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THE FORD FOUNDATION

April 3, 1959
Shri A. P. Jain

Minister of Food and Agriculture
Shri S. K. Dey
Minister of Community Development and Cooperation

Dear Mr. Ministers:

We deeply appreciate the invitation you gave us to come to India
to study, with you and your associates, India’s food production problems
and targets. As we have worked and studied here, and seen the magni-
tude of the problems ahead, we have felt a great senge of humility and
profound seriousness at attempting the assignment you gave us—of
helping India shape proposals for a coordinated effort to increase food
production on an emergency basis. We have reached the inescapable
conclusion that a rapid increase in production of food is India’s primary
problem in achieving human welfare, social justice and democracy over
the next seven years.

The report of our findings and our proposals for emergency
action, which we transmit here, reflects this conclusion and concern.

India is making steady progress in agricultural production. Since
Independence, it has come far in its efforts to improve the conditions
of its millions of rural people and farmers. Many important gains have
been made.

We have recognized, as have India’s leaders, however, the stark
threat of a 28-million-ton shortfall in food-grain supplies by the end of
the Third Five Year Plan (1966), unless rates of increase in food
production are immediately accelerated to three times their present
speed. We feel confident that such an ominous crisis can and will be
prevented.

Technical descriptions of the main food production problems are
set forth briefly in the report.

The findings and proposals represent the combined judgment of
the Ford Foundation Team. One of our members was resident in New
Delhi, the other twelve reached India January 23-25, 1959, and remained
until April 4-7. Three of us had been in India before, and all have had
experience in the technical review of agricultural and home science
problems in countries other than our own. Each of us has had long
association with agricultural production problems in the United States,
and most of us worked in our own nation’s mobilization to solve food
problems in times of economic depression and war.

While the report is our sole responsibility as the Ford Foundation
Team, we have profited by close association with Indian specialists and
administrators deputed to assist us, and with the many other Indians
who discussed and illumined many problems and programmes. We are
grateful also for the help of other Americans working in India, especial-
ly of the resident members of The Ford Foundation, and of the Rocke-
feller Foundation.

We want in particular to thank Dr. Douglas Ensminger, The Ford
FOl}ndation Representative in India, for the valuable counsel and other
assistance he rendered the Team in all aspects of its work.

Members of the Team were travelling during two-thirds to three-
fourths of their stay in India, first as a total group, thereafter singly, or
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in pairs and small groups. Every State in India was visited. In nearly
each instance we were accompanied by our Indian associates. All mem-
bers of the Team met and interviewed villagers, a wide variety of non-
official leaders, and officers at all levels from Gram Sevak to Chief
Minister in the States, and in the offices and Ministries at the Centre.

Though in India briefly, we could not have remained longer away
{rom our normal duties in the U. 5. We have tried to observe intensely
and to study earnestly, At times the vastness of problems, and the al-
most dramatic solutions indicated, nearly threatened our objectivity.

In presenting the report, we acknowledge with deep appreciation
the universal welcome we received in villages and in offices of blocks,
districts and States; the continual helpfulness of our Indian colleagues;
the facilities made available for travel and study; the arrangements
made for interviews, visits, and conferences; and the cordial hospitality
that made our experience pleasant despite the seriousness of the
mission.

In aiming for brevity, we may have ireated too lightly much of
the excellent work we have seen. We have dwelt at length only on
some of the problems that seemed to us most urgent. We have tried to
be as specific as posmble for clarity. Yet we realize that similar goals
may be reached in different ways.

We leave India in hope and confidence that the problem of food
production will receive the necessary priority throughout the Third
Plan period and that India will succeed in providing food enough for
its growing population—the first and basic step, we believe, in achieving
India’s goal of social justice.

Sincerely,

Dr. Sheroan E. JohAson (Chaimm)

Dr. Marvin A, Anderson »

Dr. Geo rge Beal

. Cra.lle)rZ Mr, JM a

Dr. Omer elley

DZ&mld Miles
Miss Ellen L, ™ Mr, Frank K. Na&;Jy
é Dean Arthar Websr

DPr. Norman Wengert
a -
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THE CRUCIAL DECISIONS

This is a report on India’s food crisis. It reaches the inescapable
conclusion that an immediate and drastic increase in food production
is India’s primary problem of the next seven years. It points out that
without food enough, India’s hopes for improving human welfare,
achieving social justice, and securing democracy will become almost
‘impossible of attainment.

The report has been prepared by an American team of agricul-
tural specialists brought to India at the request of the Ministry of
Food and Agriulture and the Ministry of Community Development
and Cooperation, with the sponsorship of The Ford Foundation,

Naturally, magy aspects of India’s agricultural problems differ
greatly from those of the U.S. But solutions lie in the common expe-
rience of world agricultural development. It was in this context, and
with full regard for India’s present resources and its potential devel-
opment, that the Team approached its serious assignment.

Within the time allotted, the Team made every effort to study
Indian food production problems carefully and thoroughly. Members
of the Team travelled extensively in all the States of India, interview-
ed Government officials at all levels, village cultivators and other pri-
vate citizens, and studied, wherever possible, such relevant statistics,
documents and memoranda as were made available. The findings and
conclusions of the Team are contained in the three parts of the report
which follow.

Not only in its travels, but in every step of its inquiries and
discussions, the Team had the able assistance of Indian associates de-
puted to work closely and continuously with the Team. With the
help of these associates and of discussions with Indian leaders, the
Team, in studying food production problems, bore constantly in mind
the broad range of Indian objectives for industry, employment and

general economic development and the relationship of agriculture to
them.

