GOVERNME,NT OF MADRAS

-—‘

. SECRETARIAT LIBRARY

«—,._..

W%ﬂ “RRKNIN: N BE

Ch. 8. 11 (Library).1—3 ,006—27-10-59,




FOOD AND AGRICULTURE
IN BRITAIN

1939-45



Other Publications of the Institute

Commonity P
OLICY STUDIES W
Fats AND AR-PEACE PAMPHLETS
e O1Ls STUDIES WorLp GraiN REVIEW Anp O
M N EconNomics Series WHEAT StUDIE UTLOOK
ISCELLANEOUS PUBLICATIONS (now dis Lst’. 192;) 44
continue

A complete list of publications
of l_he Food Research Institute
will be furnished on request

A Publication of the
FOOD RESEARCH INSTITUTE

STANFORD UNIVERSITY

One of a group of studies on

FOOD, AGRICULTURE, AND WORLD WAR I



FOOD AND AGRICULTURE
IN BRITAIN
193945

Aspects of Wartime Control

By
R. J. HAMMOND

Stanford University Press

STANFORD, CALIFORNIA



FOOD RESEARCH INSTITUTE

ished at Stanford University, Slanfnrd, C
joInHY by Carnegie Corporation of New York
Leland Stanford Junior University, for rese
distribution, and consumplion of food,

alifornia, i 1921,
and the Trustees of the
arch in the production,

- L
) I 4.‘/‘ : ‘!'.4“
RN STAFF
Q i * .»\ MegriLy. K, Brnngry

Director

KARL Branpt

Hovrerooxk Working
Associate Director

Associate Director
Josern S. Davis

- VLApiMg P, TiMosuenko
Consultant

Consultant

HevLen C. FArNswoRTH WirLiam O. JoNEs

Economise Economist
VernNon D, Wickizer Stave D. Zacorory
Economist

Acting Economist
Bonis C, SwerLING

E. Louisrk, Perrgg
Associate Lconomise

Associate Economig
Jyor P, BHATTACHARJEE
Acting Assistant Economiss

Rosamonp H. Peircr

Hopart N, Young
Associate Statistician

Research Associate

P. StanLEy Kine
Cartographer qnd Editorial Assistant

STANFORD UNIVERSITY PRESS, STANFORD

AIN, INDIA,
OXFORD UNIVERSITY PRLSS,

» CALIFORNJA
AND PAKISTAN BY cgopy

REY (IUMHI'ZRLECH,
LONDON, BOMBAY, AND

KARACH]
THE BAKER AnDp TAYLOR coMpany, HILLSIDE,

HENRY M. SNYDER g COMPANY, 1nN¢., 440 FOURTH Ay

W. S, HALL & COMPANY, 457 Map1soy AVENUE,

COPYRIGHT 1954 +

PRINTED AND poy

NEW JErspy

NUE, NEW York 14
NEW YORk 22

'Y THE BOARD OF TRUSTEI-IS OF THE

LELAND STANFORtD JUNIO!
ND IN ThE UNITED STATES oF AN

MCA BY $TYANYOR, UNIv
Library of Congress Catalog Cqrd Number: 548441

R UNlVERSlTY
ERSITY PRESS

DIRECTOR’S PREFACE

This hook is the seventh to appear in the F(.)od Riesea.l;lcltlnll?;:tteutti:
o f some twenty volumes designed to III It is one
projected ber]ei Of food, agriculture, and World War II. ils o
complex aspefc st Odies a;;alyZing wartime management of foo ziln
of | group of © :ious important regions of th'e world. B(?ok(s; earlier
ag”(funu{e' mt}‘:ias roup have dealt with wartime events in lt?rmand-
])Ubhs.}{e{ lgrtionsgof Europe, in Japan, in Ir}dla, in Australia an
;G;i:lgz;lfnd, and in the Union of Sou%h Afrlca: ly cualified to
o Mr. R. J. Hammond, 1s exceplionally q h th
f‘he au.thor,h wartime events in Britain. He hved.throug em,
pass rev1ev1v t }eat occurred with the eye of the tr‘amed economu;
and o})serve( o that it would become his task, m the course Of
h'IStO!‘lZln, knowmgd interpret what the nation expe.rlen_ced, P.ait o
fime, to record an ts and actions he has set forth in his officia o:ai
the 'record ?f even of Food Policy for the United Kingdom Officia
pacity as H,.stonz;ll the present volume he has chosen even _moge
War Historics. I rsl,izre analysis and interpretatio‘n. The book 1sha .
srongly to emp 1&}l] i)e found especially rewarding b}’ those w ose
dressed to and ‘Tl to appraise, philosophically and in perspective,
concern is maxf}ll,yh overnments in the midst of war find it neces(i
the decisions w lct %ake on pressing problems of food supply anf
sary or eXpedIeIzit c(iion The Institute, seeking such appraisal o
agrlcultl.ll'al D ons;ders itself fortunate to have been ab!e to
world-wu}e s?\zir)e,}fammond’s probing and significant analysis of
arrange tor :
British develoPmentIS-d ment is made to the Rockefeller F oundatio.n
Grateful acknocvlv et hit made possible the preparation an(.l publi-
for a grant ?f funkS The Foundation is in no way r}esponmble for
c}z}ation of thlts ngzfle.subject' The final responsibility, in general and
the treatmen .
in detail, rests with the author himself. M. K. BENNETT
Director

StanForp, CALIFORNIA
September 1954

vii



FOREWORD

This book owes its character in part to being a by-product, so
to speak, of a larger work of research—the detailed account of
wartime food policy and administration, at present in course of
publication in the United Kingdom official series of war histories.
It is by no means a mere summary of the latter; an effort has been
made to conceive a new work, appropriate to the different scale of
ireatment that could be adopted just because the evidence in sup-
port of it would be published clsewhere. Were it not for that fact, I
would have felt it necessary to write at greater length on the present
occasion. Those, in particular, who wish to study the statistical
record are referred to the following publications of H.M. Govern-
ment: Statistical Digest of the War (History of the Second World
War, UK. Civil Series, H.M.S.0. and Longmans, Green and Co.,
1951); and Ministry of Agriculture and Fisheries, Agricultural Sta-
tistics, 1939—44, Parts [ and 11 (HM.S.0., 1948 and 1949).

The book has been given the subtitle Aspects of Wartime Control,
by way of disclaiming any pretense of completeness. The subject
s 50 vast that it would take 2 lifetime to explore, and even the official
history will have to Jeave many minor commodity controls, for in-
stance, untouched. Research into certain major commodities is at
present incomplete, and 1 have preferred to omit discussion of cer-
tain topics, e.g., the Ministry of Food’s overseas purchasing opera-
tions, rather than base it on material not yet sufficiently studied. I
am in any case inclined to think that the Ministry trading activities
do not lend themselves to historical analysis and generalization.

The chapters on the food production campaign (3 and 5) were
written without access to the records of the Agricultural Departments,
since my official assignment did not cover food production. They
may, therefore, be thought to have a slight “Ministry of Food flavor,”
though bias in the sources has, so far as possible, been allowed for.
Although I claim no technical knowledge of agriculture, 1 hope that
undignified errors have been avoided. The remainder of the book is
based almost wholly on the same unpublished material as the ofh-
cial history; with the exception of one or two passages, however,
it contains no matters of fact not included in the latter. Acknowledg-
ment is due once again, therefore, to those officials, too numerous

1x



X FOOD AND AGRICULTURE IN BRITAIN

to mention by name, who by helping with one book, have necessarily
helped with the other. Necdless to say, neither the Minist ry of
Food nor any other British Government Department has any sort
ol responsibility for the views expressed.

Just as the second Ministry of Food owed much to its piloneer
predecessor, so the present study is indebted to the works of Coller
and Lord Beveridge-—even more than the numerous quotations sug-
gest. Each could illuminate a whole subject by an aside-—indeed,
I have sometimes found it hard to repress a grievance at finding my-
self so often and so inevitably anticipated in the mot juste. To Lord
Beveridge I owe also the quotation on the half-title page that | have
taken as a motto (British Food Control, p- 28); it is the latest debt
in a long series, for it was in his day at the London School of Fco-
nomics that I was trained as an economic historian and so may claim
to be in the authentic tradition.

Last but not least, thanks are due to P. Stanley King, of the Food
Research Institute, for help in seeing the book through the press.

R.J. H.
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«“We have only got to send across and say we want
to give in, and all these difficulties can be avoided.”

Mr. Winston Churchill in the Commons, on the
occasion of the announcement that a Food Con-

troller would be appointed (November 1916).



CHAPTER 1

THE HISTORICAL BACKGROUND

THE FIRST WORLD WAR AND THE REACTION FROM CONTROL

The United Kingdom is utterly dependent on imported food sup-
plies; no increase, however strenuous and costly, in her home food
production can do more than mitigate that dependence. Any threat
to imports through wartime blockade must be met by rigorous and
comprehensive Government control, both of food and of shipping.
These were the lessons rubbed home by World War I, when the
unrestricted submarine warfare practiced by the Germans from 1916
onward threatened mortally the precarious British food position. So
well were they learned, and so quickly, that in the end it was the
German, and not the British, food front that collapsed. The intro-
duction of the convoy system, the programing of imports on a na-
tional, and indeed an international, scale, the control of food con-
sumption and utilization, and the increase of home production by
one-quarter—i.e., to supply 42 percent instead of 34 percent of total
requirements——enabled the British to outlast their opponents. The
seeming advantage of self-sufficiency in food proved illusory for
the Central Powers, since for that very reason their Governments
lacked control over their own resources. By contrast, the food-
importing British Ministry of Food became the greatest and most
successful government economic enterprise, perhaps, that the world
had yet seen. Thanks to the Ministry’s ability to harness the food
trades to serve wartime needs—and to the British navy and mercan-
tile marine—the theoretical advantage of an international division
of labor was triumphantly vindicated in practice.

The Ministry of Food of World War I was a new creation. The
tail would indeed have been wagging the dog if the task of food con-
trol had been entrusted to the existing Board of Agriculture, even
had that Department not been but one of three, covering respectively
England and Wales, Scotland, and Ireland, then still wholly within
the United Kingdom. The decision to appoint a Food Controller
appears to have been taken in haste, in the face of mounting indus-
trial unrest about high food prices, to show that the Government
meant business. This political move was in line with the evident

3



4 FOOD AND AGRICULTURE IN BRITAIN

need, on administrative grounds, to have a single control for the
United Kingdom. Yet, equally, it was politically impossible to brush
aside the established Agricultural Departments. The Ministry of
Food, according to Beveridge (1, p. 303) had “powers making it
in theory at least dominant over production at home as well as over
importation, distribution, and prices of food”; in practice, it had
to proceed with their consent, if only reluctantly yielded at Cabinet
level: “On more than one stricken field of administration it had held
its own against the joined forces of the three agricultural depart-
ments . . . more often it had been able to divide them.”

The political influence of the farming interest had, of course,
been increased by the war and the food production campaign. It
reached its height in 1919/20 with the appointment of Lord Lee of
Fareham, head of the wartime Food Production Department, to be
first Minister of Agriculture and Fisheries for England and Wales,
and the embodiment in an Act of Parliament (the Agriculture Act,
1920) of the wartime principle of guaranteed prices. But the reaction
from this and other forms of economic control was swift and, in a
country still wedded to international free trade, disastrous from the
farmer’s point of view. The year 1921, that saw the demise of the
first Ministry of Food, also saw the repeal of the Agriculture Act.
Almost before British agriculture could adjust itself to this “be-
trayal,” and to the postwar deflationary policy of the Government,
it found itself face to face with a second deflation, resulting from
the world slump of 1929. The area returned as “under cultivation”
shrank year by year; 12 million acres in 1918, it was below 10
million in 1923, and below 9 million in 1926, Moreover, the de-
cline in tillage was not matched, as it had been in the years before
1913, by increases in the numbers of livestock. Then, it would have
been possible to argue, in the face of lamentation, that what was
taking place in British farming was a proper adaptation to the
growth of population on the one hand, and the opening up of new
grain-growing areas overseas on the other; that protective foods such
as milk and vegetables must and ought to replace the beef and grain
of an earlier age. Around 1930, however, the evidence of agricul-
tural decline was too strong to warrant complacency; there were
“depressed areas” in British agriculture, just as there were in British
industry, consisting of impoverished farms with derelict fields (2).
The capital equipment of farming—~buildings, hedges, and ditches—
was running down; the system of land tenure and the layout of farms
were ill-adapted to the kinds of change that reforming experts like
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C. S. Orwin claimed to be Eecessalrdy, if Eritns}(l)rf‘jir??:e :ir.;n (;V(ti(l;
i ir way in the world market.
igiloncz:fe: }iﬁz g::ionali};ation of land as the necessary precedent to
mdi;f‘] iigfclgltucfincg}:aaz%ea;ny sort the British Governments of the
inter\zarlr period were not prepared‘, being .p.redohmmantlr)é S,(':llllis;rvf(;
tive in complexion. One b'reach w1t}(1i tratd}::();r (:ss?;ewzf villn _g— o
make, either from conviction or under t! of events 10
trade. In the financial crisis of 1931.t e “Nation

Elir;(:z;é:ieof Ramsay MacDonald so.ught, and obtlz)uned, a rfn?:lditri
from the electors to introduce protection, whetherd y \:{ay oOteC Son_
duties or gquantitative regulati;nz1 of 1tmp(())rttso.ngult) ; r:z n1Scl é)erration iy
i n so ruled out, n

iilte?:;:tlilcr)flss ‘V)er ;elzfr‘gely urban electorate, .but also because the very
imports it was desired to penalize, in.the interests of t.h'e }faEr:mel: at
home, came very largely fromEcountrles \lethl: chSBir;htshe (r)rg);z;

1 mpire preference,
Indecd, ?(13591,';62 tv(v)asg :)i:atof ths mot?ves for abandoning free trade:.
agrelemt‘ilrcletsseocircum,stances it was natural that the remedy for agri-
culturrlal ills should be sought in the reform of r'nar}l)(etmg. ' Unor(;g;:l-.
ized farmers, the argument ran, were weakbm argil}llmngrife per
compared with the middlemen; the spre?d e't:laveen t e };:i co the
grower received and the price the housewife pa1h | was too fs ;]atu-
ought to be reduced in the intere.sts of both. _ T is nlcitxsn wcovem-
rally attractive to Socialists, and it was the mmor'lty1 a 101115I soverr
ment of 1929-31 that introduced the ﬁr§t Agricu tulf”ah a mwrgl
Act. This empowered producers.of a wide rangle ?th Orlr\l;i.g'sters
foodstuffs to prepare schemes, with the approval o ; te. olf ors
responsible for agriculture, for the compulsory regu i'iofhe e
marketing of their products. It was not, ho“}r{:ver, llin i e “Na-
tional” Government passed a supplementary Act, taku:g p virl o
regulate the import of any product the subject of a mar fgl;;g;g sc ; thé
that this new policy really got und.er way. Between 5 ;nd the
outbreak of war, statutory marketlng boards were estal ishe for
potatoes, milk, bacon, and bacon pigs. .(There was0 also t(})lneﬁwt
hops, but this crop is largely local in interest.) Only ; +
achieved fair and immediate success; the others e‘nc%unteﬁed fvar1
ous difficulties and none could be said to have attained settled form
of war. i

¢ t}'i?hzu(t:?;ztai];n of a producers’ marketing monopoly, even whttan
reinforced, as in the case of bacon, by a quota limitation on imports,
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was not, in the event, found to be a way swiftly to reconcile the
farmer’s call for higher prices with the consumer’s preference for
low ones. By 1939 there were many who doubted whether it was
even a first step in that direction. The Pigs Marketing Board and
the Bacon Marketing Board had found no way of dealing with the
farmer’s alternative outlet for his pigs—the fresh pork market—and
the “pig-cycle” remained unamenable to control; the consumer,
thanks to the quota, found himself paying the same amount of money
to the Danes for less bacon, but his loss was not the E
gain. The Milk Marketing Boards had secured sligh
in the liquid market, but foreign competition in the

nglish industry’s
tly higher prices

market for milk
products—butter, cheese, and “processed” milk—had forced the

manufacturing price down so low that the Government had come to
the rescue with a subsidy. A cynic might say, indeed, that the I
Board’s chief accomplishment before the war was the defeat, by
political agitation, of the Milk Industry Bill by which the Govern-
ment sought to deprive it of its monopoly (see pp. 92-93 )

