually to levels on a par with 
wages of agricultural labour and in some areas even lower. It is believed 
that in normal times wages would ad'j,ust themselves to a system of regu­
lated prices. The rise in wages is attributed by certain officials 11ct only 
to the rise in the price of foodgrains but to the large demand for un­
skilled labour in urgent military works. Special measures to regulate 
wages now and after the war according to circumstances are also ronsi­
dered necessary by certain other officia.ls. 

3. Bengal.-The average 1939--40 wages for the province· as a whole 
ranged from 3! to 4! annas. The rise in agricultural wages generally 
followed the rise in foodgrains prices. · 

Base 1939-40 
1940-41 
1941-42 
1942-43 
1943-44-

First half 
Second half 

1944-45-
, '\' irsthalC 

.Wages. 

100 
110 
115 
125 

130 
200 to 300 

400 to 500 

Price of foodgrains (average ofcereala 
and pulses). 

Base 1939 93 
1940 100 
1941 109 
1942 160 
1943 385 

1944 (first seven months) 280 
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'!'he above statement represents the increases in w.ages in the• province 
·generally. In certain areas, however, where military or civil defence 
works were 1n progress or where there has been a serious depletion of 
agricultural labour owing to famine and epidemics, the increase in wages 
during the years 1942 to 1944 has actually been phenomenal. Though 
the price of rice fell· towards the end of 1943, wages . continued to rise 
possibly due to a steady rise in the prices of other essential commodities. 

On the question whether the wages will adjust themselves to a system 
of regulated pnces in normal times, the Government of Bengal a.ntic1pares 
that this adjustment will be at a relatively higher level than in prtl-war 
years. The factors governing wages are stated to be (a) the number 
eventually available for agricultural pursuits~ tb) depletion of agricultural 
labour resulting from the famine of 1943 ann the epidemics that followed, 
(c) migration from distressed areas to other provinces, (d) impetus given 
to agricultural labourers by the Grow More Food campaign. 

The difficulty in linking wages to cash standa.rds for purposes of regu­
lation of wages as these are mostly paid in kind, is referred to by an 
officer of the Bengal Government. 

4. Bihar.-'l.'he Bihar Government has no accurate data regarding the 
rise in agricultural wages, but a considerable inCI·ease in wages parti• 
cul.ar1y 1n areas where there ha.'! b~en military. activity h.as .bee~ noticed. 
ln many parts of the province, agr1cultura.l wages are pa1d m kmd. The 
Government is of the opinion tha.t any special measures to secure adjust­
ment between agricultural wages and regulated prices should be preceded 
by an exhaustive enquiry. · 

An officer of the Bihar Government takes the view that wages will take 
a considerable time to adjust themRelves to regulated prices in normal 
times; for, the rural wage earner, though always living on the brink of 
starvation, is very weak in bargaining power and would perhaps involvE> 
himself more heavily in aebt to the Maha1an. 

A non-official vie}! from Bihar is as follows : " Wages like prices have 
got a tendency to rising abruptly oand falling very slowly • • • Though 
1 believe tha't on the fall of prices the wages will fall, it will take a long 
time for it to adjust . . . But if demand for labour increased, fall in 
wages would be difficult." 

5. Bombtty.-Agricultural wtr~es have risen to a greater . extent com­
pared to prices of foodgrahrs. This is due to the competing demand for 
labour from war industries and defence works and to the rise in prices 
of other consumer goods: While wagAs Will adjust themselves to the fall 
in prices, it is considered unlikely that there will be any appreciable fall 
in agricultural wages owing to the possibility of some agricultural labour 
being absorbed in the post-war industrial enterprises. 

6. OentraZ Provinces and Berar.-Government considers that agricul­
tural wages and foodgrains prices have been rising side by side. : It is, 
however, expected that wages would, to some extent, adjust themselves to 
a system of regulated prices in normal times, though there would be 
fluctuations in the rates according to supply and demand varying from 
season to season. An organization for registering and pooling agricultural 
labour and arranging for their movement to areas of short supply may help 
to stabilize wages. 

7. Madras.-The Board of Revenue, Madras, has given the following 
figures based on the wage census held in 1936 and 1941 :-

Pre·war year 
1936 

War year 1941 •• 

Presidency average for rural labourers. ____ ___..___ '----~ 
Artisans. Field labourers. 

,.----.A. I r----------- --"'"\ 
Men. Women. 

Cash. Gram, ,---...A---~ ~~ 
Cash. Grain. Cash. Grain. 

RS A, P, RS, A. P, RB. A. P. RB, A. P. RS, A. P. RS. Ao p, 

OliO 073 
0 11 0 0 6 4 

0 4 3 0 3 5 0- 2 10 0 _2 9 
0 4 5 0 3 11 0 3 2 0 3 3 
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Information obtained from District Officers in 1943 does not indicate any 
change in the previous method of payment <>f wages. Wages in cash 
have risen by 100 per cent <>ver the pre-war rates. Even the maximum 
mcrease of 100 per cent is much less than the percentage increase in prices 
of foodgrains, the index numbers for which at the end of 1943 (with 100 
in August· 1939) were--: 

Rice (II sort) 
Cholam 

247•37 
354·93 

Cumbu 
Ragi 

321•65 
339•59 

Wages, tlierefore, did not adjust themselves completely to incre.ased prices 
at tha end <>f 1943. From past expenence, however, the Board of Revenue 
expects that wages would rise in keeping with prices though tardily, and 
that wages will adjust themselves to a system of regulated prices; there 
will always be a time-lag depending upon demand ,and supply, umon 
among labourers, etc. · 

7'he JJirector of Agriculture, 2J!adras, estimates the increase in wages 
at 200 per con'!; in most districts. In his opinion. " wages seldom adjust 
themselves automatically to changes in prices. There is always an annoy­
ing time-lag. It is difficult to fix and enforce payment of minimum wages 
m partiCular Jields, B" thi& might lead to the Installation where possible 
of labour-saving machinery. Agricultural labourers are far too scattered 
and -ignorant and unorganized for the State to help them by enforcing 
payment of minimum wages. Subsidv or wme other form of help may 
be given by way of cheapening of 'foodstuffs and clothing, providing 
hor1se!!, water-supply, medical relief, etc." 

A non-officiaL f7·om Madras is also of the view that " it can be cate­
goricaHy stated that the wages will never adjust themselves to a. system 
of regulated prices. It hall not happened so even in abnormal times 
such as those through which the country is passing now. Much less will 
that hap-pen in normal times. . . I do not see why minimum wages 
should not be fixed." 

8. North-West Frontier Pro1:ince.-The normal method of paying the 
farm labourer is by giving him a. share of the crop on the threshing floor. 
Wages in cash are uncommon in the province. A system of regulated 
pnces would, in the opinion of the Government, protect the actua,l labmHPr 
from exploitation and secure for him a fair price for his share of the 
crop. 

H. Urissa.- Wages paid in cash have not risen in the same proportiOn 
11'- the prrce of siaple foodgrains. The average wages <>f an unskilled malo 
labourer during 1941, 1942 and 1943 were 4 annas, As.· 4-3, and As. 5-3, 
respectively. With the rise of f<>odgra.ins prices, '\lVages ha,ve increased in 
urban are.as since the latter half of 1943, but wages of landless labourers 

·in rural areas remained much the same. · It is likely that for some t1me 
atter the war is over, the supply of labour will be greater than the demand 
with the result that the wages may not keep pace with the regulated 
prices .and ""it is, therefore, desirable to ·fix agricultural wages both of cash 
and kind statutorily in such a manner ras to secure an adjustment to the 
system of regulated prices of staple foodgrains in normal times. It is, 
however, realized that fixation of agricultural wages by statute may be 
difficult to enforce unless the agricultural economy is reorganized on a 
co-operative basis. The Orissa Government also points out that, as a. result 
of the rise of foodgrains prices, the difficulties of agricultural labourers 
.have increased owing to the unwillingness of the landholders to pay them 
m kind in the areas where such payments were usual. 

10. Punfab.-Generally speaking, the wages of agricultural labour have 
risen practically to the Flame level as the prices of foodgrains, as will be 
seen from the following :figures :-

Average Average wages. 
pricE> of • "------~ 

food- Unskilled Skilled 
grains. labourer. labourer. 

BS. A. P. RS.A.P. RS • .A..P. 

1938-39 2 5 9 1937 0 6 0 014 0 
1943-44 7 9 2 1943 0 15 0 2 2 0 

The above figures indicate an increase of about two to three times the 
pre-war level. of wages. The Provincial Government believes that ordi­
narily wages should readjust themselves to regulated prices of foodgrains 
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in normal times, but that in the event of unregulated demobilization­
(about .2 million people from the Punjab are serving in the Defence Forces 
and in the War and Supply Department contracts)-there is a danger of 
a diBproportionate fall in wages. In that case, it may be desirable to 
adjust wages by legislative action. 

11. Sind.-Most farming in Sind is done on the " batai " or crop­
sharmg system. Generally wages are paid in kind. In the case of food­
graina the percentage of crop which the harvester demands has not changed 
during the war, and he thu:. g'-!' thu benefit ot the higher price of his share 
of produce. Where wages are paid in cash, e.g., in the pick.ing of cotton, 
they have risen to about two and half times the pre-war rates. The 
ProvinciaJ Government expects that wages will adjust themselves to a 
system of regulated prices, though there will inevitably be a time-lag 
betore the adjustment is complete. 

12. 'l'lte United Provinces.-Past experience has shown that wages 
always move in sympathy with thEI general trend of prices. Rural wages 
tend to go ahead of the prices and while coming down move more slowly 
than the prices. With an increased demand for skilled labour, wages of 
unskilled l-abour may, however, go down eventually. If regulated prices 
actually rule in the market, the molement of .wages should of course be 
governed by them. But factors such as j;he growth of industries checking 
the fall in wages and the increase in population bringing down the level 
of wages have to be reckoned with. 
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IWltAL INDUSTRIES AND EMPLOYMENT 

(Juestions. 

(1) What are the industries subsidiary to agriculture in your 1>rovince? 
U&o.:nb., tile ~Jtorts maut~ by Uov~:~n.LJ..Utm~ or ot.her agencies to develop such 
industries during the twenty years ending 1941-42. Assess the results of 
such efforts from the point of view of provision of supplemental income to 
small cultivators and reduction of the numbers of those people too l>OOl" to 
secure a sutticiency ot toodgrains and. theretore underred at least during 
-certain parts of the year. What would you recommend as the most promis­
ing measures from this point of view?· 

(2) It has been suggested that the principle underlying famine relief 
should be extended and that Government shoulcl undertake even in normal 
times the obligation to provide food ·or purchasing power to all pe:rsons 
who are unable to secure food and who, if able-bodied, ore willing to work. 
Do you agree with this view? If so, can you outline a scheme of organi­
zation of such relief, describing in particular the types of work which may 
be prescribed, and the agency by whom relief may be· administered effi­
ciently and economically? Can you roughly estimate the probable average 
net cost per day of such relief? 

A.-Replies to .question (1). 

1. Assam.~The following are the principal industries subsidiary to 
agriculture in Assam: Handloom weaving, sericulture, bell-metal and 
brass works, iron work, manufacture of washing soops, manufacture of 
steel trunks, carpentry, smithy, gold and silver wo::k, cane and bamboo 
work, pottery, manufacture of rubber stamps and hosiery. 

Hand-loom weaving and sericulture, which are the most important 
cottage industries of the provinc~; have developed considernbly during th~ 
last twenty years. This development is particularly due to the grant ot 
subsidies by the Government of India since 1935-36. During this period 
the number of fly-shuttle looms introduced by the department th::ough 
demonstration staff has more than doubled, the production of handloom 
fabrics has largely increased and the weavers have been enabled to earn 
larger incomes. · 

As regards sericulture, the propaganda and the dem~mst;l"ation staff 
maintained by the department has made great contnbut10ns t.o the 
expansion of the industry and in the increase of silk production. As a, 
result of the large demand for cane and bamboo baskets and . mats for 
the defence services, the cane and bamboo industries have undergone 
great development during the last four ;years and have given considerable 
suwle.mentary income to the agriculturists. 

The other cottage industries mentioned above have not, however, made 
much progress during the period. Due to t.h!:l scarcity of raw materials, 
the bell-metal brass and iron industries have in fact definitely deteriomted 
during the last three or four years. 

As the harvest raised by small cnltivators-whose number will be 
between 30 ·per cent to 40 per cent of the population-does not yield a 
sutticient income to meet their expenses in connexion with the payment 
of land revenue, marriages and other ceremonies, the education of their 
children, construction of houses, etc., they must be provided with faci­
lities for earning a subsidiary income and this can best be done by means 
of a network of well-organized cottage and small-scale industries spread 
all O"Pl fhe province and receiving active assistance and guidance from 
Uovernment particularly as regards (il the provision of raw materials at 
cheap rates and in regular and sufficient quantities! (ii) facilities for 
marketing the products at profitable rates, (iii) acqlusition of skill of a 
sufficiently high order and (iv) processmg of raw materials or finished 
goods, wherever necessary. 
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2. Bengat.-(1) Handloom weaving in all its branches, viz., cotton, 
silk and jute, is the most important cottage industry of the province 
subsidiary to agriculture in which a very large number of people are 
engaged. As any improvement in the economic well being of this very 
large section of the rural population . is bound to reflect its wholesome 
effects on the rural well-being as a whole, the Provincial Department of 
industries since its creation in 1920 have been directing its attention to 
this end and can now claim to have set up a net work of organization all 
over the province. Besides two first-grade weaving institutions, the 
department maintains nine District Weaving .Schools, 29 Peripatetic 
Weaving Schools, and 16 Weaving Demonstration Parties with the ohjcct 
of giving the ,agriculturists and. other rural population practical training 
in the industry so as to enable them to take it up as a whole-time or part­
time occupation . with a . view to augment their income derived mainly 
from agriculture. In addition to the above the department also makes 
grants-m-aid to 47 non-Government. Weaving Institutions mainly engaged 
in. popularizing and developing the handloom industry. As in r.3gard to 
cotton weaving so also in respect of silk-wea.ving, efforts have heen made 
to improve tho industry in all its distinct but inter-related stages 
emoracing cultivation of mulberry, rearing of cocoons, reeling, spinning, 
weaving and marketing of finished products. As a result of these diort:; 
nearly ·17,000 students have been trained during the last twenty years 
ending 1941-42 of whom about 13,000 have adopted weaving as a profession 
pa..rt time or .whole "time. The total number of looms introduced during 
this ·.period is approximately 10,000. Besides. the weaving industry, coir 
spinning and weaving has also received. due attention of the department 
and .for. this purpose four Demonstration Parties have been in operation 
for a. pretty long time. The coir in dusty has evidently provided :the. 
a~~;ticultU:rists with a subsidiary occupation in. supplem.enting their_ incomes. 