As the report itself repeatedly emphasizes, there are no simple
solutions to India’s food production problems. No two or three easy
steps can be taken to allay the impending crisis.

The facts and analyses which lie behind the Team’s conclusions
are found in the body of the report. But as the Team discussed its
findings, with its own members, with its Indian associates, and with
Indian leaders, certain crucial issues, certain major proposals stood
out above all others for immediate attention and action.

1. The Third Plan Target: A Third Plan target of 110 million
tons of food grains by 1965-66 is reasonable, in view of India’s rapidly
rising population. Eighty million more people, or a total population of
about 480 millions, are expected by the end of the Third Plan. A 110-
million-ton target is needed to provide food enough for the added
millions, and to provide for some dietary improvement and a safety
margin for poor crop years and emergency conditions.

2. The Impending Gap: India is making steady progress in
increasing food production, but the rate of increase must be tripled, -
to meet the Third Plan target. If India’s food production increases no
faster than present rates, the gap between supplies and target will be
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28 million tons by 1965-66. This will be about 25 per cent shortfall in
terms of need. No conceivable programme of imports or rationing can
meet a crisis of this magnitude,

3. The Need for Emergency Action: A Third Plan iarget of
110 million tons of domestic production can be achieved. The best in
Indian agriculture is comparable to the best in other countries. The
task is to develop ways of raising the low average to the highest levels
which some Indian cultivators have achieved.

A 110-million-ton target, however, can be 'realizei only if an all-
out emergency food production programme is underteken. Food pro-
- duction must be given the highest priority. It must have the sponsor-
ship of topmost leaders who can and will mobilize the nation for action
to meet the impending crisis.

4, The Need for Stabilization of Farm Prices: Unless the culti-
vators is assured of a floor price for his food grains, he will be unwilling
to invest in fertilizer, betier implements, improved seed and other
=expenses hecessary to increase production.

Recommended incentives for increased production are:

(a) A guaranteed minimum price announced in advance of the
planting season.

(b) A market within bullock-cart distance that will pay the
guaranteed price when the cultivator has to sell.

(¢) Suitable local storage. Immediate consideration should be
given to using funds available from grain imports under
PL 480 and other special programmes to construct needed
godowns in village areas.

5. A Public Works Programme for Increasing Food Production
and Village Employment: The unemployed and underemployed in
the villages represent a waste of resources that should be used to pro-
duce more food. Moreover, about 45 million of the 80 million increase
in population will be rural people. The Team recommends a public
works programme for projects requiring primaerily hand labour, such
as contour bunding, land levelling, surface drainage, trrigation wells
and tanks. Such work will contribute directly to increasing food pro-
duction, provide income for needy people, and will not be inflationary.

6. Priorities fer Chemical Fertilizers: Fuller use of manures,
composts, and green manures is commended, But at the very best,
these can substitute for only a small fraction of the chemical fertilizers
needed to meet Third Plan food targets. Only with more abundant
chemical fertilizers will benefits from irrigation, bunding, improved
seeds, and other facilities be realized.

The targets for fertilizers to be made available for the end of
the Third Plan, developed in the Ministry of Food and Agri-
culture, are soundly based but conservative in relation to need.
These amount to 1,500,000 tons of nitrogen, 750,000 tons of phos-
phoric acid, and 200,000 tons of potash. Even though conservg-
tive, they mean a 9-fold increase in use of nitrogen and consider-
ably Idizrger increases of the others, the use of which hes just
started.



Hence the Team recommends that procurement of fertilizers
‘and means of producing high-analysis fertilizers be given a top
priority, including foreign erchange as necessary.

7. Intensified Yrrigation and Drainage Programmes: India is
using only a small portion of ils potential water supply, which is one
of the largest in the world. India now gets only one-fifth to one-fourth
ton increase in crop vields on irrigated lands as compared to non-

.irrigated lands. Moreover, only about 12 per cent of irrigated acreage
grows more than one irrigated crop per year. India cannot afford this
waste of resourges. Better water management is needed.

v The Team believes that India can make greater end more
immediate gainsg in food production by intensifying exrpenditure
of time and effprt on water management than by constructing
large-scale irrigation projects which take years to develop. The
Team recommends that the Third Plan allocate substantial funds
for technical assistance to aid cultivators in making better use
of available water. Provision must also be made for a more
comprehensive approach with coordination of all relevant de-
partments. The Team also recommends that more emphasis be
placed on irrigation projects which will yield rapid returns in
food production, such as tube wells and shallow masonry wells.

Millions of acres could be reclaimed and made more pro-
ductive by drainage improvement. The Team recommends that
drainage improvement be given a high priority, and believes that
a unified agency is necessary in each State for coordination and
improvement of drainage.

8. Selection of Certain Crops and Certain Areas for More In-
tensive Efforts: There are tremendous physical potentialities for in-
creasing production per acre if they can be achieved. There are no
inherent soil, climatic or other physical reasons for the present low
yields. But there are no blanket proposals that can be generally
applied to reach the Third Plan target. The Team recommends that
those selected crops and those selected areas in each State should be
chosen which have the greatest increase potentialities.

Efforts to stimulate food produection should be directed more
-heavily to rice and wheat, which now make up more than half
of total food grains, With hybrid maize, India can in 5 to 7 years
make more progress in increasing yields than the U.S.A. made
in 20 years.

More effort should be concentrated on the most promising
areas for wheat and rice production, i.e., those which have had
the most rapid rate of increase in the recent past, and which
have also the highest potential for rapid large increases in the
years immediately ahead. For rice, there are 25 important grow-
ing districts; for wheat, there are selected districts in the Punjab,
U.P., M.P. and Bihar.