There were, anyway, other farm products for whose troubles

marketing reform could not even plausibly be put forward as a
panacea; for these, various sorts of subsidy were devised. The Wheat
Act of 1932 provi

ded for a “deficiency payment,” financed out of

k of flour, to be made to growers of millable wheat
sold to “approved buyers”; this payment was equal to the difference

between a “standard price,” set from time to time by the Ministry
of Agriculture, and the average market price, and was adm
by a Wheat Commission, representing all branches of the tra

subsidy, although the amount of wheat that would rank for it in any
given year was limited, had the effect, not of increasing the total
cereal acreage, as had been intended, but of encouraging farmers
to sow wheat rather than barley or oats; inevitably, therefore, it was
followed by a similar price-insurance scheme for the two latter, in

1937. So, too, a subsidy for home-bred fat cattle (accompanied by
varlous quota restrictions on meat imports), introduced in 1934
was extended to fat sheep and lambs in 1939. (A Livestock Comz
mission, charged not only with administering this subsidy but with
under';aking experiments in marketing, had been established in
1937.

nglish

alevy on every sac

inistered
de. This

Finally, there was a subsidy that stands by itself—that on sugar
beet. It had originally been mntroduced, in the covert form of abre-
mission of excise duty, in 1922, on the grounds that military security
as well as the prosperity of agriculture, demanded the eSlablishmen;
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i mal supplies of which had been
o e S({U;f:}f;u%;re’ {Jhneitzngingd(I:rIr)l declared war on Gfer-
N~ Overf?% of 1925 had provided a subsidy, on a dlm}mshmg
T e ears to the “infant industry”; but when th?t time was
e f(')rdtentry was found as far from being self-supporting as ever.
A th@_ mituS txzio members to one, of a Government Commxtteg oﬁ
f N e)cl:)mmended in 1936 that the subsidy be ended—z} loglca1
“ql'llr)’_r in face of a world glut of sugar. But the agricultura
(i:r?tl::(;t:lsstlo:nd perhaps the fear of war, were tooS strong(.: The'(if)::r;

: inori i set up a Sugar Lommissl
S ‘"}(fcetlilte(iinzl}zlest:/m;rﬁlt);rr‘:zg;matedP:he eighteen beet factorie's
o i WIe British éugar Corporation, having Government nomi-
o amon Pjts directors and financed to some extent by the Treasury.
IleeS'If;]m(mgmleasures of assistance, though each and all can be ge-
fendedei:il grounds of expediency, did not add up ;0 anytthhn% I: Ii:

lled a policy for British agrl(‘:ulture. They reste ;

cold be s raisal of the role that its various branches ought to play
?Oherent o al economy, whether in peace or war. The;i reflected
ne th'e natl'(;)rll scale of priorities that should encourage this product
- dlsce}zm t(;lat whether on grounds of nutrition or d.efense. At
;)atgzl;ntt}?:y cor;stituted little more than pourboire;,fglven at ;:3
o it e group—the organized farmers—
mStaani'Of ?eg()ltl;;:::dprrflsasilr]]rtaiiingpthe established pattern of the
}'lence ( lreE n so, their general efficacy is doubtful. The recovery
mdustry-. vr(;es f;om the low levels of 1932/33 to those, some 1.5
o ll:'lczer of 1936/37 owed much to the general recovery in
e prics t(; readjustments in production toward the more proﬁ?»
wli)lrldliizr:;jf:c,k and to some increase in efficiency. Moreover, it
able )
remaine Fgecii;:z;lt’s measures did comparatively little for agri-
cultlllfrc:hft:hey? ‘inuch increased the influence c.)f- the Agricul}:urlal De;

: hich were responsible for supervising th.em. The larges
partmems’}‘f Ministry of Agriculture and Fisheries for England
N it l: ame a key office, around which political controversy
and Wales, icr and more often a marrer, of political reputatloqs
Faged’—a o etimn one Prime Minister of the future forfeited' his
in which msore toc: the Ministry’s Markets Division, and the various
D petin: Bg;rds’and Commissions, provided a new forcing-grm.md
Harketine ic administrators and experts in regulatgd marketing,
o eCOﬂOHtll be valuable recruits to the second Ministry of Food.
Y;’l(;r:;ei)ef l(})le writer’s contemporaries found in them refuge from
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the unemployment that beset economics graduates in those days.)
The malaise of the industry might remain unremedied, but the col-
lection of facts about it went on apace. At no time previously can
there have been issued such a mass of Blue Books, Orange Books,
and White Papers, many of them admirable in lucidity and thorough-
ness. At no time, for that matter, can there have been so much
unofficial writing about what one book took for its title—The Agri-
cultural Dilemma (3).

The importance of this book, from the point of view of a study
of wartime food policy, was that it denied the validity of the farm
bloc’s argument that a diminution in food imports and an artificial
increase in the tillage area in peacetime would increase the security
of the country in time of war. On the contrary, said the authors, it
would be a source of weakness, by diminishing foreign trade and
hence the merchant navy that trade maintained. Should war come,
plowing up could once again be resorted to, which would release the
reserves of fertility that remained in the soil from the dung of live-
stock, fattened on imported feedstuffs. Then, and only then, would
be the time to reverse the trend that, apart from the interruption of
the first world war, had been going on since the 1870°s—a trend
entirely consonant with increasing population and improving stand-
ards of life. The policy for British agriculture, in this view, and in
that of the experts on nutrition whose voices were beginning to make
themselves heard, could be summed up in the phrase,
ries; produce protective foods.”

could be best furnished by acqu
wheat.

“import calo-
If war insurance were wanted, it

iring stocks of food, particularly

This last proposal, coming as it did at the time of the Abyssinian
crisis, aroused considerable attention, and during 1936 there de-
veloped something of an agitation

elsewhere, in favor of a Governme
not new; it had been put forward a
Commission appointed to study th
to the United Kingdom in time o
then and later, 4as an unwarranta

, in The Times newspaper and
ot stock of wheat. The idea was
tleast as early as 1903 to a Royal
e supply of food and raw materials
f war. The Admiralty rejected it
ble aspersion on the ability of the
Jection, particularly to a large stock, was that its acquisition and
turnover would interfere severe i :
grain trades; if the Government held g year’s supply of wheat, it
would, in effect, have to beco ’

. me the sole provider of the country’s
current wheat supplies. (No solution has yet been found to this
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i izati heat trade.) Fear of the bomb-
bar nationalization of the wh .
Pr::bali?:r’aft however, was in the Britain of 1936—.3? very great; a.nd
1an the A,dmiralty would not take the resp0n51b11.1ty of o%p051.ng
f}‘:: creation of food reserves. The Governmen;, while alzfgf en?v;
i trained to accept the polic
mic consequences, was cons

?f t}}:rei:cci(;)rllg' but not till April 1938 were some reserves actually
in :

bought.

FOOD PLANS FOR ANOTHER WAR

The Abyssinian affair brought to the fore not on%}}" foo?rl s:lorljlegeex;
but the whole problem of war-food prep?rah?lr'xs.h . ;,;: Sof:n | been
desultory activity behind the scenes in \4 iteha i
et his subject, the main motive force being fear of wartime
D ation. is eaily ;s 1933 the conclusion had been reached that
lfng?lt::(:)?l'trol including rationing, ought to be introc%uced 2}t Ithe ve.rji
o(;tset of an;ther major war. So, when t}.le Commlttefa 0 frn(;i)ena
in April 1936, set up a subcommittee on wartime food sup-
D?fencei;nmt fts first action was to consult Sir William Beveridge,
phes,' . (;Isi ial head of the first Ministry of Food, authf)r of a stand-
One-tlmio cBritish Food Control, and at that time Director ?f the
frd or Solrll ol of Economics. He was invited to become. Chairman
Lonen 11C :ou of officials who were to prepare an outline scheme
o sm'at gducrt)ion of food rationing on the outbreak of war. Be\{er-
¥0r e rOtl ointed out that this was not enough——tha% rationing
ke 'pr?imp l?oli structure of food control to support it, which ne-eded
o bo Z N dv in advance. As a result, the Government .demded,
in 113\‘1301‘:1;“;;: ‘19)1,%6, to take the unprecedented step of setting up a
1Fr’lood (Defence Plans) Department in tmlle of.peat(:;ls and in scope
The new Department was someth}ng ess, 11}1-I s atus anc i scc iI;
than Beveridge appears to have had in mind. He ad lai t.,

i the Government, on the need't<.) ‘thlnl_c out wartime
e r‘ePOYtl'tO and indeed the whole of the civilian side of the next
feedlflg'PdO A and as a whole—that is, on the need to avoid depart-
e alin VaI]13cet the Food (Defence Plans) Department was made
mentahsm. t(l)1 a full Department of State; its terms of.referen(';e
Subordlflat; dministration rather than policy, and in particular l.ald
emphElSlZe. ) as not to be directly concerned with home production.
o thatétw rnment had begun by inviting Beveridge to return
o th(’: 'lOSvervice as head of the new Department, only to retreat
& the' o fiations with him within two or three weeks. The. os-
fron;blltes :llfffgi(c)ulties were financial; but it is difficult not to believe
ens
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that the haste of the volte-face was due to second thoughts of a rather
more fundamental kind. The war-food planners (it seems to have
been decided) must be safely circumscribed within an existing de-
partmental ring fence, and not given a roving commission under the

Minister for Co-ordination of Defence to make embarrassing forays
into other people’s territory.

It would not be fair to view this episode as if it were merely an

instinctive rejection of a foreign body by the civil service or

though there was something of that about it. There must at all times
be a conflict between wartime and peacetime purposes of g
ment, and to begin war-economic planning while still
bring this conflict into the open; the more so if,
the administration accepted collectivism as a
rejecting it in time of peace. Beveridge, r
tion over the whole field of civilian war
Whitehall to look at the problem; he coul
it. To make of Food Defence Plans

to evade the issue unless (as did not happen) the economic side of
the Committee of Imperial Defence were simultaneously strength-
ened, to take care of the wider aspects of policy. Administrative
preparations for food control were but half the job to be done. They
were of course a very important half; the best policy in the world
must have foundered, at a crisis, without an administrative machine
to carry it out. Equally, however, there are difficulties in creating
an administrative machine when one js not clear what policies it is
to serve.

This did not bother the civil servants concerned so much as an
academic observer, used to setting his ideas out in logical order
might have expected. Accustomed in their day-to-day administraz
tive experience to proceed empirically, by trial and error, they had
recourse to the formulation of principles

ganism,

overn-
at peace is to
as in Britain in 1936,
wartime policy while
anging wide in specula-
preparations, had forced
d not make Whitehall face
just one more Department was

perhaps one should rather
call' them maxims—only to the extent that Was necessary to enable
action to proceed; their methods of planning, in fact were assimi-
lated to those of ordinary departmental administratio’n. Just :IS in
the process of administration, Points arise that muyst be refer;e(i to

of ll}is episode in my official history (4, pp. 10-11) was
as given the story from his gjde (5, pp. 240-44) :
acles, the details of which T had not seen. The
; eridge s i

eIt a gy Tmise ord ge makes it clear

1 Since the account
lished, Lord Beveridge h i pub-
shows the financial obst " ;xctim.mt

underlying
that he in-
if this were evident

or the seeming alacrity witly which the financial ob.

stacles were seized upon by officials.
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isi i ith other Departments, so from
Miniswrs'for (if:)f;o“fa‘:;ilsgc?(iie; ;N()lntrol wouldpconfer Wit%l tbeir
colloag, tlmeh deal}t) with agriculture, land transport, or shipping,
o Olin from the Committee of Imperial Defence. Bl'lt
th reqUCSt]a rl(l:ha;glge of ideas does not necessarily promote their
o Irlmlfu amf:;ation and in practice there can be no doubt at all that
Olrdelr yvi(r)lr of initiajtive in the hands of the individual Depz%rtn:lelnts
iel:; tzathe rgninimum of thinking being done E}bout generallprm:lp Zs(i
At any rate, much of the actual prewar plz.mnlng 'that waﬁ onhet ur? od
out toybe b;sed on principles that were insufficiently thought ou
e Cofntrz(:]:ltorrii;llture was concerned, attention was conqentrated
on S:epzrring fgor the first year of.a “plowing-up"’ 'campilglg—?;t};z
hvsical conversion of pasture to tillage. The dems.no.ns i 05T to
}i)ncyrease the wheat subsidy (by raising frf)tm 27 m}iil}clmitt(‘)v se (;nbe
i imum quantity on w !
hofl T lper arrl::tm S&E:ié?:: 1;?1 oat;l and barley (embodied in the
Pald.) It toAft of 1937) may themselves be regarded as measures
Agncultureh tillage area from decreasing further; the 51'1b51fiy on
" Preve(? tbt (':c slat:j applied to grassland, likewise embodied in 'the
kl(lzlte :120 h;(;’ its pobssible conversion to tillage in view. In éhe ‘S‘pll‘(l)l‘l’vg
of 1’939, with war obviously 1i;<ely, the ?;‘S.::I]niﬁz xggr;:n igg% o
i or an g :
e géagto?fsjjniz :rclr;pproveg c%op; it also promised ﬁnanglal
2:1;2?:6 ior the draining of waterlogged 1ar.1(.i. Perhapsfmostt im-
t decided to acquire reserves of fertilizers and of tractors,
Porta:ilt’rlthat the “grassland” counties might be er.labled to ma}c?
:Il) (i)rrmflediate contribution to (tlhe tplt(l)l\;vsmcg;;};) :iagmnpz;grge}'lgll];; :fuct }(:;
- .
of Lo Orgtailvfrflzlzso tgstzcl))rllisﬁed, in the form of “shadow” Agri-
Gol‘t/s:glrn};;lecutive Committees, to acquire substance and legal powers
o i ak out.
immediatey arvf\;:rt;l}(l::lgyb:ﬁe Food (Defence Plans) Department,
thoé};les?rx?{alz‘; in principle, were more complex and in a w}al\y nlxorfi
i uch as the war might be won or lost beff)re the plow
l'lrgent’ p——— n could have any effect. For the tasks it had to per-
P Canrll)palgrtment was sadly understaffed until after the Mumch
fo?n'l’ thed CP? its members been able to draw, some on thell‘. own
ensis; ha o the first Ministry of Food and all on tbe experience
LA Hll s and others who had taken part in the first period
Oﬁ ;n ar(;yc;rr‘?t(rf); it would have been overwhelmed. As things were,
of foo )
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the Department’s attitude to that experience was in some respects
insufficiently critical. The establishment of a separate Cereals Con-
trol Board (against which Beveridge had given a warning) was one
mistake that resulted; and there were others in the field of rationing
technique. But on one capital point (among many others) the lessons
of the past were thoroughly taken to heart. Control of any food had
been—it was held—successful in proportion to its completeness; it
followed that in any future war the mature controls of 1918, includ-
Ing rationing, would be wanted from the very start for all the major
foods. It was on these, and particularly on those wholly or largely
imported, that the Department concentrated its limited resources (6).
What it was seeking to do, that is to say, was to complete in ad-
vance, without the stimulus of actual warfare, all the preliminaries
that were required before a food was ripe for full control. To lay
down the outlines of a control scheme was, in most instances, not
difficult; to fill them out with machinery adapted to the idiosyncra-
sies of each trade meant months of arduous negotiation. The very
fact of advance planning before the emergency precluded any attempt
to impose ready-made schemes on traders, even had not the Depart-
ment rightly judged that the smooth coming-into-existence of war-
time controls depended on their being acceptable to, and understood
by, those who would be subject to them. (The one occasion when
1t neglected this maxim, for want of time, proved disastrous.) Off-
cials were pleasantly surprised, indeed, by traders’ willingness to
co-operate and were sometimes embarrassed by the enthusiasm of
those dealing in the less important foods to enter into discussions.
. The preparations for rationing were equally arduous, Sir Wil-
liam Beveridge had advised, in the light of experience in 191718,
that provided commodity controls were ready to function at the out.
brf:ak of war it would be possible to postpone until then a start on the
printing and issue of the ration documents for consumers and traders,
An interval of thre:e r.nonths between the outbreak of war and the
introduction of rationing would, he thought, do no harm. The De-
partment found, however, that he had been too sanguine about the
:;ZI:S I:V }V:reonuld take to print ration books under “outbreak” condj-
» when every other Government contro} would be clamoring for
Six months from the outbreak——the minimum in whj }? d
livery could be guaranteed—was. i 1ch de-
wait for rationing, In July 1937’ it was decided .

documents and put them into stor rancot. to print the ration

e in advance of hostilit;
’ . 1€8.
so, the procurement of special machines for “secy

forms.