(2) In addition to the above the· department· since 1932 has been 
maintaming 26 Peripatetic Demonstr.ation Parties for giv,ing ocular 
d(ilmo:flstration of and practical training in improved methods of (1) metal 
casting and polishing, (2) cutlery, (3) pottery, (4) umbrella m:.;king, 
(5) soap making, (6) boot and shoe making and (7) tanning. As all these 
industries require technical training and skill a·nd can obviously be taken 
up only as a whole-time occupation providing livelihood to certain ~ec­
tions of the rural people excelling in those arts, these can hardly be 
ccmsidered as providing subsidiary occupation to agriculture though they 
m.ay be · considered to play an important part in training about the 
economic well being of the rural population. 

(3) Although it is difficult to assess with any degree of acc;urac:r the 
results of .. the above efforts from the point of view, inter alia, of su~ple­
mental .income to cultivators, it can safely be· stated that they have given 
a definite impetus to adoption of these industries as an occupation l,y the 
rural people particularly the agriculturists in supplementing their ineome 
to .some. extent. 

· (4) As, regards measures that may be recommended to achieye ~he . 
objective in· view,- it may be stated at the outset that the :eorgamzatwn 
of the handloom industry envisaging inter alia the supply of yarn, etc., 
to cottage workers and finally the marketing of their_ finished products 
appears to be the most promising of all measures that needs implemen­
tation immediately. With this end in view, a comprehensive scheme is 
now· under careful consideration of Government. The scheme has already 
beeri considered by the Council of Ministers and is now bt>ing scrutinized in 
the light of the directions given by them. Next to handloom weaving, the 
salt .and the hand-made paper industries appear to have great promise of 
su,ccess . in .this. province .... A. part bom their general . usefulness .eve a' in 
normar ·times, the present abnormal situation presents. an unique oppor- . 
tunity for developing these industries and these have already been taken 
up· by the department. In regard to. salt, .11 warehouses are already in 
existence in the three coastal districts of 24 Parganas, 1\Iidnapore and 
Ubittagong where cottage workers are permiff<>d to dispose qf their non­
duts:-paid salt at reasonable prices leaving a margin of profit to them.: It 
IS in· contemplation to extend the warehousing scheme to the remaining 
coastal districts of this province in the very near future. As regards. 
hand-made . paper three Demonstration Parties have been set up to 
demonstrate the methods of hand-made paper manufacture to the cottage 
workers. A proposal for the establishment of additional 27 such Demon­
stration Parties is also now under consideration .. 
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3. BihaT.-(i) The following are the industries (cottage) sub,sidiary: .to 
agriculture in Bihar :- · 

Textile Industries­
(1) Cotton weaving, 
(2) Cotton spinning. 
( 3) Sericulture. 

(i) Mulberry. 
(ii) Eri rearing and spinning. 

(iii) Tasar rearing and reeling. 
(iv) Silk and Tasar weaving. 

(4) Wool shearing, spinning and 
weaving. 

(5) Carpet and durrie weaving. 
(6) Rope making. 
(7) Mat weaving. 
(8) Dyeing and printing. 
(II) Tailoring, embroidery and nee· 

die work. 
Wood working lndustries­

(1) Sawing. 
(2) Furniture making or carpentry. 
(3) Bamboo work and basketry. 
(4) Paper making. 

Chemical Industries-
( 1 ) Manufacture of lac and lac 

bangles. 
( 2) Extraction and refining of salt 

petre and Khari. 
(3) Washing soap making. 
(4) Manufacture of catechu (Kath) 

Metal Industries-
( I) Village smithy. 
(2) Cutlery on small scale. 

Pottery-
( I) Village pottery. - . 
(2) Brick and tile manufacture, . 

Leather Industrus­
(1) Tanning. 
(2) Manufacture of foot wear and 

leather goods. 
MisceUaneous­

(1) Oil pressing. 
(2) Butter.and ghee making •. 
(3) Poultry farming (on 'small 

scale). · 

(2) Government assistance.-(a) Of the various industries. mentioned 
above, hand weaving is the most important and therefore it received t.he 
greatest attention of (J{>vernment. When the Department of Industries 
wa.a started in 1920, there were in Bihar only two Cottage Weaving 
lJemonstration parties (excluding two such parties for Oriss.a) and a 
weaving school at Biharsharif with the object of training handloom 
weavers. During the period from 1920 to 1942 much improvement was 
made in the various industries mentioned above with the result that 11.t 
the beginning of 1942 there were undP-r the Department of Industries the 
following organizations working for the benefit mostly of the rural population,. 

, (i) Seven itinerant cotton weaving demonstration parties ench 
consisting of one weaving su~rvisor and seven weaving mistries ·for 
demonstration and introducing la.bour-saving hand appliances and'' pro-
cesses of manufacture among the handloom weavers. · 

(ii) One itinerant dyeing demonstration party consisting of a 
supei.·visor and seven mistries for display and introduction of improved 
methods of ayeing and the use of modern dyes. 

(iii One itinerant wool weaving demonstration party ~onsisting 
of a supervisor a.nd four mistries for display and introduction of improved 
appliances and processes in the manufacture of woollen goods. . 

(iii) One itinerant wool weaving demonstration party consisting 
five eri-rearing Inspectors for training the prospective agriculturists in 
the rearing of eri-silk worms, distribution of disease free eri-seed eggs 
and introduction of improved charkhas and taklies for spinning eri-cocoons 
mto yarn. 

(v) One itinerant demonstration party for teaching the " cha­
mars " in the improved method of tanning on cotta.ge lines. 

(!i) One itinerant demonstration pa-rty for teaching · the 
" mochis " in the improved processes of manufacture of footwear and 
other leather goods. 

'l'hese demonstration parties move in the interior mix with the 
ru~a.l popul~tion and ~rain them in learning the variou~ cottage innus­
tries accordmg to their taste. Of late not only the professional classes 
and castes but some other non-professional people have also taken up· Fome 
of these industries as .a Rubsidiary profession. 

(b) In addition, tlie Department of Industries maint~ins the 
following handicra.ft institutions to impart training in various .handicraft~ 
to young men of the poor, middle and professional classes. The education~) 
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·standard for t1·aining in these institutions has been kept low, viz., up to 
UpJ!er and middle stan_dard so as to. suit the poor agriculturists and 
arf.Jsans who ca-nnot afford to have h1gher general education-

Name of Institutions. Courses taught. 

(1) Cottage Industries Institute, Cotton weaving, dyeing and calico 
Gulzarbagh (Patna). printing, tailoring, glazed earthenware 

and pottery manufacture, cane furoi· 
ture and basket manufacture, knitting, 
Carpet wea..ving, durris weaving, newar 
and tape weaving, lacquered toy mak· 
ing, wooden toy making, card-board 
toy making, band-made paper making. 

(2) Government Silk In.'ltitute, Bha- Silk worm rearing, spinning, weaving 
galpur. and dyeing. · . 

(3) Government School of Bandi- Weaving, tailoring, carpentry, bell 
crafts, Pusa. metal, basketry, rope making, eri 

(4) Wool Weaving Institute, Gaya. 
(5) Half-time Weaving School, Bihar­

shari£. 
(6) Printing and Book Binding 

· classes, Gulzarbagh. 
(7) Women's Industrial School, Jharia 

and Kustore (closed in December 
1942). 

rearing. 
Manufacture of woollen goods. 
Weaving, general education 

middle standard. 
up to 

Composing, printing and book binding. 

Cotton weaving and Cane basketry. 

(8) Two itinerant Industrial Schools Hand spinning, needle work, embroi· 
for women and girls. .dery, basket making, and cutting and 

ta•loring. 

(c) In additiOn, the Industrial Dlpioma ctasses of the Bihar College 
of Engineering, Patna. the Dehri Workshop Technical School, DPhri. the 
Tirhut Technical Institute, Muzaffarpur, and the Ranchi Technical School 
at Ranchi impart training in wool, metal and engineering trades including 
electric engineering-the latter two institutions impart training in leather 
work also. The industrial Chemistry section attached to the ~cience 
College at Patna train some young men in soap-making, etc., and ha.3 also 
taken up ·demonstration in the improved method of kat h. manufacture. 
Various handicrafts are also taught to the convicts at the Reformatof! 
School at Hazaribagh. 

(d) ~orne district boal'ds and private parties are also maintaining 
a number of handicraft institutes which receive gra-nt-in-aid from the 
Department of Industries. 

(e) The department also maintains two Seed Supply and Research 
l::itations, i.e., one for eri at Ranchi and the other for tasar at Chaibassa 
with three tasar sub-stations at Amarapara (Santal Pargana.s), Hura (Ma.n­
bhum) and Giridih (Hazaribagh). These Seed Supply and Research f:=ita­
tions distribute disease free seed eggs to the prospective eri and tasar 
silk worm rearers. 

(/) As already mentioned above, of the Vl'j'ious cottage industries 
handloom wea.ving is the most important. Acoordi1tfg to the census of 1921, 
there were 94,984 primitive handlooms r_d 391 fl.yshuttle looms working 
in Bihar in that year. The Department of Industries has been trying to 
replace the primitive handlooms with improved tlyshuttle ones which is 
estimated to increase the production capacity of the weavers by 50 to 100 
per cent. Much success was achieved in this direction. In a handloom 
census conducted by the Department of Industries in 1942 it was fonnd 
that there were as many as 38,915 improved fl.:vshuttle looms (34.3.59 
working and 4.556 idle) besides 64,147 primitive looms (49,195 working 
and 14,952 idle) in Bihar in the year 1942. The handloom weavers nsing 
ityshuttle looms earn increased wages on account of their higher produc­
tion capacity than the weavers using primitive haridlooms. 

(g) With II· view to help the handloom weavers in marketine: their 
products, two handloom marketing organizations are being maintained, 
viz.. (i) the Bihar Cottage Indnstries at Gulzarhal!'b, Patna, for the 
marketing of c<!tton textiles. (ii) the C'rt>vernment Wool Emporium, Gava, 
tor 1'tre markettn!!: <>f the woollen I!'Oods. The5:e mRrket.;n!!' nr!!anizl'tions 
purchase raw materials in bulk, supply the same to the handloom weavers 
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. • 1 th ··nst standardized J-Ilt-
working for them for weavmg them. mto c 0 s dga\ fi ed prices for snle 
terns and designs, and purchase the1r woven goo ,8 a xd lar e number 
through Central Warehouses at Gulzarbagh £nf dqaya ~n f!w a~o abroad. 
of sales agents appointed in dlffe!·ent part~ o n Ia an a. d wa es to 11 
Thus these marketing orgamzatwns provtde steady W?rk an . g mostly 
larg~ number of weavers-professional and non-professufnal, thonnhg ndloom 
from the agriculturists classes. Under the scheme or :ve adepart· 
marketing organizat~on at G~lzarbagh, Pa,t.~a, th~ 5o-op~~i~e 8ocieties 
ment has also orgamzed and IS runnmg 9 • eavers o-ope . . . 
with 219 weaver workers (in 1942). These Weavers' Co-operat~ve Societies 
are also getting steady work from the Bihar Cottage Industnes for thetr 
weaver members. 

(3) In addition to what has been done by G?vt;rnment, th~ All-India 
Spinners' Association (Bihar Branch) has been ass1stmg thh. anc~ent hab~­
spinning industry and manufacture o~ khaddar cloth. T 1s gtvcrn~m hi· 
wary work to a large nm~ber of kha~1 ~eavers .and poor women- o w .o 
spend their leisure time m hand-spmnmg and thereby augment thetr 
income to some extent. 

(4) It is difticu_lt to assess the resu_lts of the effo.rts describ~d ab?ve 
from the point of vww of supplemental mcome to cultivators or teductton 
of the number of those who are underfed. But there can be no doubt 
that those who have availed of the opportunities offered by the depart­
ment have made a. subst.antial addition to their ordinary income from 
agriculture. · 

It must be noted, however, that the efforts :of the department have 
touched only a. small percentage of the population. 

(5) The number of underfed small agriculturists will be reduced if 
their earning capacity is increased. The following measures may be 
considered among others :-

{!J Extensive industrialization offering new scope of employment 
and reducing the pressure on land. 

(2) Increasing the vield from land by improved methods of agri­
culture, use of better seeds, manures. extension of irrigation facilities, 
consolidation of holdings where possible, etc. 