These areas will, the Team believes, increase India’s food
production more rapidly than others, if given allocation of ferti-
lizers in combination with other improved practices, such as
plant protection measures, improved seeds, and water for irri-
gation. Attention to other areas should not be reduced. But, in
the national interest, the Team believes that increased effort
should be immediately directed to the most responsive areas.

5



9. Security of Land Tenure and Land Consolidation: Assurance
of stability of tenure can contribute substantially to food production.
The Team’s recommendation is that land ceilings and other land reforms
should be settled as quickly as possible, and stay settled for the Third
Plan. Firm plans should be developed immediately to schedule the
completion of consolidation of fragmented holdings, village by village,
as soon as possible. Improved coordination must be provided. In some
Indian viilages, consolidation has been carried out in ways to increase
production greatly; in others, it has not, because of inadequate coordina-
tion with those responsible for planning water control structures and
boundaries of holdings.

10. Immediate Large-Scale Credit Through Ceoperatives: The
present marketing, supply and credit services age major deterrents to
Inereasing food production Eighty-five per cent of credit is now supplied
by money lenders and other individuals. Most marketed grains are sold

to local traders at harvest time at depressed prices. Strong cooperatives
can break these bonds.

To help cooperatives do so effectively, the Team’s major re-
commendations are that (1) Government must be prepared to
provide loans and to assist in developing capable management;
and (2) standards of credit worthiness must be redefined to en-
courage production loans on the basis of expected crop yields and
repayment ability, instead of land security.

11. Progressive Reduction of Cattle Numbers: The excessive
animal population competes with people for the products of the land.
The Team recognizes the limitations imposed by beliefs concerning
cattle slaughter. Other ways of dealing with the problem are possible.

’ The Team recommends that legislation be considered provid-
ing for: (1) a tax policy which makes maintenance of useless
cattle a burden on their owners (tax receipts could go to villages
for improvements); (2) confinement of all bulls and mandatory
castration of all bulls not kept for breeding; (3} measures to
control open grazing; (4) establishment of dessicating plants fo
process fallen animals, with incentive payments to owners who
bring in fallen cattle,

12. The Urgency of a High-Level Coordinating Food Production
Authority: Far-reaching centralized authority with a clear line of
command and execution alone can meet the challenge of growing more
fvod. The Team believes that such authority is essential to allocate
resources on a priority basis—such as personnel, fertilizers, steel (for
sprayers, godowns, fertilizer plants, etc.); to coordinate irrigation,
drainage and soil management programmes; and to enforce policy de-
cisions giving priority to food production. The administrative struc-
ture, moreover, must be simplified and clear lines of authority and re-
sponsibility established at all levels of Government, so that policy deci-
sions are carried out to the village level.

. . 13. The Role of Community Development and the Technical
Ministries; Community Development and all technical agencies must
be geared to mobilization and strengthening of village leaders and
organizations, and effective channelling to village people of all infor-
mation and help necessary to increase food output. The Team believes,
therefore, that all Ministries concerned with any aspect or programme
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relevant to food production must give top priority to food production
now gnd for the period of the Third Plan,

14. India’s Capacity to do the Jobh: While the Team has been
concerned with India’s problems and has highlighted the critical issues,
the Team leaves India confident that it is within the capacity of India’s
people to mobilize to meet the great crisis before them.
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THE NEED FOR EMERGENCY MEASURES
1. THE GAP IN FOOD PRODUCTION

India is facing a crisis in food production. More specifically,
it is a crisis in food-grain production because food grains comprise
two-thirds of the caloric intake of the average Indian. The crux of
the problem is food enough for the rapidly increasing population.

Five million persons per year were added during the First Five
Year Plan, and seven million per year will have been added during
the Second Plan Period. Ten million per year probably will be added
during the period #f the Third Plan ending 1968. ‘Although there is
considerable emphasis on family planning in India, no appreciable
slowing down of population growth may be expected during the
Third Plan period.

This means that food will have to be provided for 80 million
mmore people by the end of the Third Plan. This explosive increase
in population will raise the total from 360 million in 1951 to an esti-
mated 480 million by 1966.

Can food production be increased sufficiently to feed the added
millions and to provide a margin of safety for poor crop years? This
is the crucial question. Substantial expansion of food-grain produc-
tion is necessary even to maintain existing consumption levels, which

" are among the lowest in the world. The present population places
severe pressure on food supplies, and unfavourable crop conditions
create an immediate crisis.

The Impending Shortage

The entire nation must be made aware of the impending food
crisis and steps must be taken to meet it. Adequate supplies of food
may indeed be essential to survival of democracy, because freedom
from hunger is a prerequisite to enjoyment of other freedoms. If
elementary wants, such as food and clothing, are not salisfied, other
freedoms may be sacrified for the promise of food enough.

The extent of the impending food-grain shortage is indicated
clearly in the accompanying chart (page 15). The successive Five
Year Plans have included food-grain production targets as major
components. Starting from a base of 58 million tons of food grains
in 1949-50,* the First Plan set a target of 65.5 million tons by 1955-56,
This target was achieved quite easily as a result of greater emphasis
on agricultural production, and with the help of favourable weather.

The Second Five Year Plan set a target of 80.5 million tons of
food grains by 1960-61. But the annual crop returns are less than
the target rates, The Report of the Foodgrains Enquiry Committee
in 1957 summarized the prospects of reaching the target:

“Most of the State Governments told us that not more than
60 per cent of the revised targets under the Second Plan will
actually be achieved.”

Adjusted figures.
11



Fuod grain production in 1958-59 is estimated at 70 million:
tons, but growing conditions have been very favourable.