: Even
rity” printing took
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up much time, and the main ration books were not ready until a few
’ .

wa):eks before war broke out. Some ancillary documents were not

ready even then.

SECURITY FOOD STOCKS

At the time of the Munich crisis, therefore, the Food (Iief.enci
Plans) Department had been at work for twenty-one mgr;ors;O)I:e
not a single commodity control was ready to fu;lctlor:},l‘an Jor some
foods, for instance milk and fresh fish, virtual )}ll no fmtg ad boen
done. The lesson the Government drew from't esle acts, de aled
in a secret official inquest into the state of. nationa pre;l)are net i
the autumn of 1938, was severely practlcal.. Not. }(:n ifl.mhuzwin
Department be enlarged, but the numerous bodies wit w1 1tc ;nd i i
to the stringent rules of secrecy h1thert9 enforf:elcl, com[: (—;) e nd de.
tailed consultation had hitherto been impossible, mus 1\(/3[ pketin
into service. Co-operation with t'he numerous statutory atr tling
Boards and Commodity Commissions was .natu.ral;l a x}rllore hs fatrwa Sg
departure from precedent, necessary and inevitable t 011:1)5 1Lever,
was the acceptance of an offer of help fror.n the gre?t }clom.lme, Lever
Brothers and Unilever, Ltd., in the working out of the oils an

e. ' .
cont’l{(l)lles:;]silﬁing change in the tempo of preparations wials.dramatllc.-
By August 1, 1939, the deadl'm(? set z'ifter Mum.ch ?or thell‘ tc‘:)m'f) ek
tion, the Department could claim W{th some ]ust}llce that .edasd
originally set it in 1936 had been dlsch.arged. T erle were indee
some gaps in the plans; there were (as will be shown a?er o.n) somz
miscalculations. But the control schemes for the major 1mpoTte.
foods—wheat, sugar, oils and fats, meat—were ree.xdy to function;
the individual ration books were in process of %)elng fhspersed ;((;
stores; the divisional and local offices, w1t.hout which rationing cou
not operate, were ready. Directors or advisers, not only for the major
but also for some minor foods, had been selected, and an embryo
Food Transport Division forn}ed. Measures had been taken to ensure
the dispersal of some quantit1e§ of tea,“butter, E}nd frozen .mea,E from
London dockside warehouses in the precautlon‘z‘l.ry perlo'd. ”The
Department had secured emergency reserves of “iron rations for
several millions of people scheduled to leave vulnerable cities under
the Government’s evacuation scheme. . .

Moreover, officials had won over a relu.ctant Ceil?lnet, in the
spring of 1938, to a policy of actua!ly b]:1y1¥1g secutity stocks of
food. The policy had been approved in principle as a result of the
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investigation of 1936; but Ministers had been too impressed by the
technical difficulties and dangers of a Government entry into the
commodity markets, and the financial cost of a storage scheme, to
go further. Nor, until the decision to set up the Food (Defence
Plans) Department, did there exist a Government agency whose
knowledge of, and day-to-day contacts with, the food trades was
sufficiently intimate to enable it to undertake such a scheme with
confidence.

As eventually carried out, and subsequently legalized by the Es-
sential Commodities (Reserves) Act of 1938, the purchases of sugar,
wheat, and whale oil that were undertaken in April of that year were
{except for whale oil) more significant as a breach with tradition
than as an important contribution to national security. For although,
thanks to the co-operation of leading members of the trades, the
initial stocks of wheat and sugar were secured without disturbing
the market, and satisfactory arrangements made for their storage
and turnover, they were so small in total amount as to be readily
offset by a fall in trade stocks. For both wheat and sugar this fall
seems to have taken place between 1938 and the outbreak of war,
The grain trade, already aggrieved because the handling of the
security wheat stock had been entrusted solely to the three 1
milling groups, was still more indignant when, in the
1938, the Government decided to use the mechanism of the scheme
to make a “political” purchase of wheat from Rumania.
operators claimed that this sort of unex
it impossible for the trade to carry on, and demanded a share in
the management of the. stock. The controversy had not been settled
when war broke out; it seems likely that it exacerbated the effect
on trade stocks of the fall in markets that followed the record world
ha‘rvest of 1938, .For sugar, the position was complicated by the
::}msteﬁxce of Fhe International restriction scheme; and it appears

lzz)t tj t;lcombmed gffect of Government purchase of a security stock,
e, 93, he S voring o e e
e of additional export quotas, was

to produce a temporary but sharp rise in pri
prices toward the end of
the quota year 1938/39. With Spot sugar standing at a e

stocks fell sharply durin
Y partly restored by extra quota releases
otal sugar stock at the outbreak of w

arge
autumn of

Grain
pected action would make

heavy pre-
g that sum-
before war
a ar was not sub-
. end of A t

any security sugar had been bought. ugust 1937, before
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The Department’s dealings in whale oil were on i more hevrv?zﬁ
scale, and (after an initial false start) were ma.de }11n : zﬁmolny ih
the tr’ade. In 1938 it hadfbolughtbm(:l,lOO((); torr;s; n1Sn :Oea gc;re(;w:vr;thythe
i ailure e Ger .
;\tltooel:{ i?l(rllvir;ttilgl(:;rs foi price, an}crl bought nearly all the available
ca(;?};] ff a poor year, some 80,000 tons. (The Germz}ilnsBa}')tI?e}z:rotl(:
have supposed that lack of storage t_a\r.lks would kdeep tdethrx 11)5 out
of the Norwegian market.) In addition, the trade and the epThe

nt between them bought 160,000 tons from other sourcsas.b
?cfal stock of oil available to the Oils and Fats Control when it began
operations in September 1939 was aroun.d 300,.000 tons, or 211 ';v&)‘;

ars’ supply at prewar rates of consumption; thls’was an m\lra u bl
Z::(:: in what was, perhaps, the United Kingdom’s most vulnerable
point on the food front—fats (7).

CREATING A SECOND MINISTRY OF FOOD

The form of the future Ministry of Food that should growtfrogn
the nucleus of the small Fooq (Defence Plans)h Defpartmen I\tv iz
fixed, in all its essentials, during the last months ? }Il)eace(i e
best understood in terms of two postulates, bot. 0 5 em de ved
from the experience of 1917-18: the ﬁrs't, that in order to bcon 1<
foodstufls, the Ministry must itself tradt.a in the.m, l.e., must gc:}rlnfi
their owner at one or more stages of distribution; the's‘econ ,t hails
rationing, to be effective, i.e., to guarantee that each c1tlzl(?n iot
share and no more, must not only rest on con.trol of supplies ud.on
the tying of each consumer to a single retailer. Mll’llStI‘};l trading
meant the suspension of organized prodl{ce markets or It (?r.goni
version into instruments of a State pgrchasmg monopoly. In 1‘31 .uf
businesses would not lose their identity, but WO}lld be converte 1ndo
Government agents, often through t%le formation of warl’ume tra f;
associations, sometimes, as with grain, through t'he emp ?yme?tt}?
existing associations. The appropriate Commodity Division o te
Ministry of Food’s Supply DePartment w01.11d become, ;;t any rate
for major foods, the sole prinmp.al engaged in trade.; the (el;ss ;fnpor'
tant foodstuffs might be left to prlvz}te tr.a(.le.rs operating un t;r 1cefrfxs::1
from the Ministry. These commodity d1v151(?ns were normal fy stah e
Jargely from the trade, and headed 'by Directors chosen }(:r.t 61;
standing in it. (A great deal of pains went toward t})le cl oice o)
these men, and only one or two proved unw?rthy of selection.
Within each Division would be located professional administrators
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who would assist the Directors in their unaccustomed task of oper-
ating within the rubrics of the Civil Service; there would also be
Finance Directors, professional accountants responsible to a Finan-
cial Secretary. Above the Commodity Directors also would be set
senior officials charged with a general oversight of policy, and re-
sponsible ultimately to the Permanent Secretary, and so to the Min-
ister, the political head of the Ministry. In this way the businessmen
imported “for the duration” were integrated, in theory, into the
normal chain of responsibility of the British Civil Service. In prac-
tice they enjoyed, particularly under the regime of Lord Woolton,
himself a businessman, access to the Minister himself.

Over against the Supply Department was set the other main
section of the Ministry, which was responsible for running distri-
bution from the consumer end. The actual oversight of physical
movement of foodstuffs belonged to the Commodity Divisions,
through a network of area offices; the work of the Divisional and
Local Services Department—to give it the name it had through most
of the war period—was to supervise the determination of the con.
sumer’s entitlement, whether he be ration-book holder or catering
establishment. The tie to the retailer, with its concomitant need to
register locally both consumers and retailers, necessitated the estab-
lishment of local food offices, and these were useful on other grou
e.g., to deal with consumers’ complaints, and to look after the en-
forcement of food regulations. In 1917 a network of local Food
Control Committees had been set up, in an attempt to avoid sugar
rationing by regulating distribution—an attempt in which the con-
sumer-retailer tie had also originated. Many of these Committees
had taken an active part in regulating food supplies, and had even
pioneered local rationing schemes. They were to be revived this
time, but enjoyed virtually no administrative autonomy, serving
mainly as a saf_et.y valve for public and especially local traders’ griev-
ances. The Divisional Food Officers—14 of them for England and
Wales, 5 for Scotland—were likewise a revival of previous practice.
They were to exercise general supervision over the work of Local

Food Offices, and to some, rather ill-defined, extent, over Area Com-
modity Offices in their areas.

. But their more important function
in fact never came to be exercised; it was to take over responsi-
bility for food supplies if enemy action should cause a breakdown
of communications with the central government. As such they formed
part of the Government’s Regional System for Civil Defence, itself
a development of the peacetime emergency organization for d’ealing

nds,
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with strikes and civil commotions, under the Emergency Powers Act
o 1(9)%10';he «“divisional and local” side, tho constiturion of. t'che lr\llgr;
istry clearly subordinated the iioial ej’geczglziosnd(i);ipnocltricgnt(‘)v ; ss gleurred
ination; ity side,
‘}l)etff;’;ut’gl‘:“‘:;’r O;atr}tlfycl());n Iz:l(;niszfaken reverence for his.tory, pzrrtly
bf}:' the expecta:tion that London might be ulrlltenallble el; \Lil;ar:eer;
partly through a divorce, in the rmnc%s'of the p «.a(rlm re, between
machinery and purpose. In 193? Slrﬂzﬂll;asl:nwl;:vgilstiie e
the Government against repeating - mistake 0! sering
up separate control Commlsswnsi f'or cereals an‘ sugar | ;
ngverpfully integrated into thei i\;[llmstr.y losf 500(;3; ::tdu:l:il:czeizggll
mending the use in wartime o the various I O e mmivht set
to regulate agricultural marketing, .had' insisted hey might sot
sly centrifugal tendencies in a Ministry o :
?lfl)n?r?g%?eu F}ood Contr%ller (he said, in effect) mlistfbe ;:aj;e; ;3
his own house. Nevertheless, not only were proposals for tuiu d
cereals “Control Boards” revived and, in the latt;r ;:ase, E'llck likz “E)ise
into effect for a time, but the Marketing Boards for r}in ke
retained their identity. It is true t?lat each was to e'not i wa};
subordinate to a high official responsible to the Mllmster, jus as was
any individual commodity director. But. all those atter werﬁ encour-
aged to expect a great deal of autonomy in, for' 1rlllst;nce, 51115 matters
as price fixing, and were warrred that they might be u}?a ember r
to the Ministry because of air attacks. Moreover, th e nu nber of
supervisory officials was so small that, apart from tt e(irtcl)n al fo-
experience in trade matters, they could not.be ;xpec e gonSible
tailed guidance to each of several commodity directors resp
to t};i)r:only one aspect, though a very inrportant one,dofff the future.
Ministry’s task was the need for co-ordination between di feren 3(;1;1
modity divisions realized before the war to the :lzxto(r;tdot pro:lu i
special machinery for it. In June 1939 it was e(:lm eh 0 se roﬂ 2
standing committee, the Overseas Purchase Board, w OSZ ap;;) vl
would be necessary before any food purcha}ses werebma e abr ad
on behalf of the Ministry, and which would, in eﬁoct, e; ompowerew
to prepare an import program, Moreover, an 1mme 11)ate3 revaan-
of provisional programs for the first year .of a war }\:a; tigux;. o
fortunately, the assumptions abour shipping on whic ! is the view
was based were not merely sanguine but fallacmrrs. 1evlc)alr te thé
the mere existence of the machinery was to prove invaluable to
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Ministry of Food from the very beginning of its career. Had similar
thought been given to home-production policy, prices, and distri-
bution generally, the history of these during the first years of war
might have presented a more coherent and rational picture.

Even so, it ought to be said that the concepts with which those
charged with making the prewar plans for food and agriculture set
out were, on the whole, clearer in themselves, and more nearly real-
ized in adequate administrative arrangements, than perhaps any other
part of the United Kingdom’s war-economic preparations. When one
considers the handful of staff devoted to these matters till after Mu-
nich, the inadequate provision in Whitehall for the systematic review
of the economic problems that war would present, and the discour
ing political atmosphere in which the work was undertaken, one can
but wonder that so much did emerge successfully when the time came.

A critical account of the second Ministry of Food ought to begin and
end with a tribute to the tireless and patient ingenuity of those who
revived the tradition of the first.
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CHAPTER 2

THE ESTABLISHMENT OF CONTROL, 1939/40

THE BEGINNING OF RATIONING

When war broke out in September 19{59, th(fe{ prtear‘;li!tlﬁfj a}l)l?:;
{ odity control were at once put. into eltec - wath S
o tors Rules and Orders were issued requisitioning tr 1
dta ysl;ssotfa ttllllteoi));incipal foods, constituting the Govemmetr:‘tg’;};e;rf s‘;)i Se
stoc ( ! ; t one or more st .
i“.lpor.t e ﬂl? d n:))rrr)l(fllgsgs Ii)rrri;?)rizztrgoz& price control orders alon}e1
trlbut.lon. d 055,: the ports, trade committees constituted. ad hoc, suc
e et / Grain Committees, took over the handling of carf%oes
as the Port ?rlea Government. The Divisional and Local Fooc.l 0 ices
on behalfﬁ)l_ th]ed and the arrangements eﬂecte.d for supplying 1Sron
e }15 5 i’ncluded in the official evacuation ss:heme. On e};l)-
ratl(k))ns tg tt}l:as;’[inistry of Food was formallj,('1 (i\(/)[nSt%}ltesd X/}fririst) ne
tember 9, i t, an r. w. o. >
Lrown (gmeriinz}s’ éﬁfr?égggj I:fs )thi:CDuchy of Lancaster hadI for
o 1l\/lr;lo'r’lt;rs had Ministerial responsibility for food élefttans]eieli a:l:;
ievzrr?\e the first Minister of Food. (The title Food Contro

ec

not revived.) al. and remarkable, smoothness of these first stages

To the genIe:he,lre had been but one exception of more than tran-
O'f foo'd e A scheme for reorganizing the channels of d1s‘tr1-
. lmportanﬁef:lsh was put into effect without adequate preparation
butlon' for frelsl unqualified support of the trade. The_resultmg chaos
(fmd wnho}ltt fo e?her with the shortage and high price of fish (that
- mar!{etmg, egnt have resulted from the Admiralty seizure of many
wou.ld " anylevfor mine-sweeping duties), brought such obloquy on
ﬁshlng ey Shat the scheme was abandoned after less t}}an three
e A e ults on the Ministry’s fish policy were lasting; they
wgeks. ’I:he resd in a later chapter. The immediate result for food
will be dlSCUSSfﬁ was to strengthen those who, for one reason or
control generaazvrieved by the whole body of wartim.e _resmcjlons
another, Were n!: Dosed by the Government. This opposition to “con-
that ,}:ad !)ee(;l 'ln Strength when the expected air raids did not come,
troclls't iilsﬂsu tlhe more influential because it was largely among those
and i

19



20 FOOD AND AGRICULTURE IN BRITAIN

sections of the public and Press that nominally supported the Cham-
berlain Administration.