(3) State providin"' further opportunities on the lines menti;>ned 
above to cultivators to take up l<\ subsidiary cottage industries to be pro­
VIded by them, assi~tance and facilities for learning the technique, intro­
ducing improved appliance~ and processes and standardization of the 
products to make them marketable, and co-operative purchase of raw 
materials and sale of finished products. 

An officer of the Government of Bihar has expressed the following 
opinion: " Almost every occupation in the rural economy of this provmce 
is combined with cultivation. Thus a bania, carpenter, blacksmith, oil­
man, washerman, potter, cobbler, etc., all have some lands to cultivate. 
Dairy farming, poultry-keeping, goat rearing, soap-making, hasket­
wea·ving, spinning and '1\'eaving are some of the subsidiary industries 
followed. The nature of the subsidiary industry varies from locality to 
lo<'ality. Thus in l\Tanbhum and Ranchi districts growing of seed lac is 
followed by many <'tJltivators, as rearing of cocoons is done to some extent 
in the district of Santal Parganas. Unfortunately, however, many of these 
industries are still followed on a. caste basis, and many have scruples agai.nst 
taking up any and Pvery trade. Fruit g-rowing a.nd orchard keeping are 
followed to some extent, but their possibilities are limited by the ill-deve­
loped tran~port fa<'ilities. Government have done little to develop subsi­
diary industries except spinnin!!; and weaving, which have also received 
some stimulus from t.he Indian National Congress. Manufacture of 
utensils (of iron, brass and beii-metal) and glllss bangles and pisciculture 
are some of the subsidia.ry industries that can be suggested. Provision 
of cheap electricitv and easier and qui<'ker transport mi!·Y do something 
to en<'ourage small industries in the villages, but the competition from 
large-s<'ale organi?.ed industries is always a factor to be reckoned with. 
The snb~idiarv industrit>s must be such as will not reanire much skill and 
capital lind will find their market mainly in the village itself, if not 
consumed bv the workers themselves. I am. however, not very hopeful 
about subsidiary inan~t.ries being able to do much either in the wav nf 
increasing the· standard of life of the cultivator to any appreciable 
e:dent or enabling him to lean on it when his crops fail." 
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4. Bombay.-The most important industrie!; subsidiary to agriculturt­
are spinning, weaving, cattle-breeding, poultry-farming and dairying. 
Th:e ~ottage indu~tries are wo~l spinning and weaving, knitting, calico 
prmtmg and dyemg, rope-makmg, carpentry, wood-turning, blacksmithy, 
pottery, soap-makin~t, cane work, basket-making, paper-making, gold and 
silver thread manufacture, brass and copper vessel manufacture, oil 
industry, tanning, shoe-making, lacquer work, coir manufacture, ba.n•>le­
making, silk-worm rearing, bee-keeping, fruit-canning, sandalwood a-nd 
ivory carving, goldsmithy, snuff and bidi making and gur making. 

The Department of Industries was reorgan,ized in 1928 and since then 
its activities have generally expanded. The department carries out 
surveys of different industries with a view to their development and 
meeting the difficulties experienced by them. It also carried out research 
both in respect of improvement of technique and utilization of raw mate­
rials. Propaganda and education are necessary for the adoption of 
improved methods .and appliances and these are carried out with the help 
of demonstrations. exhibitions, weaving and other schools, institutes and 
classes conducted by the department and peripatetic demorratration parties. 
A list of demonstration parties sanctioned in recent years will be f•mnd 
at the end of the reply. Stipends and scholarships are also provided for 
industrial and technical education. It is also essential to help the cottage 
worker in disposing of his output and for this purpose departmental sales 
depots have been established at Bombay, Surat, Nasik and Belga·um. 

Commercial and industrial intelligence" is supplied to the producers 
and they are kept in touch with the constant changes in demand. They 
are also helped in obtaining transport facilities for their produce. With 
rega·rd to the handloom industry, which is the most important industry 
in this Province, Industrial Co-operative Associations have been established 
with the following objects:-

(a) Supplying to weavers improved appliances on the hire-purchase 
system; 

(b) supplying them with raw materials at cheap rates; 
(c) advising the weavers with regard to production of improved and 

easily marketable designs and patterns; 
(d) undertaking preparatory and finishing processes of dyeing and 

printing works in connexion with the handloom industry; and 
(e) accepting on consignment account, against partial payment, of 

handloom products from weavers and also purcha:=~ing pure hand­
loom products and selling the same. 

Orders have also been issued to Government departments to purchase 
products of cottage industries as far as possible. 

In the field of finance, subsidies and loans are given to trained artisa.ns 
and educated unemployed to start new industries. Loa.ns are also given 
to small industries for purchase of machinery, raw materials, etc. A copy 
of orders regarding the loan anrl subsidy scheme is appended. Grants are 
given to the All-India Vill~ge In.dustries .Association for schemes o~ <_"Ot­
tage industries and to the Sisal Fibt:e Institute,. Ahmednagar, for _trammg 
students in the manufacture of articles from Sisal and aloe fibre. 

The war has given impetus to many existing and new industries. 'Ihe 
department obtains orders from the Supply De,partment and gets them 
executed through the small-scale industries. 

It is not possibl~ to state, without ela boute enquiries, the result 
obtained hv the help and advice given by the Department of Industries, 
but the · ru.ral artisans have benefited from the advice 

- A list of demonstration parties sanctioned in recent years :-
(1} Demonstration party for the development of cane .and bamboo work. 
(2) Peripatetic demonstration party for imparting training in metholls 

of extracting fibre from hard and soft hemp and the manufacture of 
articles like thread, twine, etc. 

(3) Dyeing demonstration party. 
(4) Peripatetic demonstration party for imparting training in coir 

brush-making and rope-making. 
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(5) Peripatetic school for training in the manufacture of boot-laces, 
strings, bandings,- niwars, etc. 

(6) Peripatetic demonstration party for training village lahars and 
sutars in turning out better class articles. 

(7) Demonstration party for development of lacquer ·work industry .. 
(8) Additional demonstration parties for training in-

(i) cotton weaving,; 
(ii) wool- weaving; 
(iii) tanning; 
(iv) cane and bamboo work; 
(v) carpentry and wood turning, 
(vi) leather working; 
(vii) smithy; and . r> fibre manufacture. 

~Central Provinces and Berar.-(1) The following may be considered 
-as industries subsidiary to agriculture in this Province:-

(1) Paddy husking, (2} Flour-grinding, (3). Gur making, (4) Bee­
keeping and honey production, (5} Cotton ginning; carding,_ spinning and 
weaving, (6) Sheep-breeding, (7} Sericulture, (8} .1\Iat weavmg, \9) Rope-. 
making, (10) Dairy far.ming, (11) Poultry rearing, (12) Lac industry, (13) 
Bidi making, (14) Basket making, (15) Dal milling, (16) Wood cutting and . 
charcoal burning. · 

ActuallY very little has been done in the past to develop s•lCh indus­
tries either by official or non-oflicial agencies. Of the industries J11entioned 
above, hand-s,pinning has received the greatest attention in the province 
both from Government and other agencies, because for various reasons this 
industry is an ideal part-time cottage industry for the agriculturist •. From 
HJ38 to 1942 Government gave a gmnt-in-aid to the All-India Spinners' 
Association for working a scheme for the development of this industry. 
The Association has been doing research in the methods of spinning with 
a view to adding to the efficiency of the spinners. It is claimed that on 
the latest model of Charkha evolved by the .Association an individual 
worker can earn about Re. O-S-O•d day. A scheme for the development 
of the sericulture industry (mulberry silk) financed equally by the Central 
and Provincial Governments is also being worked in the province since 
1938. Among the non-official agencies working for the development of 
these industries, the most active is the All-India Village Industries 
Association which is running a school at Wardha for tminmg men in 
village industries like oil-pressing, making of hand-made paper, bee--keeping, 
paddy husking and flour-grinding. The Provincial Government has been 
giving a grant-in-aid of Rs. 1,800 per year to this Association. 

(2) It has, however, not been possible so far to assess the results of 
these efforts in providing a supplementary income to small cultivators or. 
in reducing the number of underfed villag!lrs. It is suggested that a 
suitable measure to achieve these objects would be the creation in the 
Department of Industries: of a cottage industries section under an officer 
of the rank of Deputy Director whose function it will be to explore the 
possibilities of finding part-time cottage industries suitable for both men 
oand women in rural area. Another suggestion is the establishment of a· 
District Industrial Association and a Cottage Industries Emporium· in 
each district of the province for supplying raw materials to cottage workers 
and .disposing of their finished products, together with a Central Cottage , 
Industries Institute at Nagpur in charge of an engineer,' The Provincial : 
Government has not yet ploanned a definite line of action ·in this matter. 
'J.'he lines on which these industries can best be encouraged in the province 
are being examined by a recently constituted- Provincial·Industries Com-~ 
mittee. 

6 . .Madras.-The industries subsidiary or supplementary .to; agriculturE 
in t~e province are hand spinning;, hand weaving, carpet and· ;cumbly 
weavmg, hand-made paper, ml pressmg, soap manufacture, sheep breeding 
poultry farming, bee-keeping, coir and rope-making, mat and ba8ket 
weaving, cutlery, cattle breeding and dairying, hand-pounding of rice 'slatE 
manufacture, ma!t-m.aking, glas_s bangle industry, cottpn .. pressiMt· and 
groundnut .decort1catmg, and er1culture, etc. 
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'l'he. importance of industries which are suitable as suiJsid1ary occupa­
tions for tne agriculturists who are compeHed to be out ot employment ro~ 
some month.i of the year was emphastzed by the .ttoyal (;ommtsston on 

Agnculture and the \Jentral .HanJung ~uqutry (;oruuuttee. 'l.bo ~\ladras 
uoverument was one of the earhest of .l'ronucial uovernments to devote 
attent10n to the development of rural mdustnes. '!hey ordered au. ela.bo- · 
l'ate survey of the cottage industnes in the province. A l:::ipectal Deputy 
(;ollector was -appointed to conduct the survey and hts report was pubhshell 
in 1929. . Since . then, efforts have_ been made to develop' the cottage 
tudustnes m t~e hg.bt of the suggestions made" m the reportr.. The ::>tate 
A1d to industries Act (_1923). waa .amended in 19ilo, liberalisillg its pron­
slons so as to render finanCial ass1stance to cottage industries also.· In 
the same year, Government also set up District .h:conomlC (;ounclls one 
?f thei~ functions being th~ ex:amination of the questiOn of suitable cdttage 
mdust~1es that should be mtroduced as subsidiary to agriculture. These 
Coll:ncds were,-~owever, dtssolved 111 1937, as they had no ~:;tatutory sanct1on 
behmd them. l::>ince then, the Collectors of districts have been empowered 
to call periodical conferences of Dtstrict Officers and members of the Pro­
vincial Legislature from the district. Collectors have been requested by 
Government to conduct surveys of important cotLage industries 1n the 
districts and submit proposals for developing the industries after placing 
them before periodic~! conferences. All Collectors have submitted 1·epons 
to Government and 1n many cases they have suggested the orgamzation 
of co-operative societies to revive the industries. lt has been' recognized 
that a promising line of developing cottage industries is through co­
operative societies. The .Madras Committee on Co-operation (l!J39-4U) 
which examined the question was also of the same opiwon and has observed 
as follows: "·we are satisfied, therefore, that cottage industries have a 
tuture -and that the co-operative principle has a large part to play in their 
development." • 

The question of organizing cottage industries co-operative societies in 
the province is receivmg the serious attention ot the ltegistrar of Co­
operative Societies, Madras. There is a well-developed co-operative 
organization for the handloom industry, but though this is of considerable 
size it covers the activities of only '3 small proportion of the large number 
of handloom weavers in the pr'ovince. A few societies have been organized 
for the promotion of some of the other cottage industries. On 30th June 
1944, there were 141 cottage industries co-operative societies exclusive of 
weavers' societies, milk-supply and ghee production societies. The Madras 
Provincial Co-operative Bank has voted a sum of Rs. 5,000 in 1943-44 and 
another sum of Rs. 5,000 in 1944-45, for the development of cottage 
industries. Out of this sum, instructors have been appointed for hand­
made paper, for coir; for leather goods, for pottery; and societies for these 
industries are being built up. Out of the same grant, lady instructors 
for embroidery and tailoring have been appointed. Six cottage industries 
societies for women have been organized and they are being built up. The 
Government have sanctioned the appointment of a womau special officer 
for the organization of and development of women's cottage industries 
co-operative societies. 

The progress achieved in other directions has not been on a par with 
even the limited progress made in the handloom weaving industry. The 
Madras Committee on Co-operation (1939-40) has recommended the estab­
lishment of oa separate Provincial Industrial Co-operative Society similar 
in constitution and functions to the Madras Handloom Weavers' ProviJ?-cial 
Co-operative Soc~ety a~d . this institution: should organize . and a~mimster 
primary productiOn soc1et1es to be established for cottage mdustr1es. The 
greatest need for the development of cottage_ industries is trained. ins~ruc­
tors who will sit with the workers and tram them. A central mst1tute 
of cottr.lge industries where co~tage industries will be taught. on bu~ine~s 
lines with a system of apprent1ces :who may become wor~men m t~e Insti­
tute itself is necessary. The serVIces of these men w1ll be available to 
the co-operative institutions which cal?-- pick _an_d choose out of .them ~or 
their own improvemeD:t. C!H'perat1ve ~ocieties for cottagE! mdustr1es 
require very frequent mspect1on and gmdance by . co-oper_ative o!fi?e.rs. 
Thev cannot afford this as their hands are too full With various actJv:t~es 
resu1ting from the conditions created by the war and w_:ith statutory_ ~~t~es 
which have increased in recent years. There are considerable possibilities 
for the development of cottage industries on co-operative basis, if more 
Special Deputy Registrars are -appointed solely for the purpose. 
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A~ exhaustive note on the •• Economic resources and cottage industntoa 
of the Ceded Districts and their possibilities of development " was prepared 
for the Famine Code Revision Committee (1938) by the then Director of 
Industries and Commerce, Madras. · 

The Ceded Districts Economic Development Board has been giving 
special attention to the development of cottage industries in these districts 
and the progress is as stated below:-

(a) Handspinning.-Though handspinning might appear to be . a 
promising su'Lisidiary occupation for the agriculturists, especially in the 
Ceded Districts, where cotton is one of the two main cbmmercial crops 
and covers a very large area, its development is beset with difficulties. (At 
present it does not exist in Bellary oand Anantapur and even in the other 
two districts it is restricted.) The main difficulties which stand in th@ 
way of its development are said to be (i) it does not appear to be an 
economic proposition and consequently people do not take to it readily;. 
(ii) handspun cloth has only a restricted market. 