Preliminary planning is now under way for the Third Plan.
No specific targets have been announced, but discussions indicate that.
from 100 to 110 million tons of food grains will be required by
1865-66. 'This assumes that population will continue to increase at.
projected rates, and that a small rise will continue to take place in
per capita consumption of food grains. '

A target of 100 million tons would permit a net dgily consump-
tion per person of 15 ounces of cereals and 3 ounces of pulses for
the prospective population. This compares with the consumption in
1956-57 of 13.3 ounces of cereals and 2.4 ounces of pulses. A larget
at this level, therefore, would allow for some improvement in the
diets of those who are now at bare subsistence levels, but it would
not provide a safety margin for adverse weather nor for reserve stocks
needed to stabilize prices and to meet other unforeseen emergen--
cies, A target of 110 million tons is necessary to allow for these
contingencies.*

In addition to food-grain production, any balanced agricultural
programme should provide also for additional preoduction of dairy
and poultry products, fruits and vegetables to meet the demands of
an expanding urban population and to permit gradual improvement
in diets,

But the conclusion is clear: the gap between needs for food
grains, as indicated by the Plan targets, and supply, as indicated by
production trends, is growing wider, as shown in the chart, page 15. The
relatively favourable 1958-59 season failed to reach the annual aver-
age of the food-grain target by 4.3 million tons, and the 1957-58 crop-
was 9.3 million tons short. If food-grain production increases no faster
than indicated by the present trend, the gup between supply and needs
in 1965-66 will be about 28 million tons,

In order to produce 110 million tons of food grains annually by
the end of the Third Plan, the rate of production increase rnust aver-
age 8.2 per cent per year for the next 7 years. This rate of increase
compares with an annual average of 2.3 per cent from 194950 to
1958-58, and an average of 3.2 per cent from 1952-53 to 1958-59. The-

* Estimates of future food-grain needs are complicated by the necessity
for making assumptions regarding trends in population and levels of con-
sumption, We estimated requirements for cereals and pulses in 1965-66-
for a population of 430 million persons on the basis of daily net consump-
tion of 15 ounces of cereals and 3 ounces of pulses or a total of 18 ounces.
Faod grains amounting to 123 per cent of total production are required
for seed, livestock feed and wastage. Also, an additional 9.4 million
tons is allowed for stock requirements, and as a safety margin for ad-
¥elrise weather and other emergency conditions, The total is derived as
ollows:

Consumption requirements for cereals and pulses ... 88.0 million tons

Sced, feed and wastage (12} per cent of
tolal production) - . 12.6 million tons

Stock requirements and safety margin ... ... 94 million tons

H Total needs 110.0 million tons.
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task is overwhelming. The urgency of an all-out effort is obvious.
Adequate resources must be made available to accomplish the job.

It is clear that the necessity for conserving foreign exchange
requires holding imports of food grains to a minimum level, except
as imports become available under special exchange programmes. In
any case, no conceivable programme of imports or rationing could meet
@ crisis of this magnitude.

A Third Plan target of 110 million tons must be reached if the
<ountry is to o forward on its development programme. In fact great-
ly accelerated expansion of food production is necessary to prevent
hunger and possible; civil disturbance.

This target can be achieved if an all-out emergency food pro-
duction programme is undertaken. The best in Indian agriculture is
comparable to the best in other countries, but the average level is un-
duly low. The task before the country is to develop ways of raising
1?:;21 _lowdave'rage to the higher levels that many Indian cullivators have
achieved.

Top Priority fer Faod Preduction

Many leaders and administrators are aware of the critical impor-
tance of increasing production. Others, unfortunately, have an air of
complacency not warranted by the facts. Some, in surplus production
areas, prefer the high prices associated with lower production, and con-
sider Plan targeis unrealistic and unnecessary.

It is clear to us that jood production increases at the rate re-
quired to reach a 110-million-ton target cannot be realized unless an
all-out emergency programme is undertoken, ond adequate resources
are made available. This means that agricultural development must
be given the highest priority among all the categories of development .
for the remainder of the Second Five Year Plan and for the entire
Third Plan period.

The needed high-priority status can be achieved only through
sponsorship by top leaders of the nation and the States. They must take
the steps necessary to ensure that adequate resources are made available.
Of equal importance is the need to inspire all those engaged in agricul-
tural work to develop and to carry out programmes that reach the vil-
lages and individual cultivators. All the villagers, including the women
and youth, must have an opportunity to contribute to such a programme,
They must be motivated to accept the challenge of increased food pro-
duction in their own interests, and also as their contribution to national
welfare.

The availability of more food can, at least partially, offset infia-
tionary tendencies in the national development programme. During the
period of building industrial plants, workers are employed in construe-
tion, and, therefore, purchasing power is created ahead of offsetting n-
creases in the production of consumer goods. This creates inflationary
pressure and prices rise. But such a large portion of consumer expendi-
tures goes for food that inflationary tendencies in other sectors of the
economy will largely be offset if more food becomes available.

13



The statement has been made by Indian leaders that if the food
problem is to be solved, the work must be placed on a “war footing.” We
concur in the view, and we suggest that “food enough” become a cen-
tral objective in the crusade for the new India visualized by its leaders.

But an effective crusade involves more than plans. It requires
allocation of the necessary resources, and hard work, zeal, enthusiasm
and sacrifice on the part of all those whe are engaged in it. Good plan-
ning is meaningless without adequate execution of the plans that are
made. “Business as usual” will not achieve the food production targets.
Th? st%ps necessary to mobilize the nation for action must be clearly
outlined.