When. therefore, the Ministry of Food sought to proceed to the
next stage envisaged in all the prewar plans, name
ration books and the immediate rationing of sugar, meat, hacon, and
fats, it found itself faced with altogether unexpected re
the War Cabinet. What had been expeeted to be a formality became
a matter of violent controversy. Rationing of butter and hacon, of
which shortages had already become apparent by
ments from Denmark, was indeed agreed to after a little delay. But
it was early December before Ministers w

ould accept the need for
rationing meat and sugar also;

; and so far from rationing margarine,
they insisted on {reeing its manufacture

(though the Ministry of Food retained con

The Christmas season was responsible for a slight further postpone-
ment; butter, bacon, and sugar were rationed on January 8, 19.10.
Meat, the whole control scheme for which was revised 1o mee
political objections, was not rationed til] March.

In point of fact. for meat alone were Ministe
an effective cause of rationing being
rationing of butter, bacon, and sugar could not have been accom-
plished noticeably earlier, even had it been decide
The reason for this lies in the speci
of the United Kingdom-—the

ly the issue of

sistance n

reason ()f l()\V S}lil)-

from control altogether
trol of the ingredients).

L quasi-

rial hesitations really
Postponed; that is 1o say, the

d upon promply.
al feature of the rationing system
administrative guaranty of the indi-
vidual ration. In the last war, as in the war of 191418, the British

nation was to be, in Beveridge's words, “fed like an army”’; the ration,
though (and this is where the military analogy breaks down) it still
had to be bought with money, was in effect a Governn
which the citizen was entitled. The Min
own eyes, have stood convicted of §
not honored, and honored from the s
gation had far-reaching consequences
doxical of which was that it ¢
coupon, as an additional form
ish administrators, rationin
undertaken unless its suppl

ient issue, to
1stry of Food would, in its
ailure if a r

ation coupon were
t

art, This freely accepted obli-
for food control, the most para-
aused the economic function of the
of currency, to be obscured. To Brit-
g of an individual food was not 1o be
y could be guaranteed. When, later on,
they were to restrict the supply to the individua] consumer of things
like milk and eggs they spoke not of rations, but “allowances.” u:(l
were even driven to making statements—“*Milk is not ration,c(l” is
an example-—that to the Press

at to th and to the man-in-the-street seemed
perverse and unintelligible,
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This perlectionism had its disadvantages whenf ?E;ckozc(;l(;r;(\lv?z
el ‘,‘]- it was apt to make the best the enemy of the g ; ,none .
it of halfway house between complete rationing an
m]mlt‘ ‘! no} N e;zlllre of events it was to be modlﬁf?d ln.later g{:ai‘)s.
all. .[,mler t 1‘31 b (;nths of war it delayed the rationing .tlmleta e by
But in the eir yl)mmu:e officials would not hear of ratlo,r:mg being
%ewwl WC{C' :’tl;:‘:cokn'sumer end”” until the “supply end”” was corr;-
introducer '«l ized. They did not even consider-, much 1ess'1accep ,
l)ll(?lt‘vlymi’;ge‘::‘:h’lt- to make replacement ofl jupfpl}fs 1th ::3 ;rlfltatloerc }f;’:k
the arg ¢ could of itse
tingen't uponlS{U’:s?i(:f:m?fﬂ:&ulflg‘; :0 hold the position' until th’e
}101‘:'(3;:15 Ii‘l]‘i;hi;l(_‘ of guaranteed supply could be brought into opera-
comple a '
tlon'.l‘l kingpin of that machine was tht? con_sum,t’ar-éetz;‘lle(rmtslz;n(;,

B-’l'e‘l ofﬁcials generally called it, “‘registration.” - bac Cl' " ;
s ntsh o ¢ eo)tions +“was obliged to obtain his supplies .
w1t-h certain ]e;corln a Si;lgle retailer. Supplies to that retz}ﬂer,dwbo
ratlo'ned fOO(v . restricted to a number of suppliers nommate} 3'
ir? s p “15 ced on the number of registered customers he ad,
himsel, werel 1 a~1 series of permits going right up to the apprf)prlfite
and regu.latc(l‘ Y ;0" of the Ministry. At each stage of (llstrlb}ltlon
c0¥nmodlty ot s were made, over and above the malhematlcallyi
suitable EIHOW_a"CC(O deal with casual customers (e.g., trave.lers am{
CO]T?Ct qum(l)trllt{c,ave or not fed in mess ), weighing out, cuttm%{ anc
]SC}”‘;‘EFmLF lk. Traders were obliged to m(ilke a retur.n of purc as?s;

T )l? k to the Ministry at short intervals; if these return
Sl}l%’ and Sl(‘)Clu% stocks, future permits might be cut down; clc?n:
disclosed surp lM ‘himse]f might apply for supplementary supp ies
versely the 1o ercriven. Similar arrangements applif.sd to catering
fz:qﬁﬁ(:;llxnr:jtsso;lnﬁ institutions, buying either by retail or by whole-
establis
wale; *hi horate organization was bound to take a numbe.:r of Tveeks
rlhl.s cla f(;r t. Before the war all the separate operations in .the
to put Inte ¢ ec% ration books to the public, registration, applica-
1)'rOceSs—lssuteai(l)er for a permit to obtain rationed food, and so on—
EOI]I Ezet:ec:efully worked out for each of the foods expected to be
ac a

-as a special ration book for “travelers,” but fhis was lho'ught
A i j li 1041 it was abolished and its holders given the ordinary
to lead o abust“s, anl(l 1;tol ry:?"i.xler with a retailer for supplies, b\ft‘&ould excha’_‘ge
ration l?m\E. They ~N;or “unt?ed" ones at the Food Office. Th.e dem:smn nol‘;o ration
their u[l(-(ll (iu:lzo:;ed the administrative problem of dealing with travelers.
restaurant mee s
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rationed from the start. The public was to get its ration hooks hy
mail, addressed to each individual separately by the local food offices.
Once this had been decided, the question arose: how were these 45
million names and addresses to be obtained by the offices? One
plan, that most favored by the Food (Defence Plans) Department,
was to have a ration book application form delivered to each house-
hold by the postman, which would be filled in by the houscholder
and returned to the food office. An alternative was to use the returns
that would be collected at the nation-wide enumeration of the so-
called National Register, a kind of census that it was proposed should
take place when war broke out, and that would give every resident
a distinguishing code number and identity card. The National Reg-
ister was sponsored by another Government Department, aud the
Food (Defence Plans) Department would have preferred to have
nothing to do with it, designed as it was to assist what might be a
politically unpopular measure—military conscription. But the De-
partment had been prevailed upon to agree that preparations for
national registration and rationing should be concerted so that the
one could be used as a basis for the other, should Ministers so decide.

The food planners’ objection to the National Register had been
not on administrative grounds but mainly on the ground that suc-
cessful opposition to it would involve them in its fall. But when they
agreed to use it at the outbreak of war—conscription having been
accepted as inevitable by then—they were under a misapprehension
about its effect on the rationing timetable. At first they had wanted,
and secured Cabinet sanction, to go ahead on the basis of their own
household application forms. At their own instance, however, the
Cabinet decision was reversed, because they had discovered that
even if the ration books were to be issued before the National Regis-
ter was due to he completed, the commodity controls would not be
ready for the job of allocating supplies and therefore rationing could
not begin. So as to save the public the annoyance of two separate
returns, therefore, it was decided to fix “National Registration Day”
one week earlier—September 29 instead of October 5——and send out
the ration books as soon as possible thereafter.

This decision overlooked one important point of administration:

the commodity divisions’ preparations for allocating food were not
independent of the time when the

The final part of them could not be
retailers. Unwittingly,
earliest possible date

public received its ration books,
gin until people had chosen their
therefore, the Department had postponed the
for rationing by several weeks. It was only
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aradually, during September and ‘Octol'Jer, that th'e f{ulldlmplu.?a;x(;ns
of their timetable dawned on ofﬁcxals.' I‘.her(? was indee }sorr}lle cg‘az
in—and some interdepartmental recrimination a}_)out——.—t 1e0{;n 1r;,o
over of names and addresses from National Reglstraltll())n l1ce.s 3
Food Offices. But in the main, the.sys‘tem that hac ! eenlclewser
before the war worked well. What it d‘ld not do,_ anc cou.t(1 ‘ne:}?e
have done, was to ensure the mtroc}:;ctlgn of ratlogmg wi nx; hqd
three or four weeks, from the word “go,” that the. epas tmer(11 Ii _
postulated was necessary. No system based on reglstratlonba:' al 0(,
cation could do that unless it were .mtr(_)duced by stages, ;D]tnmnct
at the retail end and acceptirll(g the inevitable dislocations that mus
ace in the first few weeks. o '

takeApshi(t:ehl;)pened, the delay in introducing ratloi)urlx.g dlé] 'I;OJV(})EI\;
the grave consequences the prewar planners had be 1efve h}Ch Som(;
The only serious embarrassments were over st’l’g}?r, 0 wS1 ! some
100,000 tons seem to have been “ov.erconsumed et\:;eer; ep e10Har
and January. Replacement of thlS’ had to be made from }(an ’
sources, at a time when the country’s reserves of foryelgn eﬁci]n O;];) -
were supposedly being husba}nded for a Fhree-year W ar;}anf ! ob

vious contradiction of the policy, purSI.xed in the lﬁSt months of p NO;
of acquiring stocks of essenti.al supplies for exc ange refisons.orked
can criticism be altogether stilled by the. fact that ratlolndm.g }\lv X

without serious hitch from the rr}omerlt.lt began. \X/olub 1tt ave so
worked, would it have been possible to introduce sode }f oLa e z}[ syss-
tem at all, if the outbreak of war had been followe , yTL e in en:
and sustained air attack almost everyone expecte(i. ‘ e 1answz(al‘,
to say the least, is not beyond doubt. E.ver.l under t e act}éa condi-
tions of civilian life in wartime Great Britain, Wher} allr ralts on ang
large scale affected only part of th.e country for a sing edau umn a:n

winter, the scheme proved too 1.7:1v1sh. of paper, tl}rln(a, anb m::lnp(i‘\;“ el;i
Its principles stood the test of time; its practice had to be simplhfie

and’ll‘;)osl(:/llliiitry of Food could count itself fortunate in that during
the ﬁr‘si winte:,r of war the machi'ne was able to “run itself in.” For 3
time early in 1940 even the rationing .of butter an.d bacon a};:pegte'
unnecessary, for Danish supplies continued to arrive after t e 11\}/}1-
sions concerned had insured themselves by buying elsewhere; and the
nominal ration had to be raised far above normz.xl average consump-
tion. Meat rationing, too, proved. to be less restrictive thfm hlad been
expected, for peacetime consump:tlf)n had been overrated.” Only sugalz,
of which the domestic ration, initially 12 ounces per head per week,
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was cut to 8 ounces in May when nondollar supplies fell short, was
seriously restricted until after the fall of France. Getting used to
being rationed was for the public an all but painless process; when
the screw did have to be tightened., it was in external circumstances
so dramatic and seemingly desperate that food restrictions appeared
relatively unimportant.

I'ven so, the next extensions of rationing were not without their
teething troubles. On July 15, 1940, control of margarine and short-
ening was reimposed, and they were rationed a week later. Butter,
which was already rationed, was now included with them as an
alternative to margarine, but not to shortening. The total fats ration
of & ounces per head per weck might be taken all in margarine; up
to 2 ounces might be taken as shortening; up to 6 ounces as butter.
The Ministry could not foresee, and did not care to guess, how much
of each type of fat would be taken by consumers under this system
of options. In order that no customer should be dissatisfied, it ac-
quiesced temporarily in an overissue of both margarine and butter
to retailers, and there was an alarming run on commodity divisions’
stocks. Moreover, butter imports so fell off as to make it impossible
to allow an option as high as 6 ounces; the amount of butter that
might be taken was reduced first to 4 and then to 2 ounces a week. It
was not until October that the resulting confusion in permits was
sorted out.

Tea, which was rationed at the same time, was the first food for
which a surprise was achieved, or, indeed, even attempted. It le

itself so obviously to hoarding that the ordin
jected from the start;

nds
ary procedure was re-
cven a requirement to register would have
led to a run on stocks. Fortunately the decision to ration was taken
when stocks at all stages of distribution were ample.
new Minister of Food, Lord Woolton, insisted that, ¢

practice in 1918, there should be neither a pooled National Control
Tea or a consumer-retailer tie. People, he felt, set great store by a
choice of blends; and throughout his period of office, covering the
worst trials of the war, he resisted the recurrent pleas of his officials
that National Tea and registration would secure economies in trans-
port and a more effective price control. Their initi
rationing without registration had been }
tea rationing was originally hoped to be o
The allocation of tea was to rem
based on a prewar datum of tra
sary for popul

Moreover, the
ontrary to the

al objections 1o
argely overcome hecause
nly a temporary measure.
ain, as it had been before rationing,

; .
ders’ turnover, adjusted where neces-

ation movements. There was thus no problem of dis-
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tribution to he settled in advance before rationing should 'begm,l‘a;x;i
no need to give any warning even to the trade of what was Jinpégi;o;;
Nevertheless, the purists of rationing regarded tea ratlovm.nD a; ose
and anomalous.” Whether it was in fact so much worse than
“tighter” registration system will be discussed lellter. ot the whele

Rationing of the domestic consumer was only part of whole

i 5 ¢ ols, and prisons—o
picturc. Institutions—such as hOS[)ltdlS‘, scho 1, I-)th ons—ob-
tained permits to acquire rationed. food in accor(dance}z)w1 o pum
ber of their inhabitants, whose ration coupons ha to be surre fere .
Hotels, restaurants, and cafés, licensed l.)y the. Mmlstri/ as ca 1-egs
establishments, also worked on a permit ba51.s, but n?n‘ su&?: :
were calculated in terms of meals ser'ved, of whu:h. they w erelo 1\bted
to furnish records. (For a time their r'm?at sup_phes 1wltire ca ctu adzd
as a proportion of past supplies.) Originally it had been 1rt1 en od
to exact the surrender of half a meat coupon (1.'e., one quarter (;3 )
week’s meat ration) for every meat meal jerved in a res.ta.ura.nt. ru
this had been put aside “for the present” when meat Iatlonmgt?ms
actually introduced, and in fact was never to come 1into operbal.l(:)n(i
On the other hand, hotel residents fﬁ)r ﬁve nights or more were oblige
i ir coupons for cancellation. .