Two schemes which were drawn by the All-India Spinners' Association 
for the Adoni and Kurnool toaluks were sanctioned some years ago. GQvern- · 
ment have recently sanctioned a grant of Rs. 4,626 and a loan of Rs. 4,000 
recoverable at the end of three years to the Rayalaseema Moola Khadi 
Prathisthapanoam, Tadpatri, for the development of the handspinning 
industry in Yemmiganur and Gudur of Bellary .and Kurnool districts, 
respectively, by training 200 spinners at the two centres. . 

(b) Handloom · weaving.-Handloom weaving is of · considerable 
importance in all the districts and is generally followed as a wholetime 
occupation by a particular class of people. The Co-operative department 
is encouraging its development by forming co-operative societies for the 
weavers . wherever conditions are favourable. There are 26 weavers' co­
operative societies in these four districts at present. 

(c) Ou.mbly indwtry.-The tending of sheep and the weaving of 
cumblies form the main occupation of the Kurubas in the districts of 
Bellary, Anantapur and Kurnool who also engoage in agricultural pursuits 
in the agricultural seasons. In this case also, attempta are being made 
to develop the industry by . the formation of co-operative societies and 
there are at present four such ((b-operative societies in three districts. 

Experimenta are in progress for improving the breed flf the sheep by 
introducing Bilroner rams and by evolving a cross-breed by crossing; the 
Bellary ewes . with Bikaner rams. The possibilities of starting a sheep­
breeding society in a suitable place and of a sheep-breeding station in the 
Bellary district are. being examined. For introducing imp:r&ved methods 
of weaving, etc., a weaving demonstration centre is being started in Bellary 
district to train the Kurubas .i~ weaving on fly-shuttle looms. 

(d) Ericulture.-This is not done at present in these districts. But 
considering that more than half the total acreage under castor in the whole 
province is accounted for· by these districts. there seems to be ·some scope. 
for the development of the· industry as a subsidiary occupation for. the 
agriculturists. The conditions in these districts are also said to be fa.vour­
able for the propag-ation of eri worms. However the spinning of. eri silk 
is a slow and tedious process needing patienC'e and as the bandspun silk,, 
yarn is irregular, the demand for it is very restricted. The only alter­
native is therefore to find a ready and remunerative market for the cocoons 
themselves. The possibility or eri silk being used by the waste silk spinning 
llants is being exoamined. 

(e) Ha.ndmade paper manu/acture·.:.._Large quantities of raw materiSJis 
IUch as botha grass, iammu grass, aloe fibre, marul fibre and paddy· straw 
vhich are found to be suitable for the manufacture of paper, are available 
n parts of these districts. Handmoade paper is even now being made in 
~ few places in Anantapur district. · The . further development of the 
ndustry may provide part-time occupation for the a.griculturists. Hand­
nade p-aper may not be able to compete, in peace time, with miU-made• 
1aper either in quality or in price, but ordinary poaper as also wrapper 
1aper, can be made for local consump~ion. A demonRtration party has 
een working for the last two years m t.he Cuddapah and Anautapur 
istricts. A demonstration handmoade paper factory has also• been organized 
1 Kurnool district, whilst the organization of a.nother such fa{lt&ry. in 
~nddapah is in progress. 
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· (/) Malt-making.,..,_Experiments conducted by the Agricultural depart­
ment revealed that good malt could be made from. cholam on an industrial . 
scale.: As there is a large acreage under .cholam in the Ceded riistricts . 
the industry seems to be a promising subsidiary occupation for the agri: 
culturis~. It was proposed to encourage its development by means of 
dE'monstrating to. the ryots the method of preparation of malt but these 
~emonstra~ion!l could not no"! be ~rranged as there was no surPlus cholam 
m these distncts. The question Will be taken up oas soon as the conditions 
improve in these districts. 

Generaz . ...:....It would be unwise, however, to restrict the scope of the 
term '.' industries subsidiary to agriculture "· to cottage indlll3tries or .to 
those industries which give subsidiary employment· to the agriculturist:· 
It is considered that it is .desirable to divide the province into " economic 
units ·~, the smallest of which might be in type squares with sides 15. miles 
long. ~~ond .to. plan the agricological and industrial development of each 
unit. 

In ·a unit where the agriculture was mainly groundnut and cotton, the 
industries for development would be oilseed crushing, cotton ginning, hand­
loom or power spinning and weaving. 
• In a unit which had special possibilities for dairying, a central d-airy 

with. a co-operative milk society should be established.·. . 

For a number. of oilseed units, a vegetable ghee ·hydrogenation plant 
might .be established. and for a number of. dairying units a dried milk 
factory; It is desirable that there should be.· balance of agriculture and 
industry not only for the country as a whole but· "for each area in it. · 

' . . 

·1. North:..West Frontier Province.-The Government . have stated .as 
follows: " Small study so far has been undertaken of village industries 
in this province and accurate and exact information· is not -available. . The 
ordinary village industries subsidiary_ to agric_ulture are the ~ollowing:-

Weaving, making ropes and ma-ts from ~az~i · (dwarf palm), \ ar1ous 
kinds of basket-making from palm leaves; manufacture of sajji (soda) 
from the khar shrub (haloxylon recurvum) in the southern districts, the 
making of painted ornamental boxes, etc.,. from tamarik wood in various 
parts of· D.I. Khan district, vegetable ()il industry, construction of wells,. 
making and repairing ·of agricultural implements by village blacksmiths 
Oohars), manufacture of wool blankets and cloth in the Kangra ·Valley. 
Hazara district, and Swat State, and on a small scale sericulture and bee­
keeping ·hi Hazara district. The local Government has already taken 
stepe to investigate· the possibilities of s · starch industry using· potatGeS 
and wheat as a base, a paper industry from tap·and·kahi and other grasses, 
a lac industry based on her trees in Peshawar and Hamra districts, making 
of bone-meal and lime-blooo manures, and button making from .bones . 

. The prin~ipal industry, however, which bas come into being during 
the war is the dehydration of fruit. This industry is centered in Peshawar 
district, where most of the dehydrating factories -are situated. There are 
at present 29 dehydrating· centres in Peshawar district, 6 in Mardan, 5 in 
Hazara, 1 in Bannu and 1 at Miranshah in· the North Waziristan agency. 
The last two fuctories ue probably to ~e discontinued. as the frnit is used· 
for the ·canning factory near Tarnab in Peshawar Tahsil, the ronstrnction 
of which was completed in September 1944. The 'development of the dry 
fruit and fruit-canning industries iri this· province is probably the most 
promising measure for providing a supplementary income and a livelihood 
for those ·employed in ·agriculture. Many thousands of persons are already 
directly or indirectly· engaged in. these two industries and much of this 
labour is at· present drawn from tribal territory and outside the province. 
After the war,· this outside ·la-bour should be replaceable from within th<'. 
settled districts of the province.: The development of the sugar industry 
also bv the construction of other sugar factories similar -to that oat Takht­
bhai should . go a long way towards enriching the agriculturists or the 
northern districts of the province." 

R. ·Orissa.-The !levelopment of email-scale industries in the 'fural areas, 
subsidiary to agriculture, has riot proc~d~d on o~e.sniz~d lines. !f.owever, · 
with the natural resources and the traditiOnal skill whtch the Ortyas have 
imbibed from ancient times, small-scale industri(lls like handloom weaving,· 
pottery, basket-making from cane and bamboos, rope-making, mat-making, 
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,.nlt manufacture and bell-metal industries have been sustained and 
developed in different centres of the province partl~ through th': efforts of. 
the Provincial GoveriUllent and partly through pnvate enterpnse .. 

Industries directly connected with agriculture such as smithy, carpentry, 
processing of agricultural products such as dehusking of paddy, crushing 
of oilseeds, etc., and cattle breeding and dairying h:ave also be~n pursued 
more or less in the villages as supplementary vocations to agnculture. 

In the districts of Ganjam and 8antbalpur, the handloom industry is 
fairly well established specially among cultivators of the Scheduled Classes .. 
Poultry keeping is similarly popular among these people. Dehusking of 
paddy specially by the women-folk of the poorer agriculturist families 
provides a very good supplement to the income from the land. In Balasore 
district, bell-metal manufoacture, stoneware manufacture and basket-making 
industries are noteworthy. In the Banki area of . the Cuttack .district, 
manufacture of solid and refined gur by the cultivators themselves has 
been very popular during the last five years. Cattle breeding and goat 
and sheep rearing is commonly pr-actised by the agriculturists in every 
part of the province not only to meet their own requirements but also 
for sale in the market. Ericulture ·has not developed to any appreciable 
extent. Manufacture of salt in the coastal areas of· Puri and Balasore 
districts is oa spare-time occupation (it generally extends from January 
to May)· providing· a good income to the agriculturists. 

The Ii.dustries department of Governinerit have a well-organized textile 
section which not only carries on demonstration and propaganda in 
improved methods of weaving, dyeing and designing but also supplies yoarn 
to the weavers in the rural areas and undertakes the sale of the finished 
products through the Textile Marketing Organization. Under the State­
Aid to Industries .Act, the Government give financial grants to some insti­
tutions which undertake the training of· candidoates in small· industries. 
The .All-India Village Industries Institute and the .All-India Spinners' 
.Association have also done a good . deal to popularise handspinning and 
weaving i~ the rural areas. These. measures hoave, however, touched only 
the fringe of the problem. .Although in many parts of the province these 
industries provide some supplemental income to small cultivators, there 
still remains much to be done,. .• .A planned industrial development scheme 
covering the whole field can only be drawn up after a thorough survey of 
the existing industries is made. Although such a scheme would involve 
large soale expenditure, auy money expended will. be amply repaid. Provi­
sion of cheap power will help immensely .in developing these small industries 
which the cultivators can take up during their spare time. · 

Since· most of· these industries itr!l hi existence· only on a small scale, 
they are not calculated to. reduce the number. of underfed persons appreci­
ably but wide scale deT"elopment of these industries on organized lines 
would help to reduce the number to some exten.t. . 

9. Punjab.-The indl!stries s~bsidiary. to oagriculture in this province 
are as follows :-(1) Dairy farmmg. (2) Cattle and sheep-breeding. · (3) 
Poultry farJ?lin~. (4) Fruit :tnd. vegetahle preservation. (5) Bee-keeping. 
(6) Wool spmnmg. (7). Lac . culture. . (8) Sericulture. . . . . . . . 

(1) Dairy farming is the common subaidiary ina'u'st~y which is followed 
by. almost ev.ery farme_r. Some farmers. may keep only one or two nnimals 
to meet .the!r domestic needs. of milk and its proclucts, and for sale of· 
ghee, while m the cattle-breedmg tracts the number of milch animals may 
go. up to a doz~m or. more. Unfortun!lte!y there .are far ~oo many inferior 
ammals and milk yields ere low. Fmdmg that no special attention was­
paid or no special effort was being made by the farmers to evolve and 
preserve good breeds of milch animals, Government made a grant of a 
little over 3.000 acres for buffalo breeding and 2. grants of 4 226 and 3 800 
oacres for Sahiwal breed of cows. In addition to the above: small gr~nts 
of about. 50 acres each have been made to peasant cultivators for main­
taining and breeding Sahiwal cows. Another. grant of nearly 485 acres 
was made by .Government for a dairy farm. 

A small dairy herd is maintained· at the Lyall pur Agricultural College' 
for purposes of teachin~~: and research. It was started in 1914 with cows 
purchased from the villages and the averoage over-all yield of milk was 
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then. 5"6 _Pounds. By systematic feeding and breeding. the average over­
all yield Is now between 17 and 18 pounds and at one time it reached 19 
pounds. A few buffaloes were also added in this herd some years later 
and here too, there has been an increa.11A in the yield of milk. 

A course of one year's training is held every year at the Lyallpur 
College for people who want to study dairying. A two months' training 
is being given to the men sent by the Army in batches. 

(2) CattZe · breeding.-Barani 1 areas in the north and south-east 
Punjab and a small portion in the south-west are eminently 1mited for the 
breeding of draught cattle on, more or less, an economic basis, as large 
areas are available for grazing, and rearing of cattle is not costly. For 
the improvement of draught cattle there is oa big cattle breeding farm 
comprising an area of about 65 square miles at Rissar. Due to systematic 
continuous work, cattle breeding has achieved remarkable results. Every 
year a large number of bulls is issued at concession rates which in fact 
is about 25 per cent of the cost of rearing a bull. Besides this, Govern­
ment has granted a total area of 1,011 acres for the maintenance of a. 
herd of 3 Rissar bulls and 125 Hissoar cows for the purposes of breeding 
the well-known Hissar breed of draught bulls. Numerous other small 
measures such as grant of stipends, prizes at shows and fairs, registration 
of cows, purchase of young stock from the zamindars for rearing at the 
Government fariDB, castration of scrub bulls, etc., hoave been taken by 
Government for encouraging the breed of good type of draught bulls. 