Table 1 ¢

India’s Production of Food Grains
(Adjusted on the basis of 1956-57 final estimates) -

{million tons)

Year Rice Wheat Other Total Total Total

cereals cereals pulses  Food

grains
1949-50 238 6.6 18.0 48.4 9.5 57.9
1950-51 21.0 6.6 16.1 43.7 8.7 52.4
1951-52 21.5 6.2 16.6 443 8.6 52.9
1952-33 23.1 74 19.0 495 9.3 58.8
1953-54 28.3 79 221 58.3 10.6 68.9
1954-55 251 8.8 222 56.1 11.0 67.1
1955-56 26.9 8.6 19.0 54,5 10.8 65.3
1956-57 281 9.1 20.1 57.3 114 68.7
1657-58 24.8 7.9 20.3 52.8 9.2 62.0
1958-59 28.7 10.0 . . 1/70.0
1960-61 .. .. 2/75.0
3/80.5
1965-66 .. .. .. .. . 4/110.0
Tahble 2

Targets of Food-Grain Production in the 1st, 2nd and 3rd
Five Year Plans

Year Production target (mil. tons)
1949-50
{Base year of the First Plan) e e 57.9
1955-56
{End year of the First Plan) 65.5
1960-61
(End year of the Second Plan) - - §0.5
1965-66
(End year of the Third Plan) ‘E }égg

1/ Preliminary Estimate. 2/ Anticipated. 3/ Target. 4/ Target under discussion.
14
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THE NEED FOR EMERGENCY MEASURES

2. RESOURCES FOR INCREASING PRODUCTION

Many factors impede the expansion of food production in India.
Among these are inadequate soil and water conservation, too many live-
stock for available feed supplies, antiquated equipment and methods of
cultivation, a multitude of plant pests and diseases, fragmented hold-
ings, insecurity of tenure, inadequate and costly credit, the lack of effec-
tive incentives to encourage the cultivator to increase his production, in-
adequate programme coordination, and many more. But all of these—
many of which are discussed more fully in other portions of this report
__can be dealt with and removed. They are neither inherent nor insur-
mountable obstacles to increased food production,

It is clear, mdéreover, that India has the scil, climatic and other
hysical TESOuUrces to achieve a Third Plan target of 110 million tons of
food grains. Although land is relatively searce, the labour supply is
apundant, and there are great potentialities for increasing production
or acre. The problem is one of organizing and combining resources to
achieve the food production targets.

To India’s physical resources must be added her human inge-
nuity and effort. There are many ways in which labour can be com-
pined with relatively small capital outlays for fertilizers, pesticides,
minor irrigation w_orks, drainage, and improved equipment. From the
effective combination of all these resources will come the increased
food supply which India needs.

The Labour Resources

The underutilized labour in the rural villages is one of India’s
reatest resources for increasing food production. There are 65 million
rural families, of \_Nh_om about 50 million depend directly on agriculture.
Out of these 50 million, some 20 million have little, if any, land, so that
they must depend primarily on wage earnings. - In fact, about half of
{his group have no land whatever. It is among this group, too, that un-
employment and underemployment are frequent. As rural population
increases, MOTEOVET, the number of landless will grow even larger.

One of the major problems of Indian agriculture is, therefore,
4o find productive employment for the many unemployed and under-
employed villagers. If India’s present over-abundant supply of agri-
cultural labour can be usggi to increase output per acre, a wasted hu-
man Tesource will be utilized more effectively, and food production
Wil be increased. There will also be important social gains.

A part of the underutilized labour force can be used directly to
apply the combination of improved practices that will increase output

or acre. But not all of the surplus labour can be employed productive-

jv this way and India cannot afford the waste of resources involved in
village unemployment. Consequently, we are proposing, in a later sec-
tion of this report, a public works programme to provide employment
and to produce more food.

Many land and village improvements can be undertaken in a
ublic works programme .which requires much labour and little capital
‘ equiprﬂents and which will result in immediate increases in food pro-
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duction. Among these improvements are building of :contour bunds and ’
other so0il and water conservation structures, land levelling, some drain-
age wark, masonry wells and tanks for irrigation, village godowns, and
even village-to-market roads,

Capital Resources Required

But labour alone will not accomplish the task, Sufficient capital
must also be provided to permit the most effective use of the abundant
labour resources. Chemical fertilizers, pesticides, improved seeds, and
other materials'will have to be made available in adequate quantitities.
Investrments will have to be made in fertilizer plants, in tube wells and
other minor irrigation works, and in some other facilities related to
food production. In™his connection, it is important to note that the

“ratio of capital expenditure to added output will be much less in food
production than in most other enterprises, and that the increase in out-
put will generally come more quickly from investments in food pro-
duction than from investments in heavy industry or very large
irrigation projects. Such increases in output consequently will
counteract inflationary tendencies from the increased expenditures.

Lack of Knowledge a Limiting Factor

Even when the land rescurces, the labour and the capital are
available, increased food production may not follow because lack of
knowledge is a major limiting factor. Mest of the improvements need-
ed to double yields are already known to some people. Many im-
proved practices have been adopted by some cultivators, in some areas. _
But until this knowledge is more widespread and acted upon, food
production targets cannot be achieved.

The dimensions of this problem are suggested by India’s present
‘low average yield per acre—among the lowest in the world. Yet it is
also clear that this situation is due to no inherent physical or climatic
limitations. Moreover, although yields in some areas have increased in
recent years, and total agricultural production has expanded, average
yvields have not changed significantly. For example, the average yield
of rice per acre in India is about one-third that of Japan, although some
growers achieve yields equal to those of Japan. The vields per acre of
wheat and other food grains are correspondingly low in comparison
with other grain-producing countries.