° h;‘:‘ (I{n]:yt}}l)z well I;t this point to say something abogt-thi 9rlaé102
book itself. Based originally very closely on tha.t used in 1 1, é
was to undergo a series of addit10n§, mo-(hﬁcatlons, and simplifi-
cations as time went on. Generally, since it had to go to press vter};
many months before coming into use, events rendered some parBot
each issue out of date or inconvenient from. tbe very begn;nmg. ~0;t
in principle it remained the same, consisting, .for each strlalfb-
rationed food, of weekly coupons to be sur.rend.eled or cancelec 1y
the retailer:® of counterfoils to be lodge.d with him apd su})sequegt };
transferred to the local food office as evidence of regL.str(ftwn; an JI.o
a detachable reference leaf which served as an application form for

2 Until the end of 1940 the coupons had to be cut out by tl})]e rfl:tall((i:r.l Pirtf}?-
| on pages had been considered, but added too much to the alrea ly lengthy
T e ot pri tti‘n'f and binding. Protests by the trade led to the substitution of
Pl Qf P?“r c:ltin" out; the latter was subsequently reinstated for tea (April
i;zg;}uzssnve(r)v muchrialer for soap (May 1945). It should be noted that except
for ‘;hese lmer‘occasions (and for points goods; see p. 118) the cut coupon never
served ::15 a basis for replacement. Lack of manpower in food offices prevented more
:;1::: (a s.ample check of coupons sun-pn-dered by r.elalle‘rs.. | | Lo connons
The abandonment of coupon cutting made .lt possible to reduce the coup
small propertions—spaces for cancellation—and then to }earrange them
;;.1 (‘llzlrz (;:’(;er <o that the retailer could cancel a whole week’s rations by a stroke
of the pen, instead of having to turn over numerous pages.
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a further hook when the current one should expire. Besides named
coupons, there were provided, particularly in the earlier issues, a
number of “spare” coupon pages and counterfoils in case some food
had to be rationed unexpectedly. These naturally were reduced as
more and more foods were brought into the scheme. Apart from
the general civilian ration book there were special books for
children under six (later, under five) and merchant seamen whose
rations were laid down by law. Besides the ration book for travel-
ers, later discarded, there were printed beforehand two others, for
heavy workers and adolescent boys, that were never brought into use.

Most, if not all of the foods rationed in the first year of war

, as
well

as certain others, were consumed not only in their simple form,
but as ingredients of “manufactured foods”: sugar and fats in cake,
biscuits and crackers, candy, and ice cream: some kinds of meat in
sausages, for instance. Supplies of rationed food to manufacturers
were covered by the rationing Order; in general, permits were issued
for quantities determined by reference to prewar performance. The
cuts, if any were imposed, took into account the importance of the
final product in the diet. At this stage of the war, however, they were
determined by more or less rule-of-thumb methods applied by indi-
vidual commodity directors; no general policy for manufactured
foods had yet been laid down or even considered, nor did means exist
for controlling their output. In many cases stocks in the hands of
manufacturers, often hastily acquired during the precontrol period,
served to cushion the effect of reduced allocations; it was not until
toward the end of 1940 that serious shortages of manufactured {oods
were felt in retail stores, and it began to be realized that commodity

directors, in solving their own problems of making scarce supplies
go round, had created a whole set of new ones.

SHIPPING AND IMPORT PROBLEMS

In the summer of 1940, even after the military disasters on the
Continent, the Ministry of Food, and indeed the whole British Gov-
ernment, was still regarding the stage of food control and restriction
it had then reached as an end rather than a beginning. The Prime
Minister himself gave instructions, in August, that food consump-
tion was to be restricted no more than was compatible with adequate
stockbuilding. Hopes ran high of increasing the sugar and f

rations, and of derationing tea altogetherhhopes that rested o
misconception of the future shipping position th

ats
na
at, leaving aside
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the benefits of hindsight, is extremely diiﬁcult to expla(ifl. hOng can,
indeed, scarcely say more than that. esta}?hs}.led errors d.le 3}1; .ta .
The belief that war would not bring with it an imme 1atefs olr 1g
of merchant shipping can be trace_d back to some erro}fs od'cz; uc;;ea(i
tion in the early rearmament period that the wrlie.r atsh is ussed
more fully elsewhere (1, pp. 62-67). Broadly spe;la ing, t ersrtleents s
can be described as follows. In the first pl.ace(,1 the requlrjt nents o
a wartime import program for the United Kingdom -vﬁrefpr loo low ,
and in particular it was assumed I‘)y. those resporlljl te o oh }I).fadi
plans that a 25 percent cut, or 5 millien tons, cou ? once rade
- vorts of food and feedstuffs. Second, no adequate analy
s . le of the extent to which the efficiency of the merchant fleet
was;:lm};e reduced by wartime restrictions and delays, apar.t fr.om
oo etion' or, more particularly, of the initial disorganization
Crf]e:myoifs tha’t wo,uld occur. Third, it was assumed 'that there W(.)l%ld
;))e 1rrxrc]>pdiﬂ?'1culty or delay in securing neutral tonnage ﬁn anyo?l\igng;tf(s)
desired. The conclusion was therefore drawn that t ?re w 1d be no
d for complete shipping control at the outset of war, a he
the e available would be sufficient to enable a considerable
g\fit::(l)ln?raobm nearer to farther sources 0‘1: suppl.y, in 0r<.ier to sax;e
hard currency. Moreover, the original basis of this reasoning, name 5{
t}?; 25 percent cut in food imports, ha'd by 1.939hbeert1htrte.m:1mlzge(;-
by the food planners into a reason for increasing )}flpo fe ic load.
] roerams in that very proportion. The c'oun'try thereiore en ;
Ei I\)Nflrcunprepared for import cuts, and with 1r'1adequate stocks o
raw materials and foodstuffs ( f)ther than whale oil). 2o .
The difficulties that must in any case have atten eh 50 % cat an
expansion of administrative effort as took pla(tl:e 1r(11 t }f au (lllm of
1939 were thus exacerbated by an unexpecte %1}11 sharp nop In
the arrivals of bulk foodstuffs from_ overseas. f ere .VVf}I;e o
raids to give Ministers and the public a sense 0 cmsls,b 1 ilrﬂe twhag
relatively few sinkings; but there were delays innumera e tha 1
ed ble result—a fall in stocks and a shortage of outgoing vessels
{tjlo l())ruinge back further cargoes, especifﬂly cer(?als. Stocks of whe}?t
and flour fell alarmingly, and every available ship had to. be §ent t?r th e
Lawrence to load wheat before the close of nav1gat10.n. is
rSntt;'iij in its turn threatened to perpe.tuate thr?ugh the w1pter tfhe
1 : dv serious shortage of coarse grains—particularly maize—for
alrea lyf eding. Of these there were no stocks at all; a plan to acquire
Er::?msent r(;serves of feedstuffs had not got beyond approval in
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principle when war broke out. There was widespread---though as
it turned out, groundless——apprehension of a wholesale slaughter of
animals, particularly pigs and poultry. Moreover, though control of
prices and marketing had been promptly applied to home-grown as
well as imported wheat—of all foods the least likely to hecome
scarce—the necessary Statutory Orders were not readly for barley
and oats, and the various interests concerned were unable to reach
agreement for several months even on the principle. Meantime prices
soared; oats, which had been six shillings a hundredweight at the
outbreak of war, rose by January to fifteen shillings amid vigorous
complaints from the Scottish oatmeal millers that they could not
obtain supplies for human consumption at a reasonable price. When
control was finally imposed on oats, the price had to be fixed at
eleven shillings for feeding and twelve shillings for milling: and
since it was impossible Lo distinguish between the imported and the
home-grown grain, the controlled price of the former had to be raised
also. The shortage and high price of feedstuffs in its turn reacted
on the prices to be paid for meat under control, and so threatened
to set off an inflationary spiral. The effect on general price policy—
both for producers and consumers—will be discussed later.

The wheat position continued to be difficult for some months.
Stocks were never really dangerously low, although they we
distributed between cast and west coast ports. The Gove
security stock had been held on the west, as less vulne
attack; for the same reason, ships that normally would have come
to London and the east coast had been diverted to the west as a
precautionary measure. No special arrangements had been made 1o
feed the east coast mills overland; as a result they ran very short
of grist, and one or two were actually stopped for a short time. Mean.
time the Government security stock was virtually untouched, and
for all the practical use it was at this time, might just as well have
not existed. The position was remedied mainly by lifting the e
coast ban on grain ships, but it was to have a per
Ministry’s wheat-stocks policy.
of stocks on this first autumn cri

re mal-
rnment
rable to air

ast
manent effect on the
For the influence of maldistribution

sis does not seem to have heen fully
understood, and in consequence the required minimum working stock

of wheat and flour was believed to be far greater than was really the
case. In December 1939 the Cabinet reafliomed the principle of
maintaining thirteen weeks’ stock of wheat and flour at all times;
during the course of the war, largely because of the memory of this
first crisis, that principle became transmuted into the postulate that,
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unloss thirteen weeks” stock existed, there was a danger of distribu-
[ o down. '
U(m\]V)'il(iil(z(:t]SC(Iiz of essential foods.were fall?ng, a{14d gretat (}1lffrylsuflg
was being encountered in chartering sufﬁmedntb tlamf{) ((;n(r)ft ?n,inor
them. the Ministry of Food was embarras'se y a i0(; of minor
foodstufls. Things like coﬂet?7 canned fru1t', sz;g.o ?n( “rz;}()lter((:uan-
ported on private account in liner space, arrlvety in far Zon;e molnths
tities than normal. The means to stop themgxas or énhl months
absent; the prohibition and licensing of non;1 oze’;nm]e ;vhichl' orts
was vested in another Departfnent, the Bo.arkl 0 ({ac.t,hom ch had
insuflicient staff and information to act quic fy}an .w;qlm]htion of
error. (This, of course, was another result 0 the IILlS 8 w‘hr : of
shipping prospects. ) The out-and-o.ut luxurlcs}; sutch' assciik; a:,ar_
candied fruits, were easy to deal with; but ot 1efr mge,rouS mfnu_
agar and isinglass, which are used as raw materia orlzlugf 3 rOb{ems
fzzljctured foods, were less easy to dfaal with. Norlf:c?u 1 zsti};nsgthe
be settled on their technical merits alone. Politica q(llle tions _ the
need to appease friends or embarrass the. enemy—ma ¢ selves
felt. There was some reluctance to admit, publicly as well as pri
Vi{[ély, that the shipping sho.rta.ge would. be theret;flor Itjh;itjgrgttl;r;;
and some difhiculty in convincing, 'fo.r 1n'stance, fe nited States
and Canadian governments that British '1mpo§ts of suc ! dguars
apples and canned peaches must cease, In orc er.t? re;qllerv dolare
for munitions and essential food and rawhma‘terla i ex;z seue of
Statutory Rules and Orders prohibiting the 1.mwport,‘ ; mg e
Government license, of a wide range of semiessen 1& a Count,ries
foodstufls aroused considerable protest fronll e});po-r m'Igmr Of activé
which might have continued %ongfr but for the beginning
Y Ope;xan((;)zrsn?;ntsh }iacdozssri?n; the Low Countries there was for
i After Fois talk of cutting the food import program for t}}e second
o by 25 percent compared with the first year, i.e., from
year of ;(z)lrt IYS million tons. This was expected by some to be neces-
roughly Occount of a shortage of ships, but because the ports on
sy hor o at of Britain might be closed wholly or partly to ship-
the - cOa-smftin'mg ports would, it was thought, be incapable of
Mo ‘Th(? leorcts on the scale hitherto envisaged, and a deliberate
handl{ng ”{)‘P wiser policy than leaving port congestion to perf(?rm
o mlglllt fe import reduction. The analysis was almost certainly
the W(;r 1)1(1)t its (I))pponents argued stron.gly that the cor’xsequences{ of
Corlc;(;)cti’xlﬂ it were too unpleasant to be incurred of set purpose. For
ace g
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the moment there was plenty of shipping; if the besiegers were to
close in, Great Britain would need all the stock of food she couldd
lay hands on. So far from being cut, therefore, the Ministry of Food
program for September 1940-August 1941, which in the spring had
been worked out at rather less than 18 million tons, was now raised
to 19 million.

The implications of this were most important in the realm
of livestock policy. The difference between a 15-million- and an
19-million-ton program was partly one of canned and fresh fruit, but
mainly one of animal feedstuffs. The fears of a widespread slaughter
of stock during the winter of 1939/40 had not so far materialized.
Even the numbers of pigs and poultry, which were last in the G
ment’s order of priorities, had not so far fallen to any gr
a comforting fact if supplies of feedstuffs could be m
alarming one if they could not. The Ministry
German experience in the last war, was haunted by the possibility
of farmers attempting to maintain too many animals on too little
feed and was particularly apprehensive of a catastrophic fall in milk
production. It was backed up by the scientists whom the War Cabi-
net had called in to advise on food policy. The Ministry of Agricul-
ture, though it accepted this view in principle, was clearly less excited
about it, and very unwilling to take any measures that savored of
coercing farmers. Even so, it too agreed that a scheme for r
animal feedstuffs would be necessary.
had been going on for several month
to operate till early 1941. It was this administrative hiatus in con-
trol, which itself was partly due, perhaps, to a hope that animal-{feed
rationing might somechow be avoided, that made the sudden fall in

food imports that did come from September 1940 onw
rassing,.

overn-
eat extent—
aintained, an
of Food, aware of

ationing
Discussions on such a scheme
s, but it was not to be ready

ard so emhar-
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CHAPTER 3

HOME FOOD PRODUCTION POLICY, 1939-41

THE PLOWING-UP CAMPAIGN

On September 1, 1939, the Gove'arnmen.t’s wartime orﬁan(;zaju(.m
for agriculture was formally brought into exlstence.v%,n ee;;: rz;c :lltll?rlzl
trati:e county in England and Wal:as were setlup ar dgof ultural
Executive Committees (C.W.A.E.C. s),.61 in all, comgose ofa small
number (originally seven) of local residents (?f stan 1}r]1g, Elimbers
by the Minister of Agriculture. These Committees, w ose bers

! aid. were assisted by a network of subcomml.ttees, ot
I:;iraei g?xg fu’nctional, and each had a full-time EXCC\;tl\l;e (():gic::,
chosen as a rule from among the agricultural stallffshodtbef uthz
Councils. In Scotland, where the Cognt}f Councils had before

ar less to do with agricultural organization, and where, moreover,
:‘}’;‘r zlslsnties were often either too small, or too lz}rge and s?attered,
t “m ke suitable units of administration, District A.E.Cs, even-
. {]lna 1(?2 :n number, were set up. In Scotland also the Delpartment
ZL;aAZrLi{Cuhure appointed standing liaison ofﬁ‘cers bletween 1ttse11f ::n({
the (Tistrict committees, and in general exercised closer centra
trl oy thenrlé delegated to the Executive Committees, under certz.iip
Safe'1 fll:r}c)lzwviere extensive. They included genfzral powers of‘ Tequisi-

on; ,tion and direction, such as were enjoyed by any compe-
o mSpeC_t » under the Defence Act of 1939, and also spec1ﬁ.c
o amhor; ) d by the Act on the Ministers responsible for agri-
poer® conherrini ht determine the use to which any agricultpral
pultare ’fd ‘;)Y utg and enforce their orders by eviction; they might
la.nd O fI:m;ler whose land was not cultivated “in accordan.ce
dl‘spOSlS o (‘lrelz of wood husbandry”; they might direct that vermin,
e o ru{ deerbmust be destroyed within a specific period (I).
rabb} e, ane t on these powers were to be increased and tightened

As time weh the Committees came to exercise a detailed adminis-
up;.moreovtero’] over farming through the rationing of feedstuffs,
trat}v.e Cf) ! rd farm machinery, and through their part)in the opera-
f'ertlhzerbilan artime control of manpower and womanpower under
:ilon;(:;fitinglvgervice Acts. They were also to become operators of

e
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farm machinery and employers of agricultural lahor on a consider-
able scale.