Sheep-breedtng.-One hundred and fifty sheep breeding units, each 
consisting of 50 ewes and one ram of the improved types, have been distri­
buted to bona fide breeders of the Province on a system by which a propor­
tion of the young becomes the property of the breeders. A flock of improved 
variety of sheep is also being maintained at the Government Oattle Farm. 
Hissar, for purposes of breeding and research work. Improved types of 
ewes and rams are issued from this flock to bona fide breeders at concession 
rates . 

. (3) Poultrv-/arming.-Poultry-farming has not so far been taken up 
by the . people on a commercioal scale. In the south-east as well as in the 
Kangra· and Hoshiarpur districts, there is a religious prejudice against 
poultry keeping and elsewhere also it is apt to be left to menials and small 
tenants who keep fowls in a haphazard manner oand pay little or no 
attention to feeding and protecting them. Round about the towns, specially 
near the cantonment areas, a good number of the rural people supplement 
their income by keeping fowls and the practice is slowly spreading. The 
war has stimulated tz:ade in the sale of eggs and fowls. Government has 
established six experimental farms at Gurdaspur, Jullundur. Lyal~pnr, 
Montgomery, ~Iultan and Rawalpindi. . quite recently, a big poultry scheme 
in conjunction with the Armv authorities ha'l been started at Gurdaspur 
where 'an electrically worked incubator with two brooders has bE>en put np 
since 26th October 19.t4. On the termination of the war, the plant will 
be taken over by the Punjab Government on agreed terms. 

(4) Wool-spinning.-This is practised by the womenfolk of several 
districts in the Province, but in the Kangr.a and Simla districts and in 
the Thal it is practised by men also. During this war, the demand for 
Army bloankets has been enormous and several factories for making blankets 
have come to he established at Amritsar. Panipat. Tarn Taran, Khemkaran, 
Jhang; and Dera Baba N anak where spinni.ng of wool was generally done 
by the womenfolk ond weaving was done in the factories. It remains to bfl 
seen whether the practice can survive the war. 

(5) Fruit and vegetable preservation.-With a view to encourage fruit 
industry in the Province a. Fruit Section was established at Lyallpur in 
1925. which is responsible for education, resE>arch, demonstrlltion and propa­
ganda. A good drol of research work in fruit culture is in progress not 
only at Lyallpnr but also in other places such as Attari in the Amritsar 
district and Palampur in the Kangra district. Nurseries at different centres 
M'Rttered all over the Province have beE>n started for improved varieti.?s of 
difl'E>rent fruit plants which do well on the Punjab soils. A progenv garden 
of 25 aC'rt>!! has heen started near Lyall pur mainly for the supply of "bud wood 
from fruit trees of outstanding merit. Fruit Growers• Associations have 

1 Unlrrlgated. 
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been in existence since 1935. Increased water-supplies from tl;le canals 
ha.vo been permitted for fruit gardens. 'l'he::.e and several other steps 
have resulted 1n a large increase 1n the area under garaens. 

The .Agricultural Department has installed at Lyallpur equipment to 
enable it to preserve fruit on a .semi-commercial basis with the object of 
ascertaining the economics of fruit preservation, as well as of testing the 
local market for products locally prepared. Several garden owners have 
put up the1r own plants for preparation of juices, squashes, jams, etc. l'hJ.S 
lndustry 1s prom1smg and has already received a fillip during the war. 

(6) Sertculture.-Before 1939-40 silk seed used to be imported .frOlU 
France and Italy for distribution amongst the rearers. The production of 
dic;ease-free seed on scientific lines was undertaken at Palampur towards 
the close of the year 19~9-40. A beginning was made with 17 ounces of 
silk worm eggs of thirteen different races which were reared at Sujanpur 
and l'tladhopur partly by the department and partly by the selected rearers 
who were supplied rearing appliances and silk seed free of cost. The 
experiments gave &atisfactory results and the production of seed at the 
Palampur grainage and rearing by private and departmental · rearers ·has 
continued on oa larger scale every year to meet the increasing demand. 
Silk reariJ,1g which used to be confined to oa few hundred rearers in the fo11r 
districts of Gurdaspur, Hoshiarpur, Kangra and Rawalpindi has now 
become popular in 16 districts of the Provin~e. To meet the growing 
demand for silk seed, a second grainage was established at Dalhousie in 
1942-43. The sub-joined table shows the quantity of seed produced, number 
of roorers and the number of villages where rearing has been carried on 
during the last three years:-

Quantity of aeed Number of Number of 
Year. produced. rearers. vil!.ges. 

1941-42 1,554 ounces. 1,042 . 365 

1942-43 1,959 .. 1,297 354 
1943-44 2,313 •• 1,941 469 

Proposals to o.pen a third grain age in the Province are under the 
consideration of Government at the moment. 

Reeling.-The Governmen~ .J)emonstration Filature and Silk 'l'hrow-. 
ing Factory, Amritsar, was set 'up in 1938-39 with a view to introduce up­
to-date methods of reeling, twisting and warping of silk. Besides 
arranging demonstrations in these processes the, factory works as a ·com­
mercial undertaking. A number of persons have been trained in the art 
of reeling. The factory has shown very good commercial results \luring 
the last three years as is borne out by the following figures :- · 

Year. 
Quantity of silk 
produced by the 

factory. 
Net prollt. 

llld. Sr. Ch. RS. A. P. 

1941-42 12 29 5 9,682 14 6 
1942-43 14 23 10 16,550 2 3 
1943-44 .. 12 5 10 25,032 2 8 

The Government Reeling Party has been giving demonstra·tions in the 
villages of the Province as a result of which 150 domestic reeling plants 
have been fitted up in rural areas, and a large number of rearers who 
previously used to sell their crop of cocoons, now. reel it themselves and 
find it remunerative. 

Mulberry plantations.-Mulberry is the backbone of sericulture and 
Government has made special efforts to set up nurseries for providing 
mulberry plants to cultivators in silk-rearing areas .Arrangements are 
also made for the supply of leaves to silk rearers froin the mulberry trees 
growing on the roadsides under the charge of Public 'Vorks Departmeut 
and local bodies. .A model farm covering an area of 9 acres has been 
acquired at Amritsar from the Irrigation Department where 60,000 
cuttings of suitable varieties have been planted. It is expected that 
nearly 100,000 plants will be ready for transplantation from the nurseries 
of the department during the next rearing season. This industry has 'a 
great future and the cultivators stand to gain by taking to it. 
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(7)· Lac culture.-Lac culture has not made any appreciable progress 
in this povince on account of the preparation of synthetic lac in foreign 
countries and also on account of the insect enemy that destroys the lac 
insect. Some research work is being done to control this insect and if 
successful, cultivators may be able to take to lac culture again. 

Besides the above subsidiary industries, basket-making, rope making, 
mat-making are other cottage industries which help to ·supplement the 
income of the agricultural labourer ordinarily dependent on agriculture. 

10. Sind.-The industries strictly subsidiary to agriculture in this 
Province are cotton-ginning, rice-husking, wheat-milling, cotton seed oil 
extraction, gur-making, ghee-making, agricultural implement making, etc. 
Such industries have · been left generally to themselves and the only 
encouragement has been the ordinary demand for their products. Govern­
ment has done nothing worth drawing attention to, by way of example, 
m the way of develo,ping these industries, or cottage industries less directly 
subsidiary to agriculture in the 20 years prior to 1941-42. 

In the cultivated areas of Sind no one at present need be out of a 
job as agriculture itself m most areas creates a larger d~maud than the 
supply can ·satisfy. For the desert areas and one-crop areas the best 
outlet for spare energy would appear to be agricultural implement making, 
ghee-heating, wool production and poultry. 

As far as these matters can be forwarded by the Agricultural Depart­
ment there is hope of ~orne success hut Government could mention, in 
case the point is of general application, that the lack of an IndustrieE 
Department of adequate calibre · a heavy handicap. 

11. United Povinces.-The industries subsidiary to 
agriculture in the United are termed as cottage 
industries: 

(i) Textiles.-(a) Weaving of 
cgtton, silk and woollen fabhcs, 
(b) Durie.> weaving, (c) Carpet 
weaving, (d) Hosiery, (e) Dyeing 
and printing. 

(ii) Leather, including flaying 
and curing of hides. 

(iii) Oil pressing. 
(iv) Ghee making. 
(v) Glass. 

(vi) Basket making. 
(vii) Hand made _paper. 
(viii) Gur industry. 
(ix) Poultry and egg3. 
(x) Bee-keeping. 
(xi) Horticulture. 
(xii) Fruit preservation and 

canning. 
(xli'i) Rope and ban makmg. 

Full industrial surveys of the industries in the Provinces took place in 
1922-24. 

It was observed that the cottage industries were rapidly declining. 
Efforts were made to improve the technique of the artisans by providing 
them with permanent schools which aimed at training cottage workers 
in impro'ved method3 and helping them in the improvement of their 
technique, demonstration parties were sent out to explam to artisans at 
their homes, new devices and methods of using improved appliances. 

:No fee was charged. Co-operative experiments for helping cottage 'II orkers 
were made. The societies were formed to. arrange for the supply of raw 
materials to member3 on credit, or cash payments, and for selling the 
manufactured goods either on commission or after purchasing these from 
the members. The position was revived later on and it was felt that the 
attempts made so far had not been sufficient to achieve the desired objects 
and that the cottage workers stood in need of help and guidance as 
regards both production and marketing. Subsequently schemes for 
development of certain industries, viz., wool. handloom, leather, raw hides, 
gur and several industries concerning the rural areas were launched. 
These schemes were· designed to a.>sist the workers from the beginning to 
the finish. The department secured raw material. The manufacture was 
carried on under its supervision. The finished goods were also marketed 
by the department. The workers were subsidized. The progres.> of some 
of these schemes retarded recently during the war. Steps have been taken 
and proposals are afoot to expand and concentrate their working. Exact 
figures to assess the results of such effort~ from the point of view of 
provision of supplemental income to small cultivators and reduction 
of the number of sections of the population too poor to secure sufficiency 
of foodgrains, are not available. The fact, however, remains that most of 
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the labour from the agriculturist class have got employment in connex1ort 
w1th the war supply schemes. At present about 20,000 worker~ are eng~~d 
ou lock and blanket supplills for war purposes. ln connexwn Wlth the 
"ool scheme operating in the hills, 3,000 workers are engaged. T~1e reco!D­
mendation.s in the case are that the scheme for development of mdustnes. 
des.gned to assist the workers be expanded in such a way as t~ enable 
each worker to derive benefit froru them. .Proposals on these hues are 
being n1ade in connexion with the Post-war Reconst1uction Scheme. Pro­
posals for the expansion of Rural Industries Scheme are already unde: 
consideration of ltovernment and embrace concentrated work in 12 distncts 
iu. 1945-46 on these lines. 

B.,--.4./Jstract of rer•lics to question (2) 

I. Assam.-The Provincial Government have stated as follows: "The 
persons normally unable to secure work in Assam have been so small that 
the question (of the extension of the principle underlying famine relief 
measures even in normal times) has not been considered by this Government. 
Even the tem1)orary measures necessary to meet famine in other provinces 
have not been required in Assam. In the ab;;ence of experience of working 
the famine system and as they have insufficient time to consider the 
practical aspects of the question, this Government would propose not to 
express a definite opinion." 

A Deputy Commissioner say.s: " This involves very wide principles 
of social security Opinion is generally unanimous il!at there should be 
pensions for the· aged and for cripples. But it is not considered that 
rural conditions are ripe for employment insurance for agricultural 
workers, especially aa the problem 1s not so much one of unemployment 
as partial employment. At sowing and harvest seasons there is work for 
all willing to do it and it is the remainder of the year when many willing 
to work have to sit idle." 

A subdivisional officer says: ''It is desirable that Gove1·nment should 
undertake even in normal times the obligation to provide food or purchas­
ing; power to all persons who are unable to secure food and who if, able­
bodied, are willing to work. Such scheme of relief may be organized 
through various departments of the Government." 

Another officer does not " agree , $at the principle underlying famine 
relief should be extended to normal times. It should be the obligation of 
Government to provide work for the people to earn at least a rupee per· 
day." 

Yet another Deputy Commissioner is of the opinion that "the right 
to live and work is an elementary right of the cit1zen in a civilized State 
which should be recognized by Government and measures taken. Public 
works like road making, irrigation projects, reclamation, of marshes and 
jungles, clearing of tanks and waterways, and organized cottage indu;stries 
under GovE>rnment control are a few suitable types of works. A separate 
agency should be set up like the Civil Pioneers or ' Labour Front ' minus 
the uniform, parades, and militarism, which will organize and supply 
to Public Works Department and other departments. The probable cost 
should not exceed eight annas per head with a normal price lev~ I." 

A Sub-Deputy Collector holds that " there should be a separate depart­
ment for enforcing a Famine Insurance Scheme. Every year, some works 
should be found, say, from Public Utility works like new roads and canals 
and repairing them, or even levelling, for avoiding uneven distribution 
of rain water in agricultural lands. The average cost of such relief will 
be As. 8 pTlr head per day." 