If the known improvemeénts that are adapted to each area were
generally adopted in their most effective combinations, food produc-
~tion targets could be attained. But physical potentialities and the steps
necessary to their attainment must be distinguished, And it is in this
connection that laak of knowledge is crucial. Lack of knowledge exists
not only among the cultivators, but also among those who work with
them. Thus, training and the dissemination of knowledge are of tre-
mendous importance for better use of India’s food production resources.

Combined Practices Required

The evidence is clear that startling increases in food produc-
tion are possible if the krown improvements are adopted in effective
combinations. :
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_ A few improved practices can be effective if adopted singly, but
the full benefit from most improvements can be obtained only if they
are adopted in combinations suitable for specific soil and climatic con-
ditions. Sufficient fertilizers, improved seed, pesticides, proper soil and
water management practices—all of these, while important in them-
selves, can be fully effective only if adopted in combination with each
other. For this reason, improvement programmes should be designed
to concentrate on the adoption of those combinations of practices that
- are most likely to increase food production quickly.
Tailor-Made Programmes ¢
Equally important, improvement programmes should be tailored
to fit the conditions faced by individual cultivatots, village by village,
block by block and area by area. It is obviously impossible for agricul-
tural workers to give individual assistance to all the cultivators in India,
but a uniform, blanket approach should be avoided. A nation-wide im-
provement programme should be developed which will concentrate on
the combination of practices that are most likely to increase food pro-
duction quickly in the different areas.

The major improvements selected for special attention in each
district and block must be those which are the limiting factors in
increasing production. For example, the Japanese method of paddy
cultivation is not suitable for general adoption, but where it is appli-
cable it does represent a combination of practices. The experience in
Bombay State indicates, however, that credit and adequate profes-
sional assistance are necessary for full success. Specific obstacles to
adoption must be faced and overcome. The cultivator must have as-
surance that he can market his crop at prices that more than pay for
the extra expenses incurred, and must have timely credit available
at reasonable rates in order to undertake the added expenses involved
in the new venture.

Before an improvement programme is undertaken in an area,
it would be desirable to estimate the costs and returns for some
typical farm situations in order to determine the potential effects on
the net incomes of the cultivators. This could be done by simplified
budget methods, and would greatly aid village and other extension
workers in convincing cultivators of the value of improved practices.

Rice and wheat are India’s major food crops. Improvement
programmes, therefore, will nced to emphasize the areas and the crop-
ping systems with the greatest increas® potentialities for these crops.
Other cereals and pulses are extremely important, especially in some
areas, but their production is less than that of rice and wheat. Although
priority will have to be given to the potentially most productive areas,
special programmes also should be developed for othgr areas. Some can
be made more productive by undertaking suitable land improvement
programmes, Non-farm employment also should be developed to
‘the greatest possible extent to help these areas solve their problems of
wunemployment.

It is apparent that research, education and other programmes,
and a coordinated approach to the job, are a part of the resources
that are necessary for the task ahead. There are no panaceas. There
is no set of three or four simple measures that can be generally applied
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to reach the goal. India is a large country and no blanket programme
can fit all areas and situations. T .

Basic Premises

In suggesting ways of coping with India’s food crisis, we have,
therefore, made the following assumptions: ‘
1. Programmes to increase food-grain production will receive the
funds that are required for such items as credit, fertilizer,
seed, soil and water conservation including irrigation and
draingge, other land development, plant protection, food

storage and processing facilities.

2. Adequate personnel will be trained and assigned to the job
of increasirtz food production.

3. At all levels top leadership will be provided and coordination
will be achieved among planners, administrators, educators,
natural scientists, social scientists, local community leaders
and cultivators. Without such leadership and coordinaticn,
no preduction programme can be successful.

4. Efforts will be concentrated where results will be greatest.

5. Since most of the risks associated with programmes to increase
food production fall on the cultivators, they will be protected
from price declines that would discourage expanding of pro-
duction, and steps will be taken to stabilize food supplies and
and prices aver time and space.

If the abundant labour supply is used effectively, along with the
necessary materials and capital equipment, if credit is supplied as need-
ed, if the applicable knowledge is made available, if combinations of
practices are adopted that are suitable to each area, then, it seems to
us that India can achieve the necessary food production targets. We
firmly believed that, eventually, production per acre could be doubled
by helping cultivators see the possibility of betterment, by demonstrat-
ing the specific steps necessary for reaping the full benefits, by providing
the incentives to adopt known improvements, and by helping culiiva-
tors overcome the obstacles in the path of achievement.
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THE NEED FOR EMERGENCY MEASURES
3. ORGANIZING TO MEET THE CRISIS

We are convinced that extraordinary organizational and admin~
istrative measures and actions are required to mobilize the nation to
meet the challenge of producing food enough fo meet minimum re-
quirements of a rapidly growing population.

Many separate agencies have more or less direct interests in
various aspects of food production. Their programmes,and activities
are diverse and at times seek different and not always consistent goals.
Coordination is not always good, Conflicts in purposes, in methods, in
emphasis, are not uncommon. Divided and déluted responsibility
among agencies concerned with food production creates an environ-
ment in which inaction and delay are accepted as normal, and where
assumption of leadership and initiative is discouraged.

To deal effectively with the food crisis, we believe that powerful
emergency organs of Government having unquestioned and unfettered
authority to act are necessary.

In view of our unfamiliarity with the Indian administrative sys-
tem, we cannot outiline the detailed steps that need to be taken, but we
do wish to suggest the types of action that seem to be required, so as to
indicate more clearly why present arrangements are not adequate for
the job.