Most of this, however, lay in the future. In the autumn of 1939
the Committees had to build up their organization from scratch: to
secure office staff, organization, and equipment; to bring their dis-
trict subcommittees into being, and, almost simultancously, to set
the plowing-up campaign afoot; to certify farmers’ claims for the
plowing-up grant of £2 an acre that had been introduced in the spring
of 1939; and—perhaps above all at this time- 1o deal with a host
of enquiries about military service, farm equipment, shortages of
feedstufls and seeds. Only gradually was it possible for the local
organizations to establish personal contact with each of the 300,000
farmers who had to be mobilized in the food production campaign.
No two farms were identical in soil, in layout, in buildings, or in
climate; no two farmers, in temperament, training, and experience.
Only by a laborious survey involving one or more visits to every
holding in England and Wales, could complete data be secured on
which to plan for increased agricultural output. This survey (2)
and a somewhat less exhaustive one for Scotland were begun in
June 1940 and completed two years later. They provided the in-
formation with which the greatest efforts of wartime production
were organized.

Even had this information been available when war broke out
it could not then have been put to significant use. Such
of production as was eventually attained in 1943 and 1944 went
far beyond the hopes and plans of 1939, Indeed, resulting as it did
in such a distortion of the prewar pattern of British agriculture that
return to it would be painful in the extreme, it would have been dis-
missed by most-—like so much else in the food policy of the United
Kingdom-—as chimerical and dangerous if propounded beforehand.
Neither the officials of the Ministry of Agriculture nor the §
community had forgotten the Corn Production Act and its
the “betrayal” of 1921, when the Government had ab
system of guaranteed prices and markets for farm produce th
it had re-enacted the year before. Discussions of foo
policy within Whitehall, in the first winter of w
to keep it within bounds so as to avoid postw
ment. Even as late as August
Minister of Agriculture to ajm at
in production. Such reservation
of the plowing-up program for tl

an expansion

arming
sequel,
andoned the
at
d production
ar, stressed the need
ar difliculties of adjust-
1940, Mr. Churchill instructed his
a “large but not excessive” increase
s as these could not affect the size
1e first year of war; that was set by
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the resources available. But they hcf:lp ;10 explain the gradualness

ith whi full program was set forth.
wnh/\‘: ltllllizhotttltireak}of t\Dvar the target set for the. first sgasgn’s plfﬁ-
ing was an extra two mi]lion} acres in the United King 01? ( ,1;_
million in England and Wales), or one-tenth of the arfea urtl}(le: t};;
ture in June 1939. The first call to farmer.s was, therefore, ! a el);
should plow up about one-tenth (?f their pe‘z‘rmhanenFt l?asl}ll(r:l. I
should, they were told, be sown v.v1th v.vhez‘lt V\}I’ ere 1{{15 i ta)troes
yicld a satisfactory crop™; alternatively it .m!ght e us; ?Il:hl?o toes
or for oats, barley, beans, peas, rye, or le(.Ed cz)rn ( 21 193165 (: der
of priorities had survived from dlsc1.15510ns in 1)11’)'5 an ’ ,Osves_
a necessarily arbitrary assumption laid down for p anning T;J;_lnd
that food imports would be reduci:d by 25 perc;ent in l\x;a;) Scarce(to
been interpreted to mean that all imported foods woftn (t Eom ce to
the same extent and that theref?re, from the very drs , :jtat% -
culture ought to aim at producing more wheat and more p

y mpthion. '
o glljlrcn}?z ESEZIlusiIon did not necessarily follow from th(.a hypotthesblz
of a 25-percent cut in food imports. On the contrary, it ‘Yaia-gin
expected that the Ministry of Food woulgl 1n51fst ({)n %namh}dl ii
imports of human food at the expense of animal fee }?tu st, 1w i i
time of peace amount to more tk'lan ont.z-quarter of the tota ;)mtp
of food and feeds into the United Kingdom. Moreover, be w‘ein
1936 and 1939 the hypothesis had been transmuted .by §tag}fs }n (;
an argument that there would be no.shorte‘lge of s.hlps in tl?flrsl
year of war and no need for any dra'st.lc cut in food 1mp0r;ls. ‘ Oolc{
were to be available in normal quantities f.rom overseas, mi hers W Eil c
not welcome more high-cost, §o'ft English .wheat; nor the I}U :ic,
extra potatoes, of which an existing 'marketmg s}(:heme w(zlls a r(fathy
restricting the acreage. Certainly—it began to be ariueh, and 1 :
arcument was rapidly reinfor.cgd by_ what was actua y1 ;}pﬁenmz’t
int;he autumn of 1939—an initial shipping shortage woulc 3 r}r:()st
heavily on supplies of feedstuffs. MoreoYer, whereas :importe whea
was inexpensive and good stowage, llvestszk pro ?cts welrligI e)i-

nsive and the only likely source of them.m quantity was North
I/)\inerica; the United Kingdom was husbanding dollar resources for
: three-{lealnv(‘iaorf.‘ 1939, therefore, a more cautious and, as it seemed,

B);c:aleisiic policy was being formulated, that stresse.d the already

hary felt shortage of imported feedstuffs. Farmers were urged
fha;z)l‘}; n?ore feedstufls for themselves; specialist raisers of pigs and
0
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poultry, who depended wholly or mainly on purchased feeds, were
warned (4) that they must expect a cut of at least one-third in their
supplies, priority in which would go to dairy cows. A rationing
scheme for feedstuffs began to be discussed about this time, though it
was not until the late summer of 1940 that it began to be regarded as
inescapable.

The German victories in the West, however, made it plain that
a further extension of tillage would be required for the harvest of
1941. At the end of May 1940, the Cabinet appointed a Scientific
Food Committee, on the lines of the Royal Society’s Food (War)
Committee that had played so important a part in the war of 1914-18,
and including such authorities as Sir John Boyd Orr and Professor
E. P. Cathcart. This Committee propounded a “basal diet,” con-
sisting of wholemeal bread, fats, milk, potatoes, and other vegetables,
in defined quantities per head, which they thought should serve as
the foundation for import and home production policy if, as seemed
to them likely, the United Kingdom was facing years of siege. A
diet so constructed, it was claimed, would in fact be an improve-
ment, nutritionally speaking, on the prewar diets of the British poor;
but it would mean a great change in eating and farming habits. The
British people would be put on a largely vegetarian, “peasant” regi-
men; the British farmer would have to dispose of much of his live-
stock. Both changes would be extremely unpopular; the Prime Min.
ister, who disliked all forms of rationing and set meat high in his
scale of personal preferences, was a representative Englishman in
this.

It may not be fanciful to suggest that the stark austerities of the
basal diet, while they may have served to dispel uneasiness about
the results of a fall in imports, made Ministers and officials al] the
more reluctant to take any drastic steps in that direction,
first shock of the military defeat had worn off. But there v
tical reasons to back up this reluctance. Milk production
difficult to maintain, let alone increase, under wartime ¢
milk distribution was (it was thought) exceptionally liable to be
f1i§located by air attack, since commodity, containers, and pasteur-
izing and bottling plants were all vulnerable (its maintenance suc-
cessfully throughout the London raids was a remarkable achieve-
ment by the trade). The consumption of vegetables, other than the
storable, and t.herefore controllable, potato and carrot, was likely to
fall under the lmpulse. of rising prices; the trade could not be readily
controlled and organized in a way that would permit the injection

once the
€re prac-
would be
onditions;
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of a subsidy in aid of retail prices. Lack of 'mllll?g Cf[)z:{t()'t;:;fuuglﬂ
prevent any substantial rise in tl}e consumptlon1 of oa mt ;eductions
this was not realized at the time). Moreover., the ém}})lor oductions
expected had not. in August 1940, yet mamff:stet't ir:sas o ;HOW
was there any easing of the foreign exchange ;tu?hlxr;lerica
of extra imports of livestock products from Nor meric i.n .
Most of the scientists’ proposal‘s‘hthe{jf(’),ri,r(V)v:;?nrgegsglicy Javor
of what was described as a more “tlexible . licy. |
illi scheduled for plowing up in 1940/41.
iifrrmt;(s) srvn;yelotl(l) ferejr;:dr eto grow wheat on all suitablfa lalnfd; (i)ut
they were also to be encouraged to grow more crops for an:xrr;aacfsa;
oats, beans, kale, and roots. Onl.y for potatoes.walsgzrg) ezo 2 Secure(i
amounting to 190,000, or one-tl}lrd more than in V,V ¢ seeured
by the issue of compulsory d}rectlions by County War ecutive
Committees. The “flexibility” in this program was, to say e ami
theoretical; it consisted in the p0.551b111ty dof (clllvg:rtm%moo e ane
barley away from, respectively, anlmalhfee an1 eer into b this.
(Events were to show that uPless genume' surpluses o)cI oty
was not feasible on any scale without (‘1r-alcon1c measurefs., ln Nover
ber, under pressure of the imports crisis, the acrea%e or p't }(1) Seisolr)l
was’ raised to 2V4 million; but by ‘th‘en it vyas(;oo 'atelln teentirel
to sow more wheat (which in the United Kingdom is almos y
an\;/l'ltt}lllT}:le-sfovrirzai;o(l:)rleption of potatoes, therefore, the crops to be
Sown1 for the 1941 harvest were, as they had berlczﬂ for.thf “1119;1;?-
harvest, left largely to the (lism.‘etlon .of farmers.d e prmlccli)rcum-
fluences on this discretion, leavmg aside local an p;:rs?nta Jreun
stances and Government exhortation, were two: thf.: ee(}j u stbrealk
tion and the movement of prices for farm produce since t E ou reak
of war. These affected, of course, the output of livestock pro

as well as crops.
PRODUCERS’ PRICES

During the first two years of war, indeed, Government a?te{ltly(?n};
at any rate at the center of affairs, was more of.ten occupiec \;1&1
livestock policy than with the plowing-up campaign. It'l'S not‘ ; i t
cult to see why this should have ])eer} so, for once the decisions a )01;)
the latter had been taken for any given season, they could nothsud-
stantially be altered. Supplies of milk and me.at, on th? other Aan ,
both current and prospective, were matters which, given the shoxt.agi
of imported feedstuffs that set in as soon as war broke out, requirec
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with them perforce the price of those grains when imported hy the
Ministry of Food,

Meantime farmers had been promised, by way of stimulus to
the food production campaign, something more than their prewar

profits. “If the desired increase in home production is to be se-
cured,” the Minister of Agriculture told the House of Commons on
December 14, 1939, “a higher level of prices will he necessary for
agricultural products generally which will provide farmers with a
reasonable profit and at the same time enable
to the workers” (6). The initial price
and the “pool” prices for milk under
thus to be increased by substantially more than the increase in farm-
ers’ costs. In practice, the latter could not be ¢
accuracy, particularly for the m
was desired to encourage in w
economists could do no more th
sort of ground on which to stri
tives. Moreover, prices for li
milk, with the result th
the new prices for the
beef production.

By the spring of 1940 the combined effect of accident and ex-
pedient on farm prices could be summed up roughly as follows:
prices of oats and feeding barley had been at length controlled at
about double the prewar levels; the price of barley for malting was
higher still, and uncontrolled (though it was hoped to keep it in check
by restrictions on the output of beer and whisky). The price of fat
cattle had gone up, compared with that of a ye
20 percent; that of fat sheep by rather mor
fat pigs had gone up about 25 percent. By ¢

had gone up by only 10 percent, and th
at all (although

them to pay a fair wage
s for livestock under control,
the Mz\rkcting Schemes, had

omputed with any
arginal forms of production that it
artime; estimates by the agricultural
an provide the Government with some
ke a bargain with farmers’ representa-
vestock were settled before those for
at the latter were to some extent enhanced Jest
former encourage a switchover from milk to

ar carlier, by about
e. The price of milk and
ontrast, the price of wheat
at of main-crop potatoes not
growers were now guaranteed a market {or all they
had to sell). These price changes viewed as a whole cle

relation to changes in costs, which must have been negligible for
crops already harvested and heaviest for dairy cattle, which are most
dependent on purchased feedstuffs. Tt was computed at the time that
the order of profitability of farm products was: oats, egas, pigs, fal
cattle, wheat, sheep, milk, sugar heet

was pointed out, was
priorities,

arly bore no

» and potatoes. This order, i
almost entirely contrary to the agreed wartime

Such was the position when, in May 1940, the German attack in
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ide that a greater effort must
fhe W case Goyerlr;rt?reenilaon(tf‘%i)rt that would d‘?f?nitely bg
be made by heme a”grlcu' ing resources in labor, fertlhzf:rs, an
e indusngr‘: tle(?ti;nggto drift away from the land }1:11:3 1;::;:
capita.l. Work?r's :s It was therefore decided.: (a) t{) pr;)kerS o
le{-pﬂld 1?nc ((:::E:F?nd;:stries from engag};mg hagrllgxll)léxcl(rjn ewuonempl,()ye(1
e | 1 {ers who shou
]to direct former ;gr:CL:l )hltl(:ailnv:torr\}::(irihe statutory Agricultural eg{(a%zi
e o lan(r7ibe a national minimum wage of 4‘8/-aa w
Boards to prese f from 8/- to 13/- according to alrel. 1040: the
men, an ncrease o o5 were to come into force 0;:1 July ,l N ;Osts
e new Wﬂgle :ao(ic to help farmers recoup their extra la osrto s
e her pri s both for livestock and for thfa crobp be
LY payine e prllcews reckoned that the increase in la or ciad
harvested in 19,4i§).ut ;‘1"5 million a year; that costs of pr‘(ﬁi‘uitfn had
alone would be a Zince O e, by some oas }Ilm L(;n egtha’t
e e ceipts had already, by reason of the ¢ gthe nat
e et {armers'bred gsen by about £62 million. .However, he dif
A }(f ,e figures, officials thought, might re.ellsotnaa xard
ference betvyfen t t‘?ie”- and it might also be worth whi eko ard
charged 1o mcer;iS m7i11i0n so as to get elbowro'om to make : Ii,ore
b o th thaln ive scales of prices, and in particular to gwdqtions
ments in e rehautV and milk. When, however, the reC(.)mmer:Tn} 3 lons
o R Cabin e? ;/;l all these niceties were S\:vept aside. 1 1ed o
reached Lﬂb}n? ee and his colleagues responsible for SC(;K sz (;md
e A t(lil rdeclared themselves in favor of a genera ad rm und
Northern Irela? ted to give farmers some £34.1z 'n.nlhon, a}r: (,l more:
inerease, €t ; i the haphazard order of priorities Fh.at a f% ver
ek perpemam}llo <perts. The Treasury and the Mm-lstry of | cod
S e o etﬁepmorrow of the Dunkirk evacuation Mmls :nt
prtested, bt (Zinfor haggling with farmers, and the new prices ;v o
e I e tipulated, ﬁowever, that they should only a];:))}; yart-
rough- 'It WanS 1%39/40; after much argument between g "
the remainder : tments were made for 1940/41 th.at redressz ; -
o okt onte ad]l}lls balance in favor of the more desm.xble produ 'c(;
el ek tli) en‘ the effort and time expended in these prlca-
o e ha(' eas decided to reduce, so far as possible, tht{a{oznd
discuseions oot ltf‘:ture years by subsidizing prices of feed§tu s ne
;ion'?‘for th?fmhi;n coupled with the very generosity of the‘ price aw
ertilizers. s

icti gagements) Order of
Jone by the Undertakings (Restriction on Engagements
2 This was do
June 1940 (5, No. 877).
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continual watching, evoked continuous comment from the farming

community, and, partly for historical reasons, aroused keen con-
troversy. The first year’s plowing-up program was not expected to
trench severcly upon the supplies of grass available to feed the
country’s sheep and cattle; indeed, it was even supposed in the
autumn of 1939 that extra sheep might be raised under war condi-
tions, and a special bonus on fat-sheep prices was offered to en-
courage breeding. (It was, of course, completely ineffective in face
of the widespread reduction in the grazing area, and sheep numbers
fell rapidly in 1940, as they had in similar circumstances in World
War I.)