2. Bihar.-The views of the Provincial Government are as follows: 
" The suggestion that even in normal times Government should und~r­
take the obligation to provide food (lr purchasing power to all persons 
who are unable to secure food and who, i.f able-bodied, are willing to 
work, is one to which no exception can or m:ght to be taken, except on 
the score of finance and the danger of producing a class that will do the 
minimum of work and demand the maximum of wages or food. But the 
State cannot fulfil the obligation unleas there is a constantly-expanding 
scheme of public works or it has complete control of production and 
ilistribution. 
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But the question that arises in this connexion is whether there 1s an_y 
need for such ~tate mtervention at present. The answer is clear ·.:~o h.r 
as destitutes are concerned. Destitutes may be clas;;ified under the follow­
ing three heads :-

· (a) Destitutes who a1'e incapable, by reason of disease, deformity or 
old age, or other reasons, of dowg wu1·k.-1'hese should be mamtallled by 
the btate, and not tJe allowed, as at pre;:;etn,, to drag on thell' llltsel'MJJe 
existence on wayward and fortmtous pnvate chanty. 

(b) Destitute& who are able-bodied but unwilling to work, i.e., begga1·3 
in the reaL sense.-l'he.se must be made to work, and the State sllocld 
UIHierta.lie tue oougaHotl to uuu wot K ror tueru. .lt 'Wot·K cant1o~ oe iouwJ 
for them, they wtll have to be supported out oi public funds, but It would 
be folly to do so when thet·e Is .,u much u~eful work wattlllg to be done 
in 'this country. Beggtng should be made a cnme but not until the l::itate 
i11 able to find work tor the beggars. .Legislation on thtl lintls ot the !'our 
Law::~ in .England seems necessary. 

(c) Able-bodied destitutes who are wiLling to work but are UMble 
to· ·find emptoyment.-The :::;tate should as far as possible find work for 
the::,e · al"O a.uu. J.Wt led. • e tue.t.U. Ut: peuueJ.J. 0 ou P• !V al.<l CJ.J.aJ.'J. ty. 

l<or the other able-bodied pet sons 11 ho are nut de&tJ.tutes but IYho 
suffer from periodic unemplo,Ymeut and are Willing to work, the question 
1s ·not one ot rel.ef but oi wcreasmg the ·ecoJ.J.ornJ.c ellicJ.eucy am.l. tueum.: 
ol the ·people by provitliug ovportunit1es of employment in productive 
occupations and by increasmg prod,1ction itself, both industrial and agri­
cultural, in other words, of increasing the divisible wealth ·and gettwg 
an equnable dtstJ.·iLutton." 

An officer of the. Bihar Government states as follows: " I think. it 
is the duty of every civilized State to see that none of its citizens die~ 
of starvation, and it must undertake the ·responsibility of maintaimng 
persons who cannot either support themselves or be supported· by t.heit 
relatives. Those whose incupaCJ.ty arises from physical defects must be 
separated from those who are able and willing to work- but canuot iinrl 
work. The defectives, unless supported by their families, must be ·srJ.P· 
ported and medically treated, where necessary, by the State. It is a duty 
which has long been neglected by the State in India. We must, however, 
proceed very cautiously with the able-bodied unemployed.· A scheme of 
compulsory cohtributory insurance against unemployment· is perhaps not 
altogether impracticable, in spite of it.:~ difficulties, in the industrial field; 
but agricultUJ·e presents a different problem. .Maintaining able-bodied 
workers· in idlenes!l' at State cost is a dangerous policy even in J.»lnod> 
of agricultural inactivity. Unemployed agrrcultural labourers should l>e 
encouraged to ·move to urban and industrial areas to find unskilled jobs; 
but for those w~o cannot or will not move, Government might establi~h 
in rural areas simple c<>ttage industries suited to the circumstances of 
the locality, which. w~mld offer employment to such people. It is possible 
that such industries will have to be run at a loss; and if this is so, it 
should be financed b;y aQ. amplified agricultural income-tax." 

A non-official view from Bihar is as follows; "The duty of modern 
Government is much. more than simply .maintaining law and order and I 
am decidedly of the opinion that it is the duty of the Government to St'e 
that not a single individual dies of starvation. Sufficient quantity of 
food should be available to everyone, whether there is famine or not. In 
other words, it is the duty of Government to see that every able-bodied 
man who can work should have work and his wages should b~ such as to 
enable him to maintain himself and those members of his family who 
are unable to work . . . 'York can be provided by a number of ways, 
e.g. (1) by establishing or encouraging or arranging the establishment of 
industries, (2) making arrangements for expansion of cultivation which 
will employ larger number of labourers th?n they are being employed now 
• . •' The construction of irrigation works and drainage of the water­
logged areas are the two important works which can be carried on by 
Government, and not by private individuals . . . It is difficult to 
estimate the average cost per head per day. It will depend upon the 
price of the- foodstuff at a particular time- in a partic1Ha.r locality. The 
wages should be sufficient to give the workers food sufficient to maintain 
himself and his dependents who are unable to work." 
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Another non-official is of the opinion that " it is not a question of 
relief but of increasing the economic etiiciency and income of tlie people. 
The State under the existing system and Its present resources cannot 
undertake to provide food or purchasing power to all persons who are 
unable to secure food and who, if able-bodied, are willing to work. The 
State has to provide full employment and unemployment insurance and 
also insurance against other risks like sickness, invalidity and death. But 
this cannot be done if the task is conceived as a question of relief .. The 
undertaking of these obligations would involve thorough economic recon· 
struction." 

3. Bcnaal.-The Government\:~ views are as follows: " It is recognized 
th~t qove~nment's obligation rel~tes to the saving of life by giv.ing snch 
rehef m t1mes of scarcity aud distress to those people who are mcapable 
of procuring their livelihood on account of physical infirmities or utter 
helplessness and also to provide work in the ·shape of Test Relief 'Vorks 
for able-bodied persons who may not get employment elsewhere. lt ir,1 
most undesirable, however, that ordinary measures of famine relief !!hould 
be a permanent feature of any administration and that Government should 
undertako even in normal times the obligation to provide food or purchas­
ing power to all persons who are unable to secure work and who, if able­
bodied, are able to work. The Government of Bengal have already 
initiated through the subsidized enforcement of the Bengal RuraLand 
Unemployed Relief Act (1939) a policy of fostering the growth of a 
regional senRe of responsibility under which ·.the village self-governing 
bodies would, with some initial aid from the State, look after their own 
poor and unemployed. Government would th'us encourage the. village 
self-governing bodies to gradually eatablish poor. houses and· ·work.houses 
in their respective areas on the lines of such institutions in the advanced 
countries of Europe. · 

" The existence of under-feeding· and ·unemployment even in normal 
times is only a symptom indicating that there is something definitely wrong 
with the general economy of the province and that while recognizing the 
necessity for rendering prompt and adequate assistance to those who' fall 
by the wayside, the Government of Bengal propose to devote their energies 
to making and implementing· effective plans directed towards remdving 
the root causes of these symptoms by increasing the productivity· of the 
land and utilizing the man-power and hours now wasted during certain 
parts of the year by promoting cottage industries and finding profita.ble 
sub~idiary occupation for the a~riculturist population." · 

•.· . . . 
A Divisional Commissioner of Bengal is of the opinion that . 11 no 

Government could stand the strain of this and it would be impossible to 
meet the demands in a few years, a~ the birth rate would make such a 
collosal increase. Generally those people who live on the· margin can p:etl 
some local charity or some odd jobs in normal times that can enable 
them to cnrry on. It is pos~ibte that the experience of the famine hitS 
had the effect of dryin!l: up the traditional ch'lrity of the people: but this 
should not be anticipated." . , . · . 

A non-official view is aa follows: " I do not agree that Government 
should undertake to provide food or the purchasing . power to anyone in 
normal times. But I do feet that it ig essential that there should be 
balanced economic development of Industry, Commerce, and Agriculture 
to provide opportunities for creative work, to earn more money to pur­
chase the food, and backed by education for better use of the food 
purchased or in other words training them in scientific living. If more 
amenities for productive work could be provided, better ideas of l!cientific 
!iving ~nn~rht by demonstration and propaganda, a definite improvemt•n'b 
19 ,posstb ." 

. Romhm1.-The Provinrial Government's views are: 11 GovPrnmPTit 
cannot. undertake to provide work fer all in normal times. Generally 
thert~ ts no dearth of manual work for those who want to take it. up. 
People are however not readilv witting: to leave their villa!l:es and· go out 
on work. et~ewhpre nntP~~ forced to flo bv rircnm•h·"""'~· ann it h impossible 
to P.rovtde work for them in every village. Nothing short of a plan 
sim1l11r . to the Soviet pia~, giving Government power not only to plan 
productiOn bnt to Pnforce Jt bv <'ontrol over land. labour and capital can 
achieve the desired results. This would mean Government control' o~er 
all factors of nr~nction and loss of individual liberty, but Government 
cannot undertakf to feed the population unless it has poweri to. compel 
people to worlr and produce the food required according to the plim;, , 
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~entral Provinces and Berar.-The Government have replied tbnt 
' there is no justification at present for extending the principle under­
lying famine relief, in the manner suggested. 1t is not necessary for 
Government to intervene unless scarcity conditions appear and distre3s 
is fairly acute. At present there is work for all who are willing to work." 

6 . .Madras.-The Board of Revenue, Madras, after referring to the 
liberalization of the principles underlying famine relief, which took place 
as a result of the recommendations of the Madras Famine Code Revision 
Committee of 1938, state a3 follows: " As a statement of general 
principle, the suggestion cannot be accepted having regard to the condi­
tions of the province which is predominantly agricultural, and industri­
alized only in a very small measure." The Board go on to say that 
" unemployment of '~hatever section of society is a complex evil arising 
from many causes . . . That the State should undertake to provide 
food or employment for all person3 in normal times may be justifiable on 
humanitarian but not on practical grounds: such an obligation could be 
enforced only in a strictly regimented country under a totalitarian regime. 
In a democratic country, where individual initiative is interfered with 
as little as possible, it would be impossible for Government to undertake 
to provide food and employment for all the needy and unemployed." 
A_part from the fact that the province has few sources of revenue left 
nntapped in order to meet the collossal expenditure involved in the sugges­
tion, the Board take the view that " the solution for unemployment is 
not to organize State relief and thus perpetuate conditions which give 
rise to unemployment and incidentally d_emoralize the _receiver of _t !l.e 
State- aid . : _ . On the other hand, it is necessary to go to the root 
of the_ problem· and provide the necessary facilities for able-bodied men 
to secure employment . . . To sum up, it would not be desirable to 
extend State relief to persons out of employment and willing to work 
and Government can only undertake the duty of creating such aven•ICs 
of employment as are possible by industrialization, improvement of agri­
culture, etc. In fact, this question . . . should be dealt with on an 
All-India basis as part of the plans for-post-war reconstruction." 

A non-official - social worker from 1\fadras, referring to the chitng;e 
effected by the :Madra!l Famine Code Revision Committee (1938), says: 
•' The- revised draft extends the scope of intervention not only to protect 
thoso affected from starvation but also to protect them against physical 
deterioration and dispiritedness which, in- the wordg of the Government 
Order ' is intended to tetlect more recent itleM of the obligations· of the 
State_ towards its citizens.' So the objectives . of famine relief are now 
eufficiently wide and a permanent organization similar to that set up in 
Great Britain to meet. unemployment may be considered. ·• In famine 
relief organization, generally road works are preferred owing to various 
advantages especially in re~ard to administration.· The Famine Code 
does not rule out undertakmg works of public utility. Even starting 
of large-scale industries to provide employment for the unemployed in 
agriculture may be thought of. However, it is de.~irable and necessary 
that a special expert committee mav go into details of forms of relief 
applying the principles of fnmine relief for application even in ordinary 
times. As already stated, knowledge of intimate working of unemployment. 
schemes in Great Britain (an industrial countr:v) and agricultural countries 
like Australia and New Zealand will be helpful in framing a scheme for 
India." 

7. North-West Frontier Province.-The Government have replied as 
follows: " It is presumed that the principle- E>nunciatecl is an extension 
of the out of work relief svstem adopted in England with the further 
axiom that out of work relief would only be provided to those who ar& 
preoared to do whatever -n:ork Governmef,lt provide~ for tJ:em. ~his 
would seem to be a revolutionary (or possibly evolutiOnary) mnova~1on, 
whirh in Russia and Germany was imoosed by Government forctb1y. 
Similar measures were adopted in New Zealand from 1927 onwards and 
mAt with some measure of success. . . . The Provincial Government feel 
thAt the proposed· measures would b& so much in advance of anything 
so far proposed for the betterment of this province that their early i':ltr'l­
duction could not be adjusted to the social structure of the provwce. 
ThArA arfl of con~se plenty of works in the nature of constructing bnn.ds, 
reservoirs, water-channels, drains, maintenance of roads, . etc., on wh1ch 
unsk-.illfld lab-our ca:n at anv moment be E>mploy"t~d-if theore nre fnmls­
available.'-' 
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8. Oriua.-The views of the Provincial Government are: " With 
society and the system of public administrat1on as at present' organized, 
it lR both undesirable and impracticable for the State to undertake a 
scheme of universal social insurance involving an undertaking on the 
part of the Government to provide subsistence at all times to all persons 
who are unable to earn their livelihood in the course of the normal econo­
mic activities of the society. Such an undertaking by the State might 
lead to indolence and demoralisation of the population and discourage the 
spirit of free enterprise, thrift, &elf-help and the spirit of competition 
amoug the people. There may, however, be occasions when the State 
mav be compelled to undertake such responsibility wholly or partially 
in circumstances arising from various causes, e.~., natural calamities and 
Ferious economic distraction caused by upheavals.'/ 

9. Punjab.-The Government's reply is as follows: " This suggestion 
presupposes that the Provincial Government possesses or controls all the 
means of production and transport or that it commands an unlimited 
finance which is not at all the case. The sources of provincial revenues 
are circumscribed and the income is mainly drawn from the rural popula­
tion. In a famine-stricken area, suspensions and rem.issions of land 
revenue have to be made on a. ve:y large scale 'and consequently, there 
is a decrease in the revenues of the Province. On the other hand, relief 
measures mean ·additional expenditure with the result that unbearable 
lltrain is thrown on the finanC'es of the province and beneficent and deve­
loomental activities of the Government have to be reduced. There being 
not much demand for industrial labour, the w'orkless and foodless cultiva­
tors become surplus on the land and further· depress the wage rate of 
agricultural labour with the inevitable result t'hat the purchasing power 
is further reduced. 