We believe that the crisis in food requires action at the highest
levels of Government. But there must be follow-through at all levels.
Legislative as well as administrative branches of Government must be
aware of the urgency of the situation. Decisions which are binding on
all Ministries of Government and on all levels of Government, and
which are supported by political leaders, must be made. The crucial
role of agriculture must be recognized amd the best technical knowl-
edge on food production must be brought to bear on the problems
without equivocation or delay.*

Power must be granted {o set priorities among activities, includ-
ing the reallocation of budgeted funds and foreign exchange in the
interest of greater food production. Power must also be granted to
reallocate and reassign personnel, to redefine programme content and
emphasis, including the power to stop on-going programmes and activi-
ties which conflict with or detract from immediate faod production ac-
tivities. Finally, power must be granted to require coordination and
collaboration among Government agencies to simplify administra-
tive, fiscal and other procedures as necessary to win the battle of food
production.

There are undoubtedly several ways in which these administra-
tive problems might be handled. One might be to increase the respon-
sibilitv and authority of the Ministry of Food and Agriculture and to
hold this Ministry solely accountable for meeting the crisis. Another
might be to revitalize and broaden the powers and functions of existing
cabinet committees dealing with this subject. We are not so concerned

* Other portions of this report present detailed recommendations on ad-
ministrative and technical aspects of a food production programme.
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with the details of how the problem is dealt with, but with the effective-
ness of what is done. Mere paper organization will not do the job.
A_dvxsory committees, consultative and coordinative bodies, or discus-
slon groups are not enough. Fear-reaching, centralized authority with a
clear line of command and execution, elone can meet the challenge of
growing more food.

It is clear to us, too, that the urgency of the problem and the
need for clear-cut organizational adjustments to meet it must be un~
derstood at the State level. Unless State officials recognize the crisis
and the need for forceful and direct action, the problem cannot be
solved. We emphasize that existing policy conflicts between depart-
ments, the present lIack of coordinated efforts on food production, and
the frequent failure to provide adequate funds for agricultural work
must be eliminated.

The organization problem does not stop at the State level. Ap-
propriate changes, redirecting efforts at district, block, and village
level, must also occur.* It would seem desirable at the district level,
for example, that an officer with the status of the collector, having a
knowledge of agriculture and fully cognizant of the seriousness of the
food crisis, be given responsibility and authority to direct and imple-
ment policies and programmes for increasing food production. He should
have full authoerity, supported by decisions at the State level, to reshape
block programmes as needed to attain the best use of block resources
in meeting food production goals. This means, of course, that he must
have the responsibility and authority to coordinate the activities of all
departments and agencies operating at the district level in so far as
their activities can contribute to increased food production.

We have elsewhere in this report suggested the placement of
additional specialized agricultural officers. Training programmes must
be stepped up to permit more adequate staffing as rapidly as possible.
As competent personnel become available for such staffing, they should
first be assigned to those areas and blocks where the combination of
‘water, soil, and other resources indicate thaet food production increases
will be greatest.

We have also proposed a reassignment of duties and responsibili-
ties of block staff and a readjustment of block programmes and budgets
to more nearly reflect the food production crisis and the potentialities
of particular blocks. It is clear that these readjustments can only be
effective if fully supported by policy, programme, and administrative
decisions at district and State levels. General resolutions to the effect
that VLWs are to devote 70 per cent to 80 per cent of their time to agri-
culture, for example, cannot be effective unless and until time alloca-
tions and programme emphasis at all levels above the VLW are similar-
ly changed. Efforts should be directed to basic and enduring pro-
grammes, rather than to hastily designed campaigns. And such pro-
grammes must be effectively implemented. And as the programme
goes ahead, careful programme research and evaluation should be
undertaken to permit sound adjustments and changes.**

We would like to emphasize that at each level, agencies and
officers should be given well-defined, manageable and inescapable re-

* Some of these changes are suggested in subsequent parts of the Report.
*% This need is considered more fully in Part III, Chapter XIV.
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sponsibility with full euthority to discharge that responsibility. They
should be judged by their initiative, their ability to push through the
programme, and by their concrete accomplishments in increasing food
production.

India faces a crisis of overwhelming gravity, and the administra-
tive structure must positively be simplified and tightened to meet this
crisis,



PART TWO

ACTION HIGHLIGHTS

ENABLING VILLAGE FARMERS TO INCREASE PRODUGTION




CHAPTER I — BETTER ECONOMIC AND ADMINISTRATIVE
ARRANGEMENTS

1. PRICE STABILIZATION

. Indian farmers have experienced wide fluctuations in food-grain
grmt‘s during the independence period. These fluctuations have brought
ardship both to producers and consumers.

. Accompanying the extreme year-to-year price fluctuations in
food grains have been comparable or even greater differentials in the
prices of the same commodity at the same time in different markets in
India. Some of these variations can be justified by the costs of moving
the commodity from one place to another. Others result from quality
differences. Even with these qualifications, the price disparities have
been unreasonable.

But the major price difficulty experienced by the cultivator is the
1tendency for prices to be low immediately after harvest, which is the
itime when he must sell to meet his obligations. Then subsequently a
rise in prices usually occurs which affects him if he buys food grains
for home consumption or for seed. ‘Some seasonal rise in price after
harvest is necessary to cover the costs of storage and risk of quality
deterioration,

Customarily, however, the fall in price at harvest time (relative
1o its later increase) is greater than is warranted by service costs alone

and represents the weakness in bargaining power of the cultivator and
his inability to retain possession of the harvested crops.