The interdepartmental debates on livestock policy that were al-
most continuously in session until the summer of 1941 were con-
cerned not so much with principles themselves as with the timing
and extent of their enforcement. There was no question that the
order of priority for livestock should be: dairy cows, beef cattle and
sheep, pigs and poultry. Nor was there apparently any serious
doubt that a rationing scheme for feedstuffs would be necessary
unless, as was hoped for a time, the shortages of the first winter of
war were merely transient. But ought the control of prices and mar-
keting to be used as a means of encouraging or discouraging different
types of stock, or for that matter different crops? At what stage, if
at all, should the Government use requisition, whether of beasts or
of the grain they might feed on, as a means of deliberately enforcing
livestock reductions?

The separation of responsibility between the Ministry of Food
and the Agricultural Departments sharpened the edge of the in-
evitable conflict between theoretical ideals and political and practical
realities. It is perhaps not unfair to say that its officials’ very aware-
ness of the opposition to be faced strengthened the Ministry of Food’s
advocacy of price schedules that should distinguish sharply between
those products it held more desirable in wartime-—mi]
potatoes—and those less desirable,
caused the Ministry’s advisers to wa
swingover from milk to beef produc
on calculation as a means of detec
supplies. On the other hand, the
naturally resented attempts from ot
business:* they were skeptical abou

k, wheat, and
like oats, pigs, and eggs; and
tch almost avidly for signs of a
tion, and to place great reliance
ting future deficiencies in feed
Agricultural Departments quite
her agencies to teach them their
t the influence of elaborate price

o the earlier war. Mr, R. E. Prothero, as P
917/18, had asked that the then Ministry of

1 These an{ipathies went back t .
dent of the Board of Agriculture in 1 resl-

Food
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schedules on farmers’ behavior, consciou% that discrimination be-
tween products might be interpreted as unfairness between producers;
and anxious not to sacrifice the imponderable advantages of farmers.1
goodwill on the altar of scientific priority. Moreov?r, it was notlurm
the late spring of 1940 that agricultural price policy in dgen}?raAw:a's
systematically discussed between the Ministry of Fool » the Agri-
cultural Departments, and the Treasury. In thf: .meantlmf;) ahserles
of unforeseen developments and piece@eal decisions had otd (}:101.1-
siderably increased the level of farm prices and greatly changed their
i another.
relmllr(l) rt‘ht: lzrslf months of peace it had been assumed, on the assurances
of those responsible for planning shippmg control, that no lmnllledlate
shortage of tonnage or rise of freight rates would occur on t (la out-
break of war; and that there would, therefore, be no dlff'icu ty 12
holding existing price levels for home-produced as well as importe
foods until such time as new price schedules could be drayvrll up t(;
meet war conditions. It had also been assumed that t‘}‘le Mmlstr’}: of
Food would immediately become‘the sole purchaser “off farms” o
the principal cereal crops and of hvestoc.k. . o
In the autumn of 1939 these expectations were dlsappomte' . S
initial shortage of shipping fell most heavily on imported miuze an
barley; but the control Orders for home-gr9wn oats and barley wislrc;
not ready. The shortage of wheat 1'tself rapidly became so agfxte tha
the Ministry of Food was constrained to make an Order directing
that two-thirds of all wheat sold to approved buyers ShOl'.lld be s}fint
for flour milling—a step that was bound to enhance the price of ot er
grains. Moreover, Ministers, in face of th«; attack on contrlt?ls
already mentioned, were slow to approve the lnt.I'OdElCtlon of the ive-
stock control scheme, with its drastic reorgamzatlon‘ Qf marketm(;g
and reduction in the number o.f slaughterh(.)ustas. Or.lgl.nally sche f
uled for operation, together with meat rat10_nmg, within weeks o
the outbreak of war, it was postponed until January 1940. The
Aericultural Departments, which had urged before the war that fe?ed-
stufls prices should be stabilized, could fxevertheless not be rapidly
persuaded to agree to the corollafy of this proPosal, namely control
of home-grown oats and barley prices. By the time that control could
be brought into effect-—Dboth of these (5, Nos. 117 and 1398) and
of livestock marketing—the price of home-grown oats and of fe.ed-
ing barley had risen to more than double the prewar le\:els, carrying

hould regard the Board “as part of the machinery of government, instead of a rival
snou ; . s
concern to be run out of business as rapidly as possible.”
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in 1940, made it possible to avoid during the rest of the war any
repetition of the general uplifting process, except at the end of 1941,
when a further rise in wages (from 48/- to 60/-) was awarded to farm
workers. On that occasion, however, the Government did not give
farmers substantially more in the form of prices than the equivalent
of the wage rise itself; and when, in 1943, a further 5/- was added
to the minimum wage, no compensation was given to farmers, on the
ground that their estimated profits had increased since the last price
award by £30 million, double the amount that the new wage rise
would cost them. At these and various other times certain adjust-
ments were made in favor of particular farm products that it was
desired to encourage, or to influence marketing; and in most cases
these adjustments added to farmers’ profits. On the other side must
be set the belated control, in 1942, of the price of malting barley,
which had risen to astronomical levels.

Before the war the gross income of United Kingdom farmers was
reckoned at about £300 million a year, their net profits (before taxa-
tion) at £60 million or less. In the first three years of war their net
profits rose to about £200 million, of which not more than one-eighth
was reckoned to have gone in increased direct taxation; the greater
part of this rise is attributable to the price changes that culminated
in the awards of the summer of 1940. Would it be right, therefore,
to endorse the general feeling, outside the Agricultural Departments,
that the awards were too generous?

It seems fair to assert that farm prices might have been kept
more within bounds if the initial miscalculation about freights and
the confusion of the first months of war had not allowed
oats and barley to soar. Had the prew
sighted, they might have been able to i
ing costs to the farmer, instead of pri
other hand, some means had to be f
that is generally held to have been short of capital before the war, to
undertake, in conditions of rising costs, a large increase in output,
Generous prices, though they might not be the most refined way of
providing the basis of a credit pyramid, were perhaps the quickest
and easiest way, and one moreover that for that very reason was the
most encouraging the Government could take (7). It ought not to
be fc_)rgotten, moreover, that a part of these high profits must be
credited to the fact that production, partly thanks to good weather,
exceeded the expectations on which the price schedules had been
drafted, and that on a free market prices would have been higher

prices of
ar planners been more clear.

ntroduce a policy of subsidiz.
ces to the consumer. Qn the
ound of enabling an industry

HOME FOOD PRODUCTION POLICY, 1939-41 41

still. “All the same,” to quote the ofﬁcial.his.torian‘s of U.Ig.}wartlme
economic policy, “if the policy of financial incentives }fmh heen alg
plied with similar generosity to all the other sections of t e Iil(;pu .
tion who were vital to the war effort, the war economy might we
have become unmanageable” (8, p. 161).

“SLAUGHTER POLICY”

The danger that higher prices to farmers would LeStSICt- f:}g)l(i c}?:(i
sumption below what the Ministry ole.ood thoug. t etsu e had
been averted by the Government’s decision to continue fo subsidi
prices to the consumer. What provoke.d t}}e (ll§qu1fat oszzlnyé in-
cluding the members of the War Cabinet’s Smentlﬁcttﬁo nzﬁi
mittee, during the autumn and winter of 19440./41, waj not the gg reral
level of farm prices, but the want of any rationally heternsnne | rela-
tionship between the price of one product and anot der. .n(upgd ters
of a price schedule that should encourage wheat an {nl 1aD dis
courage oats and beef were unconvinced by the :/\grlcg turall ep !
ments’ claim that, given reasonably remunerative prlcesﬁ a b.lithun i
farmers would not be so influenced by the rel%ltlve profitabili yjtoh
beef compared with milk or barley cc?mpared w1th' oats, as t(;3 swi Z f
from their habitual practice. Entl}usmsts for nutrition as a basis !
production policy felt that the Agricultural Departments were re%re :
tably lukewarm about milk and. potatoes. The arlg.umtants a ou1
prices, in fact, reflected a wider dlv?rgence about po 1;y (in hgemga;
and their resolution for the time being seems t‘? haveh a tlfa effec
of shifting the debate to another.ﬁeld, namely “slaug dter po 1cyf. .

The possib]e need for a dehberat-e, contr_olled red ‘uc?on 019409,
livestock population had first bee.n seriously dls?usse hm une - ;
when the United Kingdom felt 1.tself ,Eo be facing w atdw;s ra d'e

ouely described as a “‘state of siege. There had alrea ly been dis-
i t'ny symptoms of abnormality about livestock marketings during
?}?Q;riig; slaughterings of cattle from February t?r I;I/Iay ha(% ll?eentbul:
three-quarters of normal, those of sheep even less.d 13 usual 1v<is }(icd
census of June 4, 1940, confirmed that more and older animals ad

ined on farms, indicating that their rate of fattening ha

poen rletanzi down for want of “concentrated” feedstuffs. There were
Eeerrleshz;v:ions—that proved to be well founded—of a glut of offer-
e for slaughter in the autumn, and some rather half-hearted adjust-
men OI;S theg seasonal price schedule for cattle were made, on the
:lcﬁ:li:; c?f an ad hoc expert Committee, to encourage fariners to hold
their animals over till the late winter or early spring.
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\ In the‘summ()r of 1940, that is to say, fears were still, as they
1ad been in the autumn of 1939 when the feedstufls shortage first
became apparent, that too man

y sheep and cattle might be slaugh-
tered rather than too few. |

e In August, morcover, hopes of a con-
stderable import of maize were running high, and the Ministry of

Food was incline :;ongratulate i i i
Lo was inclined to congratulate itself that the livestock population
ad be 1CSS aintaine i
(f » been suceessfully maintained. But the sharp and continuing drop
o Imports in the autumn turned self-congratulation into alarm. In
;md-Dicem])er it was decided that no feedstuffs as such (i.c. apart
rom t . illers’ i in
. .;: by-products, such as millers offals and oil-cake, of imporls
prlmar'l y f.or human consumption) could be imported until the ship-
Elr&ngI[ua.thn had improved. Arrangements for feedstufls rationing
ad bee 'l 5 s, and 1 i
nin train for some months, and it was now scheduled to begin

on February 1, 1941; there was also talk of raising the extraction

rate for flour from 76 to 85 percent, which would se

the'supply of wheat offals for livestock. Alre
falling oﬁ in milk yields, amounting to about one-cighth, as com-
pared w1t}} the autumn of 1938. Might this falling off not reach
catastrophic proportions in a few months® tim 7

¢, unless emergency
Z;eps ;vere taken to reduce the numbers of beef cattle and lowland
eep’

riously reduce
ady there had been a

What one may roughly call the “academic™
Government’s advisers held very strongly
their opinion p

group among the
Ly that it would. They hased
h artly on existing trends in milk and meat sales. but
mainly on calculations of future feed supplies in relation to lh;]ivo-
stock Populati(m, On the more favorable of alternative sets of 11;-
sumptions, they reckoned in March 1941 that in the thirdh ear (;f
war there would be sufficient concentrates for hut 95 percentyof the

existing dairy herd, §: . .
o foll(;ved t}l’la:!ra(z], 03 percent of sheep, and 80 percent of heef cattle.

orderly reducti £ 1
should be undertak y 101 of livestock to these numbers

en, if necessary by co i i
: mpulsion. ¢ )
confidence in such a policy in ; e et

idenc any way shaken when a “catastrophic”
fall in milk and meat production, forecast by them for th 'I f
1941, did not occur. T sprng ©

I“ h}s view was strongly contested |,
administrators, more p
of the Ministry of Foo

from farmers

: y the other group, the practical
grtfl(iﬁlarly " the Meat and Livestock Division
s prima f.a 1€y pointed to the absence of complaints

cie evidence that the situation could not be

so acute as th .
which su;}ille: oix?eeéssstsupposed' They argued that the extent to
] u n farms had been consumed

he supporters of a slaughter
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policy. An experienced livestock auctioneer serving in the Ministry

of Food wrote: ' .

I should be the last to suggest that my opinion is rporle likely tog)et aCZu;i:e
than the opinion of five leading professors of Agricu ture . . :Stalll(ewlf thz
wake up some morming and find we have r.nade a serious mi .

cattle are killed there is no means of correcting the error.

Those who agreed with him appeared to be at a disa(.i;antage. at
this time, not merely because they could.not r‘efute w1th maslflve
calculations the weight of statistical material being brqug t ;o tea\r
on the subject, but on account of other, almost fornzltous ?c otl}rls.
The most important of these was the acute shortage o 1rneat 0({ thz
civilian population that set in at Christmas 1940 anc dc;l/];(;i ,
ration to fall, within a few weeks, from‘a slackly enforce z ~toa
nominal 1/2d. per head per week. This fall resulted fr01r1n t ekc.(l)lm(i
cidence of the end of the unprecedented autumn g‘lut of orrclle- ille
meat with a reduction in arrivals from overseas; 1t. was rrl;aDej more
sudden, however, by the failure of the Meat and Llyestolcd 1v1sn;>)n
of the Ministry of Food to keep its eye on stocks in cold store, dy
which it could have spread out the decline over a longt?r period.
Lord Woolton, unaware as it seems of the techn'lcal ob]fectlor;] t.o
accelerating slaughter—namely, that the beasts killed bfa O;e tletlr
time are likely to be all skin anfl bone—was natural.ly inc 1.r11e( ;)
embrace an opportunity of keeping up the meat ratlo'n u.ntldsulcjx
time as more shipping could be secured; and perhaps inclined also
to discount advice to the contrary f?om the very officials whose err}cl)r
of judgment had caused him public embarrassment. Nor may the
fact that the chief supporters of slaughter. were with .the MlﬂlSteBI‘ in
London, while the Meat and Livestock Division was in Colwyn Bay,
200 miles away, have been without eﬂec.t..

In February 1941 a compromise dfiCISIOH was r.eached: farmers
were to be encouraged, by a combinam?n of price mdgcements an1
warnings, to reduce the numbers of their b.ee.f cattle, pigs, and pofu -
try. In March, Mr. R. S. Hudson, the Mlnlster' of Agpculture 01;
England and Wales, made speechfas to rural audiences in suppgrtdo
this policy; in March also the point was ru})be‘:d home by an Or ir
of the Ministry of Food prohibiting the feeding of wheat to llYeStOC .
Another decision, to restrict the entry of store ca.ttle from Eire, Wa}s
forestalled by an outbreak of foot-and-mouth d1.sease tht.zrfe, which
meant that all stores had to be exclude(}; ‘and th1§, by raising st(;re
prices (which were uncontrolled ) made it impracticable, thoughha so
unnecessary, for the Ministry of Food to buy them up for slaughter,
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as had been intended. By May it had become clear that the numbers
of sheep and pigs, as revealed in the quarterly census of livestock
on farms, taken on March 4, were shrinking sufliciently rapidly.
Calf slaughterings had also been high, but the experts were worried
by the absence of any fall in the numbers of older beef cattle since
the previous census. Moreover, they had made fresh calculations,
indicating an even greater paper shortage of concentrates than had
previously been thought to support a policy of slaughter. Mean-
time the officials responsible for finding cereals to honor the coupon
of the newly introduced feedstuffs rationing scheme, which allocated
a definite share to each beast on the farm, feared that the existence
of too many animals might bankrupt the scheme.

Those who had all along advocated compulsory slaughter of beef
cattle now redoubled their efforts, and they secured from Ministers,
early in May, a decision that the Agricultural Departments should
make definite plans for the culling of 20 percent of beef herds. (The
original proposal for slaughtering sound beasts had, at some stage,
been transmuted into one for weeding out wasters.) As a sort of
quid pro quo, it was agreed that there should also be a culling of
unthrifty dairy cows, though the Ministry of Food, unwilling to apply
in this case the theory on which it was working in the other, feared
that this might lead to a reduction in the output of milk. Fresh
powers were conferred on County War Agricultural Executive Com-
mittees for this purpose (9, Nos. 795, 929, S.307). But when ad-
ministrators, for the first time, got down to the practical details of
a culling scheme, they found its difficulties daunting. There being
no criterion, corresponding to milk yield in cows, by which un-
thrifty beef animals could be selected, the District W.AE.C’s, on
whom the task would fall, would be faced with numerous arbitrary
and invidious decisions. To visit scores of thousands of farms would
take months. The problem of monetary compensation for

: animals
selected for slaughter was a difficult one whose solution mig

m ght prove
costly to the Exchequer. Finally, compulsory slaughter would have
to be accompanied by requisition and redistribution of the home-

grown feedstufls it was designed to release——ga complicated task that
would run clean contrary to the policy, urged upon farmers ever since
the war began, that they should make themselves self-supporting in
feedstuffs. It would in fact penalize those farmers who had done nblost
in this direction. Moreover, all these measures would have to be
taken unsupported by any widespread belief in their necessity.