"Apart from finance, the country is not yet ready for any general 
system of relief in normal times which might reduce the incentive to 
work. There are already far too many professional beggars." 

10. Bind.-" Government is of the view that the time is not ripe to 
aAsume responsibility for individual distribution of the necessities of 
life in normal times though as an eventual aim there is no objection to 
the principle. What seems important to Government is to recognise a 
famine whAn it is developing and to take measures in time. GovPrnment 
bas little faith in doles or in putting men fed on a ' reJipf 1 diet to work. 
on famine projects which requi:·e physical fitness. It is believecl that 
the only real remedy liPs in itnproving agricultural production and science 
in BUC'h a way as to make it :vleld at least a bare living even in the worst 
season, and much of the Sind Government's agricultural planning is 
directed to this end. For example, for the Thar desert where the ordinary 
pi&-aller, the emergency building of small reservoirs . to .Prov!de work 
more than insurance, has not been adequate, dry-farm.mg 1s bemg deve­
loped, the growth of fodder-p~oducing trees and grasses is being examined 
and the conservation of rainfall is being studied." 

11. The United Provinces.-" The United Provinces Government do 
not agree with this view (underlying the question) since they consider it 
will lead to pauperiza.tion,u 
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Question 
(i) The view has been often expressed that indh·iuual holders of land 

cannot achieve any matel'ial increase in production or improvement of 
their standard of life unless they are o1·gani?.ed for the purpose, e.g., on 
some kind of collective basis. Do you agree with this view? 

Cii) Describe the extent to which co-operative societies, panchayati, 0.1 
other or.c;anizations are at present functioning in rural areas of your 
province. Assess their adequacy or usefulness for the purpose stated 
above. 

(iii) If you consider them inadequate O!' inefficient, can you outlino 
practical methods of constituting som,e fo~m of villngP. organization which 
would efficiently secure the purpose in _view? 

Ab.stract of replies 

Part (i) of the question 

1._ Assam.-Collectivi.zation will certninly in(n;ease production. As long 
as nghts of property m land remain as they are, any such scheme can 
only be on a co-operative basis. 

2. Bihar.-The view put fo:·ward in the first part of the question has 
much to support. In fact, areas where subdivision and/ or fragmentation 
of holdings has gone very far, collective or co-operative farming offers the 
only hope of adopting improved methods of cultivation. Joint organization 
will facilitate introduction of power farmJng and release surplus labour 
from thl' fields to find lucrative emp!oyment elsewhere. Collective· pur­
chaRe of seeds, manures and implements, and collective sales of the 
produce should, by the elimination of the middlemen's profits, also contri­
bute to an increase in the ryot's share of the income. Habits engendered 
by organized or collective action in the village should p~·ove fruitful in 
other directions in securing ed.ucatian, health, sanitary and other services 
and_ amenities in the village.· 

J.~. Bengal.-" We agree with. the view· set out in this_ question .. It is 
only an increase in the income of the individual holder of land that can 
bring about an improvement in the standard . of life. This increase 
can be effected by increased production and hy giving him the ·maximum 
possible financial returns fo-r his produce and also by providing him with 
some subsidiary occupation during the off season. · Increase in production 
can be achieved by (i) the use of improved seeds, (ii) the use of scientific 
manures and fertilizers, Ciii) the use of. improved agricultural implements, 
(iv) providing irrigation or drainage facilities where necessa~·y, (v) _pro­
viding embankments for protection of lands where neeessary, (vi) consolida­
tion of the existing small and scattered holdings. (iv) atid (v) ar"l almost 
always possible through joint efforts .. · (vi) would .invaria'\>ly call · for 
combined efforts. (i), (ii) and. (iii) can be made available at a reasonable 
cost only by joint purcha~e. An o'!'dinltry holder of land dol's not get 
an adequate return for his produce. He is often compelled to dispose 
of his crop immediately after harvest at a low price to meet ·his '.immediate 
pressing needs. He hal> no holding capacity and commands on1y. the 
harvest price. This drawback can be removed . and a_ better ·price can 
be ensured to him by a marketing organization th'!'ough which he· can sell 
and market his produce and which will make. an advan<:e to him against 
the crop delivered to help him in mel'ting his present requirements: SomP. 
sort of cottage industry may be introduced in the family of an agric1,1lturist 
to keep the adults engaged during the off season. nnd also afford a share 
to the womenfolk to contribute to the joint income. The raw materials 
can be provided at an advantageous price through collectiv~ purchase. 
Similarl:v the finished products can be sold at an adva.ntageous pric~ in 
a suitah~~ market through joint sale." 

~ Bomba:y.-Governmeut agrees with the view expressed in the ·ques­
tion. 
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Js. G_entraZ Prov_intes ~nd Berar.-The. potentiality of an organization 
of cultivators for mcreasmg the productivity of their lands is admitted. 
Collective. farm,ing en~~;bles a cultivator to hav~ lands, implements and 
othe_r a~ncultural reqms1tes to the extent to which they are required fo•· 
cultivation purposes and affords an opportunity to utilize them fully. 
This secures a number of economies which are denied to individual 
cultivators. 

6. Madras.-" It bas been mentioned in reply to the earlier questions · 
that holdings are probably becoming smaller, that the number of people 
owning ~neconomic holdings is probably _incr.easing that fragmentation is 
on the mcrea.se and measures for consolidatiOn had borne no fruitful 
resnlts, that lands tended to pass to non-cultivating classes during the 
shl!Jl"P peri_od wh.ich tendency is believed to ha.ve been arrested at present 
1_nnng to htgh pri~es, and that t~~ landless proletariat is probably increasing 
~n numbers leadmg to competition for tenancy. Th9 system of leasing 
m force does not induce either the owner or the cultivating tenant to 
invest money to improve the land or even on the much needed operation 
of manuring, and they seem to be content with sharing just what the 
land yields from an indifferent cultivation. There is an increasing tendency 
to disintegration everywhere. The village as a compact and self-contained 
economic unit has ceased to be. The joint family system has almost 
collapsed leading to increase in fragmentation, subdivision, and absentee 
landlordism. . . . Though previous trials and opinions of those who hnve 
studied the question are not favourable, the only remedy seems to lie in 
the formation of co-operative farming societies in villages for the purpose 
of bringing the benefits of large scale cultivation to the innumerable small 
holdings." 

7. North-West Frontier Province.-The villao-es in this province are 
organized in village communities forming a complete brotherhood in them­
selves. Each villnge represents a collective farm. The Provincial Govern­
ment do not consider that any improvement would be secu~d at present 
b:y attempting to super-impose on the existing village communities a. form 
of constitution or organization proposed in the question. 

8. Orissa.-While there appears no justification to subscribe to the 
-view that individual holders of land cannot achieve any material increase 
in produCtion, there is no doubt that co-operative efforts help in securing 
improvement in the economic and ag!"icultural life of the cultivating 
classes. Co-operative marketing, collective . cultivation, consolidation of 
holdings and several other measures calculated to improve the ~nltivating 
and living conditions of the people cannot be undertaken ex~ep1! through 
co-operative efforts. 

9. Punjab . ..:!" The Punjab . C1I'tivator is individualistic. illiteracy, 
ignorance and conservatism prevail. Whatever education has b~en m~~e 
available to him so far has not tended to foster the co-operative spmt 
or joint-stoc~ busine~s spirit in ~im .. In . the r!lin-fed areas, th~ prese.nce 
of moisture m the s01l at the sowmg tlme IS an Important factor m cultiva­
tion. The holding being small, . bullock-power is the cheApest means of 
production available. In. such cir!!umstl!nces, it i~ not possible ~o s;1bscribe 
to the ·ViPw that collecttve farmtnp; wtll re)lult m any materta1 If!crease 
in produdion o~ improvem,ent in the standard of living of the cnltwator, 
as the people who have to work. it nre not prepared, mentally and ed~tca­
tionally, for it. Innumerable instances of breaking of heads can be cited 
where a well was jointly owned· bt two or more land-owners for purposes 
of irrigation." 

10. Sind.-Governm~nt is prepared to .;~1bs~ribe in t~eo~y to tl1e _view 
expressed, certainly with reference to. Indm m genera , and even m . a 
certain measure with reference to S1!1d. ~owever, the b~rk_gro1_1nd tn 
Sind, without which no picture of this subJ~ct can be reahstt~, 1s such 
that there is not much srope for a really Wldesp~ead co-operative move­
ment because the land tenure systPm is surh that there. is vast scope. for 
the improvement of agricultural conditions without the a1d of co-operation. 

11. United Provinces.-There ~an. be no ~oubt that. indivi_dual holders 
of land cannot achieve any mat.:>rtal mcrease 1~ production or _unprovement 
of their standard of life unless they a.~e orgnmzP_d on . ..some kmd of, colle~­
tive basis, especially when fragmentation of holdmgs rs so common m thts 
country. 
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Part lii) of question 
1. A.s.sam.-Co-operative societies iunctiomng now are mainly credit 

soc1et1e.; and have not prove<i tne success exvected of them. '.lllere are 
no otner v1J.lage org,amzauous lor ine 11urpu::.e. 

2. JJthu·r.-J.lle co-uverat1ve soc1etws 1n tile province have so far mainly 
concerned thelll.beLves Wltil c:·eun acttVlties ulliY1 and the mo.vement. touches 
1pugtuy 0:S 11er cent. ot tne pupu1aL1on. 

;J. lSIInQat.-'lhere are ~o,loJ rural credit societies with a total lllembt:r­
&lllp ot ~ ·Q6 La.lilis tor llnancmg agncu1tu1·al o_peratww. .ln auu1twu, 
linere .ue 11U.I.<l ungauou cocle.ie::., u eJ.UuauK...UtHii; .sucleue:>, and .I.U~ lllUiU­
Pil.flJO::.e anu saie .suc1et1es. '.lne lnlVelnllle.ut. a1·e not uew.ur.e1y awa:e ll' 
J!EU .. l."Llayats or · otller o.gamzatwns are 1 um:t10n1ng lll ru1a1 IU'ea.s. The 
OIJJecli ut tne lllUltl-}JUIJ!Oee :;oc1et1es ltiltJI·e are 4J. :;ucn t>oc1et1es Wltil a 
tOLIIo• JllellliJtJISHlp 01 44,UlJUJ IS· lSailJ. tO lle tO prOV!Ue IaclhtltJIS Ior better 
taumng, I.Jetter buswe~;s, lUlU better Hvmg. '.l.lle ::.oc1e~y 1s t.J guwe 1ts 
lllellilltl:s 111 the cuutva1.1ou 01 vanous toou anu llloHtJY CiO}JIS, to plOVHle 
l3CllltleS Lor ll'flgattull and llll!'l'OVClllellt OI iantl.s uy COWSOHUaL!OU 01 
ho•ll.illgs, to sei1 and 0.1spo.se oJ tue agncuuurai auu oo:ue1· p1 ouuce · 01 the 
memoou 1n tne mo~t. pl·ontal>le manue1·, to ~upp1y to tne momue1·s. tn<l 
uece~sanes ol tue, au<i allio raw matena1s llect::;~ary tor lHUustnal sull~l­

~ta•·y occupatiOn.: '.lne ruultl-purpol:ie soctety 1s an euu:·t to cater to tlle 
vurwus netJds and requu·emeuts ol tile agricultunsts ttHougil a stug.e 
agtmcy, excetJtlllg crtutt which is to be u~silell:;eu lly the cu-operauve 
crt~dlt SOClt'tY .. .but tllls c1·eu1t 1s aliSo to be huliect Wltn tne IDUiL!-purpo~Se 
so'cltJty 1n tuat the ioan auvanced to the memuers by tne c:1·eutt· 'SOCiety 
1s to be coliecL-ed in kmd through· it bes1des tts lllarketutg thell' sa1eab1oe 
surpLus. 1hts Lmk.iug or cred1t wuh the muLu-pu!'pose ::.oc1ety has been· 
ettected at Gosaba 1n the d1strict ot 24-l:'arganas and at Parbattpur in tht~ 
di~Stnct ot lJmaJpur. 'lhe llystem is bemg gradually extended· to other 
ar·e)WI also. . · · 
-../ 4. · 1Jombay.-Go-operative bOCletles and panchayats are funct1on1hg 1n 
many villages but tney ·are not able to do much in this direction. Co­
operative a;ociet1es canuot undertake the work of coJectivized tarm.ing, 
unloss they are lllateriaHy helped, financially and otherwise, lll carrylllg 
out the work. They would. also require expert assistance in runmng 
suchyocieties. . . . . · · 
~· Ventral. P1·ovinces and Berar.-The Government. have made no com-

lllents. · · · . . . . 
. 6. ll!adras.-There are 'W..Opera.tive organizatiQns · in the province 

ca.tering to the needs of many sections of the population and for· many 
purposes: · Though ali these societies a!'e ·useful· w1thin their -own spheres 
and in their own way, they have not been powerful enough to eradicate 
the existing defects which are responsible tor the low agricultural produc­
tion. In particular, co-operation has yet to make its ma1..,; in the supply 
of agricultliral requirements, increase of production, procuring and 
marketing agricultural produce, or in other spheres of activity in which 
tarmers are interested. Co-operation, however, .either voluntary or com­
.l;ulsory, seems the method which holds the greatest promise. 