Price uncertainties are especially troublesome to the many culti-
vators who go into debt for crop expenses, and frequently for capital
itermns such as purchase of bullocks. As a result they hesitate to incur
added operating expenses and new investment for expanding produc-
tion because they are worried that the increased cutlay will not be
covered by sale of the additional produce. They fear that the price
will drop to levels that will reduce rather than increase their net in-
comes. The price uncertainties of recent years have been especially
serious for small cultivators. They cannot afford to take the risks in-
volved in wide price fluctuations.

The results of these extreme price fluctuations for food grains by
years, by locations, and by seasons of the year are undesirable not only
to cultivators, but to other major groups in the Indian economy and to
the Government itself. The need for price stabilization arises out of
concern for these various interests which are detrimentally affected by
recurrent and extreme changes in prices. An increase in prices brings
immediate hardship to consumers who tend under all circumstances
to spend a high proportion of their incomes on food grains. Economic
pressure and even famine follow closely on substantial price increases.
All groups prefer a relatively stable level of prices, but this cannot be
achieved with the present marketing and price structures.

To encourage increases in food-grain production, the cultivator
should be assured of a price which will enable him to invest in ferti-
lizer, seed and new equipment knowing that, with average crop condi-
tions, he can repay any debts with the added income that results from
adoption of improved practices. Such assurance would constitute an
important incentive to increased production.
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Suggested Approaches to Price Stabilization of Food Grains

A conscious and consistent price policy is necessary to guide pro-
duction to planned targets. This policy should aim not merely at reduc-
ing price variations but should maintain relative positions among agri-
cultural commodities to attain desired patterns of output. Special price
inducements or deterrents should encourage or discourage the use of
agricultural resources for particular purposes. It is recognized thit
the erratic nature of production prevents exact response in the short
run; flexibility, therefore, is required to meet changing supply
situations, ¢

Indian experiments with price control in recent years have been
aimed at checking excessive price rises or falls rather than achieving
any continuing price stability. These temporary programmes of expe-
diency fail to protect adequately the interests of either producer or
consumer. They lead to speculative activities and do not provide the
- proper basis for the planned progress which is fundamental to growth.

The specific assurances required by the cultivator as incentives
for increased production are:

(1) A guaranteed minimum price publicized in advance of the

planting season.

(2) A market that is ready to accept his crops at the fioor price

at the time he wants to sell.

(3) Availability of this market within bullock-cart hauling

distance. '

(4) Suitable local storage for the portion of the crops which he
does not wish to sell at harvest time.

The major need for price stabilization is a systematic and con-
tinuous effort to maintain food-grain prices at the desired level. This
can be accomplished only by e permanent agency which can formulate
price policy and implement this policy with the required action.

We suggest that such an agency be given the responsibility for:

(1)’ determining base prices and the permissible range in varia-
tions from these prices,

(2) announcing the prices well in advance of the sowing season,

(3) initiating purchase or sales operations as required by
circumstances,

(4) establishing the locations for stocks of each food grain and
the recommended supplies to keep in reserve,

(9) determining export and import duties and quotas and such
other devices for controlling prices as may be necessary,

(6) encouraging the development of an effective grading system.*

Determining the Guaranteed Price

_The level of minimum prices must be set with great care after
consideration of all pertinent factors. Ideally the price guarantee for
a specific product should protect the cultivator against unduly low
prices and risk of loss. It should also even out seasonal fluctuations

* The need for and problems of di i i
Che feed I pr grading are discussed more fully in Part III,
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by holding prices up during the harvest season and should clear the
market over the entire season, except for the quantity retained by the
Government for buffer-stock operations,

_ If the price is set too high, it may cause hardship for eonsumers.
It might also bring resirictions on imports o protect the domestic
market. On the other hand, if the price for any food grain is set too
low, the required production and marketing may not take place, and
expensive procurement and rationing programmes would have io be
established, especially following a poor crop season. The floor prices
to producers must be set with due regard for the best interests of the
economy as a whole.

The price must also not be set so high that price supports will
become a drain on the national treasury. No large or sustained trans-

. fer payments between the agricultural and other sectors of the economy
are feasible.

It is apparent that the level of price guarantees will need to be

, established on the basis of the best possible estimates of domestic and

s | world supply of food grains, and on the basis of import prices as well

! as estimated domestic demands It seems doubtful that a rigid formula

* can be developed which can be followed from year to year) Estimates

will need to be made concerning prices for different food grains that

are likely to clear the market, Then the price guarantees to farmers

will have to be established with due regard for, competition with

other crops, for necessary handling margins and/for fluctuations in
production.

The data required for decision-making should be supplied by the
economic intelligence and outlook organization described in a later
section. ¥ This organization should have full responsibility for the
collection and analysis of agricultural and related economic data. It
should review the supply, demand and price situation on a continuing .
basis and present the results of its appraisal to the policy group as a
basis for their decisions.

Flexibility in Developing the Programme
Prudence requires a conservative approach to establishment of
price guarantees in the early phase of a price stabilization programme.
It is especially desirable that adequate staff be available to carry ocut
the programme effectively and with dispatch. As a beginning we sug-
gest that minimum prices be established only for rice and wheat on
an all-India basis, and other important grains on a regional basis. Un-
less domestic considerations indicate the need for establishing floor
prices on the basis of other criteria, consideration should be given to
setting the first floor prices 10 1o 15 per cent below prevailing import
~ prices for each commodity, depending upon the proportion of imports to !

* production. So long as the floor price is below import price, there need, - °
be no fear of financial loss in a country where imports are likely to con~/
tinue for some years, . ’

The floor price should be announced to cultivators before sowing
time and remain in effect for one full year. A further anncuncement
should be made that floor prices will be established for an additional
two years at levels 10 to 15 per cent below the import price, at a stated

* See Part III, Chapter II.
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