· 7. North-West Frontier Province,.:..:_Panchayats. have been instituted 
in some villages, but so far as agriculture is concerned, they are of no 
value. No other organizations of the kind mentioned exist. 

8. 0Tissa.-Under the local self-Government laws at present operating 
in different parts of the province, m,inor local bodies are constituted in 
different areas such as union committees, union boards, panchayats, sani­
tation committees, and so on. These institutions only deal with certain 
aspects of fillage life, namely, education, sanitation, etc. The working 
of these local. bodi~s has not been very encouraging. Little can be expected 
from them in stimulating the welfare of the cultivating classes, even if 
tbese rural bodies are revived and multiplied in numbers. The co-operative 
societies, on the other hand, serve only a fraction of tlie rural population. 
These societies have so far concentrated their activities on providing 
cheap credit to the cultivators. 

9. Puniab.-No co-operative society or panchayat or any other organiza­
tion functioning in rural areas has made any attempt in the direction of 
collective farming. · 

10. Sind.-Jn spite of the prevalence of large estates to which co-operative 
methods would be hard to apply, there· are enough villages in Sind con­
sisting mainly of small holders to make it worth while pushing the move.. 
mont further th·an haa so far been attempted. The emphasis in Sind is 
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unfortunately almost entirely on the credit side of the movement aud the 
results do not justify the neglect of more progr<lssive aspects such as co­
operative joint farming and co-operative marketing. 'lhere are about 
1,140 agricultural credit societies with a working capital of Hs. 70 ·tiD lakhs. 
and the amount outstanding on ::lOth June 11:140, against members wa~ 
Us. 37 ·~6 .lakhs. One of the cJ:tief .expl.ana~ions of the disappointing state 
of even this aspect of co-operatiOn m Smd Is the fact that compact village 
sites do not exist in any number. Societies are started in small hamlets 
and a·re 'apt to become a benevolent fund for the benefit of the headman 
and his relations. Benami loans are a common feature, and the democratic 
!!pirit '_Vhich is the essence of co-operation is almost totally absent. Some 
elfort IS now being made to amalgamate these small societies and to 
centralize them. 

11. United Pt·ovinces.-Various co-operative societies are functioning in 
the rural areas of the province. There are 70 Central Co-operative Banks 
and Unions which finance the village primaries. There -are about 8,000 
rural credit societies which include 3,500 co-operative society village banks 
or multi-purpose societies. The working capital of the primaries ia about 
Rs. ::l crores and their membership eigh·~ lakhs. The village banks are based 
on limited liability, and they undertake such activities as better living, 
better farming and better business including co-operative purchase of 
domestic and agricultural requirements as well as providing rural credit. 
Societies specially for marketing consist of 727 ghee societies, 175 market­
ing unions for the marketmg of cereals, 90 cane-marketing societie;3; and 
there are also other societies for the marketing of special products. There 
are 267 societies for consolidation of holdings. There are 3,000 better hvutg 
societies in the rural development villages and they have very varied 
activities to improve the standard of living of the vill':lges. There are 
15 cattle-breeding societies, 12 seed stores, and 160 irrigation societies. The 
number of villages is so large compared to the number of co-operative 
societies that the.latter have covered only a limited field so far and touched 
only a few of the problems confronting the cultivators. These societies 
have not been oable to improve production or th~ standard of living to an 
appreciable extent on account of the various social, economic and religious 
disabilities. But the usefulness and efficacy of co-operative methods in 
dealing with rural problems ia beyond question. 

Part (iii) of question 

1. Assam.-The drive for the extension. of the co-operative system com­
bined with amendment of the law conferring rights over land will secure 
the purpose in view to some extent. 

Conditions for the success of such development indic-ated ·in a reply 
received from one of the officers of th<.' A <!Sam Go,·ernment are as below:-

" Reorga~ization of the societies; close official supervision; employment 
of a trained and efficient Government officer in the executive bodies of a 
group of societies in each Thana at the initial stage to guide, direct, 
regulate, and educate .the societies." 

Another officer (who says he spends much of his time in realizing the 
assets of liquidated societies) recommends the abolition of such societies and 
local boards and the appointment of Rural Uplift Officers " selected without 
regard to communal or other irrelevant factors, and well paid so as to 
obviate corruption." 

A third officer con.siders that well-organized societies working in 
conjunction with oagricultural banks are likely to be of help. 

A non-official view is as follows: " Some sort of rural societies or 
bodies may be organized for this end in v.ie'!, b.ut they must be und~r 
strict State supervision and control. :Mult1phcat10n of our present self 
governing bodies will do more harm than good." 

2. Bihnr.-It is not easy to suggest a village organization for collec~ive 
action. The task should be attempted seriously in one or more typic-al 
villages where conditions are considered more favo?ra~le a_nd expenence 
gained therein may suggest the exact form .of orgamzatwn hk~ly to l?ro.ve 
suitable. One suggestion ~ade by the Reg1st_rar of ,Co_-operabve So~Iet1es 
is the formation of multi-purpose co:-nperabve ~o~1~t1es lll the. VIll-age, 
lVhich will look to all sides of the cultivators' activities and requuements. 
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A non-official view is 31;1 follows : " A scheme for combining the preserva­
tion of individual property rights of the cultivator with co-operative farming 
should be devised and put into operation. Such a scheme can, 1 believe, be 
.introduced by a system ot mtl!lg of the intrinsic qua.li~ies of t~e soil and 
d1:>tributing the yield of the land partly on the bas1s of th1s scale of 
valuation • . . 'l'he other factor which will determine this distribution 
wiLl be the -quality and quant1ty of labour put in by the ml3lliberb ot the 
co-operative union for the cultivation of the land. This organization will 
have to be supplemented by a State organization for the supply of moderr 
instruments of production and technical skill and guidance." 

An official view- from this province is as follows: '' Co-operative and 
combined organized efforts may perhaps do a little in improving the culti­
vation and rai .. mg the income of cultivators, specially in the sphere of \he 
marketing of the produce . . . Purchase of -manures and ~o~eds, con­
struction of irrigation facilities; consolidation of holding~, co-operative 
dairyiug are among some of the other spheres in which combined action by 
the villagers may prove useful. Hut I am not inclined to be optimistic 
of their success in the caste-ril.hlen, distrustful, illiterate atmosphere of 
the village." 

3. Bengal.-What is now needed is organization of a network of multi­
purpose societies throughout the province. An attempt is bei~g made .in· 
this directiOn. ln the opm10n of the Uovernment, co-operative. societies 
are the most suitable organization.;; for achievi.ng material increase in 
production and unprovelllent. of the standard of living of the agriculturists. 

A Bombay.-A suggestion ha·s been made ~o G~~ernment that an experi­
m.eut in collectivized agriculture on the lines of · the Russian practice 
should be undertaken in a group of 15 to 30 villages with an area of about 
30,000 acres. But public opinion is not ready for so revolutionary a 
change in agricultural economy and prefers that experiments may be 
tried in co-operative farming with a view to eliminate the middlemen, 
market the produce on a co-operative basis, cultivate crops according 
to a pre-arranged plan, and secure finance at cheap rates through (•o­
operativ~Y/agencies. Government is considering to what extent the sugges­
tion c~ui be implemented and has found a place for it in its post-war plan. 

/ 

/ OentraZ Provinces and lJerar.-The small landowners are the ones ¥t;· may be expected to benefit greatly by collective farming as thereby 
they will be able to apply grlater resources to their lands. If these 
holders could be given preferably contint\ous pieces of land and provid"ld 
with all the help needed for cultivation, a trial may be made of the prac­
ticability of collective farming Careful cost accounting of these and 
simultaneously of individual fari:ning may be made and cost of produc­
tion cottlpared. If this brings out great benefit for smaller cultivators, 
propaganda for organization may be made. 

6. llladras.-The opinion of Messrs. Thomas and Ramakrishnan of the 
University of Madras, who undertook a survey of selected villaaes has 
been quoted by th.e · Governmen.t of 1\fadras: '' Nor ia consolidatio"'n hkely 
to be of much ava1l when the s1ze of most of the holdings is far too small. 
A more ~ational. t~ough di.fficult line of exp~riment would be to organize 
co-operat1ve or JOint farmmg on a scale wh1ch would permit the use of 
improved ~mplements and met~ods. T~e existing holders of fragments 
~hould bo 1.nduced to merge their pl~ts m the enterprises tentatively and, 
1£ success 1~ assured, permanently m return for proportionate shares 1n 
the E>.nterp~lse. They can work on the co-operative farm as wage-earners.'' 
ThP mvestigators have referred to an expenment in co-operative tarming 
said to have been made in Nadia district in Bengal. 1 The Madras Gov­
e.rnment hav~ .suggested t~at an experiment should be made on thPse 
hnes by D;~'qmri':lg a few .villages an~ organizin~ the expropriated owners 
?f each v11la~e mto a ~octety to cultivate the v1llage. If this experiment 
13 successful, 1t would g1ve the data for a scheme of compulsor:y co-operation . 
. . The D~rector of. Agriculture, Madras, points out that societies for 
)omt farmmg, that 1s, whose members carry on cultivation, pooling thuir. 
lands for the p~rpose, have not been much of a success even in countries 
where co-o,peratwn has succeeded most in organizing supply, ·sale, etc., 

• 
1 ~his has not, however, been mentioned by the Government of Bengal 

m the1r reply, . 
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and adds that j5>int farming_ may, _howevei, be tried by tenants taking 
up land of any big temple or mstltut10n. He refers to the village pancna­
yats several of which did quite satisfactory work in the 'twenties and 
were willing to impose on themselves certain levies to be spent locally and 
succeeded in getting local labour in lieu of money payment for accom­
plishmg certain works. .Much of this enthusiasm dieu away during tJ.e 
aepression. \He suggests that perha_ps it can be revived after the war 
if they are asaured of a larger portion of the cess collected in the village~ 
There ought to be _no con~us_10n or overlapping of the function.> of pancna­
yats and co-opera~Ive soc1et!es. The la~ter. stJ.ould be voluntary organiza­
tion~ for performmg _essentially econonuc functioD:s of members, namety, 
getting credit, supplymg agricultural and domestic requirements, sellmg 
pro~uce. The P~:tnchayats should have powers of coercion, leaving no 
optiOn to any resident in the locality to join or not to join, to pay a tax 
or not to pay. Tho services they render are of great benefit to the com­
munity as a whole rather than for individuals, and it is difficult to allocate 
the benefits to each resident. Co-operative societies cannot, and should 
not, be expected to assume such powers or fulfil their functions ail pan­
chayats. This is a distinction which is not always kept in r:·md by 
.reformers. 

A non-official ·dew from Madras endorses thu essential distinction 
between the functiom of co-operative societies and panchayats, the fonner 
catering to the economic needs of the ryots and the latter to the other 
need~ ?f the rural areas which, directly or indirectly, affeet the stanuard 
of hv1ng. " The panchayats and the co-operative societies would be 
complementary to each other and will together assist in the rehabilitation 
of the rural area." In the opinion of this non-official gentleman, the ~State 
farms and collective farms of the Russian type are neither possible nor 
desirable in India. " There is. no need to revolutionize the agncultural 
ec<'nomy of the country, if, with the adoption of such methods as are 
practicable, results can be achieved v.-.ith equal, if not better, succe-ss, 
preserving for the peasant, scope for the exercise of his individual initia­
tive." I 

7. North-Western Frontier Province.-The village at present represer.ts 
collective farms, and the Provincial Government consider that wha-.; IS 
required is appro,priate organization of the Agriculture and Veterinary 
Departments of Government, so that they form a livmg and real part of 
village agriculture. 

8. Orissa.-A network of co-operative societies should be established in 
the countryside. These societies should deal with not only the provision of 
cheap credit but also other aspects of production and sale of agricultural 
produce on a co-operative basis, marketing of agricultural produce.. help­
ing the cultivators in securing better breeding of cattle, improved seeds, 
manure; agricultural improvements, and to promote consolidation of hold­
ings and collective cultivation. In order that they may be successful, they 
must be undertaken under the close supervision and guidance of (~overn­
ment officers for some years to ct;>me; otherw\se, considering the present 
working of these societies in most of the areas, there is very little chance 
of their attaining the object intended. . 

9. Punjab.-This Government have interpreted the question as directed 
exclu:;;ively to the possibilities of collective farming, and being opposed 
to collective ~!.~~ng as i~practicable, have made no suggestions. 

10. Sind.-The elementary lines of development the Government has in 
mind are the amalgamation of small credit societies, establishment of 
~;ocieties or non-official agencies for the distribution of seed and agricul­
tural implements. U the required spirit can be firmly implanted by these 
first lessons, the rest will follow more easily. 

11. United Provinces.-A large scale expansion of co-operative agricul­
ture and marketing forms part of the· post-war reconstruction schemes 
of Government. Certain difficulties and drawbacks in the way of the 
societies, the removal of which will go a long way towards their betterment 
are stated to be (i) the rates of interest charged by the societies from the 
borrowers average 12 per cent; the rate should be reduced, and cheap 
credit should be made available to primary societies; (ii) the prevention of 
multiplication and subdivision of holdings is necessary; the question rai>es 
difficult problems of law and is under examination of the Agricultuml 
Committee of the Post-war Reconstruction Board. 
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