At the end of June, therefore, the Agricultural Ministers came
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back to their colleagues and urged that the compulsory reduction of
cattle should not proceed. Experience had not, they argued, borne
out the experts’ forecasts; a second autumn glut was not to be feared;
thanks to the exclusion of Irish store cattle, t!ne.re were actually too
few animals to eat the summer grass. The Mmfster of Foc.)d, whose
interest in advocating a slaughter policy had vanished once it befcame
clear that little or no meat for the ration would come out of it, ac-
quiesced; after all, the adjustment of livgst.o‘ck to the feed avallal.)le
was not within his departmental responsﬂ.)lhty. Mo'reover, supplﬁes
of imported meat had greatly improved with the spring—a fact that
was adduced publicly as the lreason jor' ar:{nouncmg to farmers that
: aughter was no longer desired. .

dcce:}f;lriztgicsilsiog carried with it inother—the ljeca}stixlg, with dras}:xc
simplifications, of the original feedstuffs rationing scheme. 1';‘4?
scheme, introduced only a few months prew?usly, in Februa_ry e 1,
had been based on a calculation by the Ag]_ncultural Executive Com-
mittees of the requirements of each ifldIVIdual farrr.ler,. worked out
on a uniform basis—that is to say, in terms of his livestock (a;
returned in the last quarterly census) and the amount of cereals aﬁl

pulse that he might be presumed to have grown for the‘m. Tl}e allo-
cation of ration coupons in this way had led to some dlﬁ?cqltles, for
the livestock returns did not distinguish between beef and dairy herds
and did not take account of holdings below one acre; moreover, th'e
records of cereal sales by farmers did not provide an up-to-c.late bahs15
on which their requirements could bci assessed. It seems likely that
the scheme, as is the way of such thm'gs', was too ingeniously com-
plicated and placed too heavy an administrative burde{l on County
Committees. But anyway its basis was 1ow gone. For if each farm
animal were to be provided with an individual ration of concentratis,
the Government would require to have some sort of control over the
numbers of each class of livestock. In. the name of the .p.ohcy of
farm self-sufficiency in feedstufls, and in face of the political and
administrative difficulties of compulsory slaughter,'the attempt to
secure this control had been aband.oned. Logllcally it followsed that
all farm animals should not be entitled to rations and that, indeed,
the numbers to get them should be reduced as .far as possible. Frf)m
October 1941, therefore, ration coupons were issued only to special-
ist pig and poultry holdings (on a scale drastically reduced compare.d
with their prewar usings); to owners of town }.mrses; to domestic
pig and poultry keepers; and to dalry'farmers, rations ff)r whose cows
were calculated on the basis of their sales to the Milk Marketing
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Boards. While farmers might use their home-grown feedstufls at
their own discretion, they had, by a previously mentioned Order of
March 1941 (9, No. 319), to surrender all millable wheat for human
consumption-—a measure which the County War Agricultural Fx-
ecutive Committeces were now in a position to enforce, thanks to the
knowledge of farms and farmers they had accumulated since the out-
break of war.

Thus was abandoned the first and last effort to execute a planned
reduction of livestock in anticipation of a feed shortage. More needs
to be said about this episode than that the opponents of the “slaugh-
ter policy” turned out to be right in the event. There was in fact no
general shortage of fodder from that time on; it scems that the experts
had underestimated both the output of grass and the extent to which
it was wasted in peacetime. By 1941 farmers were apparently using
their grass to better advantage, whether by controlled grazing or by
preserving it as hay or ensilage. On the other side of the account,
it became evident that the average milch cow could make do with
less concentrates than the experts had thought possible; milk yields,
the decline in which had caused such alarm in 1940/41, fell only
slightly if at all in the third year of war, in spite of a still more re-
stricted supply of concentrates under the rationing scheme.
the improvement checked by the reduction in milling off
the extraction rate was put up in the spring of 1042, I'ligh
cows suffered most from a want of concentrates and protein feed;
by contrast, the low-yielders—those that might have been weeded
out of the herds if the culling proposals had been put into eflect—

actually acquired merit as being better able to maintain a useful
output of milk on a bulky diet.

The advocates of slaughter, that is to say,
adaptability of farmers and farm animals and were overrigid in
applying the lessons of experience on the Continent of Europe, :wenty
years previously, which had appeared to give solid backing to what
otherwise must have been a rather abstract calculation. In the ab-
sence of more immediately relevant practical knowledge, and bear-

ing in mind that the improvements in imports and the cess
air raids in the spring

be tempted to argue th
the time it was put for

Nor was
als after
-yielding

undereStimated the

ation of
of 1941 were largely unexpected, one might

at their case was nevertheless the stronger at

it forward and that the laissez-faire policy actually
adopted was nothing more than a successfuyl gamble. This argument

can be disposed of by asking a single question that never seems to
have been asked at the time, namely, how much difference to the

HOME FOOD PRODUCTION POLICY, 193941 47

feedstuffs budget the slaughter of 20 percent of the beef herd m1g}(;t
be expected to make. As the writer has demonstfated elsewhere (‘] ,
pp. 175-79) the answer, even on the 'less sanguine of contemporary
calculations, is less than 5 percent, whl?h torpedoes the case for com-
pulsory slaughter from the start. For_lt Fou]d not be claimed either
that the calculations were accurate within 5 per.ce'nt, or that econo-
mies of that order could be made with the administrative resources
at the Government’s disposal.

To continue to press upon Ministers the compulsqry slaughter
of bee! cattle, even after it had been established that pig and sheep
numbers were being reduced, was thus to have lost all sense of.pfral?-
tical proportion. It was to fall into two of Fhe commolr;est pit a1 s
that beset the expert adviser of G(.)verm'(’lent in these fields, name yci
to forget first the margin of error in one’s statlst.lcal calcglatloxé.an
second, the inevitable clumsiness‘and incapacity for fine a ]uslt-
ment of direct measures of economic co?trol. Slau.ghter on th.e scale
proposed was too small to be justifiable in theory; in practice it must
have combined the maximum disturbaflce to the farming community
with the minimum effect on the situation it set out to remedy. This
judgment ought not, however, to be taken. to mean that QovernmenFs
can afford to dispense with scholarship in .plannmg thelr. economic
affairs. On the contrary, it was because, with the best of intentions,
the advocates of slanghter allowed themselves to depart from a schol-
arly rigor in analysis, that they went astray.

To the two million extra acres plowed up in the season '19‘39/%0
there had been added more than two apd a quarte.r million in
1940/41, despite unfavorable u‘feather during the plowing and s}(l)wd-
ing seasons. In the first campaign almost half the new acreage . z;
been planted to oats, and one-sixth to barley; of the crops mainly
used for human food only potatoes showed a substantial mcrefatst?,
in acreage. With the second campaign, the balance began to shift;
a further half million acres were indeed sown to oats, but there were
also 450,000 more acres of wheat, and nearly 300,00(? acres of po-
tatoes, the only crop for which, as yet, compl.ﬂsory directions were
being issued. The harvest of 1941 showed an mcreas‘e of 2)0 percent
in wheat, and 75 percent n po.tat‘oes, over the 1956735) average.
Moreover, despite the reduction. in 1mp0rted feed supplies, thfa num-
bers of cattle had been fully maintained, though at some)loss in milk
output and in the rate of fattening of beef amme'\ls. She(?p numbers
had fallen by some 15 percent, and were to continue falling, though
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more slowly, during the rest of the war. Pig numbers had fallen by
nearly one-half; poultry, for reasons to be discussed later, by only
about 15 percent. By the standards of the earlier war, this was al-

ready an impressive performance: but it was to be far outstripped
in later years.
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History of the Second

CHAPTER 4

CRISIS AND EXPERIMENT IN CONTROL

THE WINTER OF 1940/41

In September 1940, food imports into the U'ni'ted Kingdom, whicl(;
during the first year of war had totaled 19 million tons (compare]
with a prewar average of 22 million), fell abruptly to an annua
rate of 15 million tons; by November the)f were down to a rate of
less than 12 million tons. There were various reasons for. the fall,
of which the least important, in the short run, was. the increased
activity of German submarines. Ong of the more important was
the diversion of ships to other dest.inatlons than Great Brlta.lr{ (morc;
especially the Near East), to mihtafy use, anc'l to the Mbmlstry 0d
Supply’s program. In particular, ships that mlght.have een u;e'
for wheat from North America were _used for steel mstea.d. .Stee is
a bad cargo to carry because it is difficult to stow and is hall)le to
shift in heavy weather; the attempt to carry it on the North At afllﬁc
route in the worst months of the year was at lea'st partly respo.n51h e
for the large number of ships that had to be laid up. for repair t E’lt
winter and so were lost for the time being to the United Kingdom’s
i i city.
1mp$e? r;ioctiz: cau);se of reduced imports, tha.t mig}lt ha.vt.a been more
influential but for the concomitant fall of arr1va}s in Brl.t1sh harbloas,
was the port congestion that arose, more partlcu.lar.ly in the CY e
and Mersey, and that was the product of two principal converging
influences. On the one hand, the east coast por.ts, as the most vulner-
able to enemy attack, were de']iberately f‘orbldden to most oceagx-
going ships, including all refrigerated ships, and these }}ad to be
handled on the west. On the other hand, the smooth workmg. of .the
railways, which was in any case bound to be upse? by thf.: switching
of imports, was also greatly impeded by'the continual night bomb-
ing, first of London, the center of the rallway- network, and then of
other towns, throughout the autumn and winter. ('1"he effect of
bombing on the west coast ports t.hemselves, more particularly Mer-
seyside, was in comparison negligible, as measured by the movement
of ships in and out.) These causes were exacerbated at first l?y lack
of organization in the west coast ports themselves, though this fault

49
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was largely remedied by Government action, in particular the ap-
pointment, at the beginning of 1941, of Regional Port Dircctors for
the Clyde, Mersey, and Bristol Channel groups of ports.

For these difficulties the Ministry of Food was, operationally
speaking, well prepared; frozen meat alone among its major com-
modities sufered acute delays for a time, mainly on account of an
apparent shortage of insulated rail waggons for transporting the meat
from west coast ports to cold stores in London and the cast. These
stores had still to be used, although the ports themselves were closed
to refrigerated shipping, because there was not enough accommoda-
tion on the west coast for all the meat now being imported through it.
The shortage of waggons was rightly diagnosed as being a problem
of management rather than supply; it disappeared
when the Ministry of Food and the railways jointly organized a wag-
gon-pooling scheme, controlled from a single center, in November
1940. Nowhere did port congestion, or bombing, bring about a
shortage of any major food to the extent that the ration could not he
met. (Indeed, except for the special case of meat in the early part
of 1941, this was true of all Ministry-controlled foods at all times. )

There was another sense, however, in which the Ministry was
wholly, or almost wholly, unprepared for the fall in imports. It had
resolutely refused, with the backing of the Prime Minister himself,
to make a 15-million-ton import program the basis of its policy. It
had hitherto limited its control activities, whether over imporls,
prices, or consumption, to staples such as meat, sug
wheat, tea, and potatoes; it was moving slowly
tantly toward the rationing of animal feedstuffs, 1,
contemplated extending its

that would be affected by s

almost overnight

ar, oils and fats,
and perhaps reluc-
ut had not seriously
activities to the multitude of lesser foods
uch import shortages as now threatened.
Although it had called upon the advice of experts in nutrition, steps
had not as yet been taken to translate the gener
had laid down into a practical and comprehensiv
providing the public with a civilized wartime dj

a general resemblance to the customary prewar
“basal diet,”

al principles they
e policy, aimed at
et, bearing at least

one. The so-called
propounded by the scientists in the summer of 1940,

Wwas too austere to be generally palatable, and, as officials hastened
to show, was impracticable in many respects. “Consumption policy”
had yet to achieve a middle course between the naivetés of the nutri-
tion expert turned planner and the improvisations natural to “prac-
tical” administrators and businessmen (see chapter 8).

During this period of crisis one can detect several influences at
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! i he most
¢ in food policy. The first, an.(l perha}.)s at all times t
‘iNncl)Ir)l;rilant, wasl the need to cope with pressing daf)’ito‘di%}f)i;zl;l;'ﬁ:
and shortages, whether of meat for the ration orr .ot esze ! th: ke
onions and candy. A second influence w’as a.mutt?ﬁy zd?,isers ool
value of the national diet; the Govemmentfs ss:tlen i (E A e
shortages of protein, of vitamin A, and ° ,Vlfammfor.m now stimu-
perhaps best be described as a latent desne. or re o s’ituation e
lated into hopeful activity by the deterler.‘dtmg 1;“500(1 himself. By
by the philanthropic outlook of the Minister o ° oy
C())[mmon consent the name of Lord Woolton, who ecaxéler Ministe
under Mr. Churchill, until November 194«3 wd en.thethe hereio poriod
of Reconstruction, must always be' a'ssoc1ate b‘iv'lh e lerote perloc
f food control. He found his Ministry esta ishe ,1 o ieﬁ a
of rn. but little regarded by the public at large; |
ae COHTer ;uccess so great that the work of t.hose who actualdy
Eiozlllgphotpiut Eznto existence is often overlooked. Lﬁ{(e L(?r(.i Rl;)(;l;lcilng
in 1917, he “set up a press barrage .Of favoqra e op1r,1’10n1 Vs and
i ; tment could work without dlstu.rb.ance‘ (1); a
wl}lch }»HS ﬂepar a ereat contribution to its administrative success,
thlihm l:)ssiw::a;earf of food control, undertaken without benefit of
as the postwze
it, clearly demoﬂtS}:iTSa tsel.lccessful projection of his personality, and
Aparth.fro[l)ll artment, before the public eye, it is not altogether
hence of 15_ ul};rize Lord Woolton’s influence on its w.ork, for all
casy .tO partic tinually exercised. His administrative innovations
that 3t Washconost important of those with which he should larg;(’aly,
were few;bt 5 I:dited was the creation of a “General Department in
e Mt crthat should co-ordinate the day-to-day work of admin-
?he M'ImStr'yﬂ wider considerations of policy. He himself. seems to
istration Wi by another reform, the placing of responsibility for
pave sct StO;e r);icular foodstuffs on the commodity directors drawn
the supply 0dpaheaded by a “Commercial Secretary” who had him-
from the tra ;modity director. By this change the Minister hoped
self been & }C;O reproach, and what he believed to be the inefficiency,
to remove (:ic ﬁlethod,s associated with the civil servants who had
Oi'? bureauﬁra d responsibility with the commodity “czars.” But the
hlthe':rFo ° ar}? had in mind had been attributable to individuals
lnethleI}IlCY tg the system as a whole; the possibility of applying
rather tban' ess criteria to wartime control was, by mid-1941, be-
przzi; rr?j:; and more remote; and in short, the apotheosis of the
co
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businessman within the Ministry coincided with limitations on his
freedom of action far more stringent, because imposed by circum-
stances, than any for which mere “red tape” could be held respon-
sible. Contrariwise, the pressures of war were to modify the civil
service habits of thought and action that undoubtedly irked the
Minister during his early months of office. By the end of his term,
Minister, carcer officials, recruits to the Ministry from business and
elsewhere, had established a modus vivendi satisfactory both to them-
selves and to the public they served. It was natural, however, that
one new to the processes of departmental administration should he
less than patient with them at first, and should look more hopefully
than critically at new methods and seeming short cuts.

There was, that is to say, during most of 1940 and 1941, a cer-
tain want of integration about the Ministry’s thinking—an unre-
solved conflict of aims and methods that, while not much affecting
the day-to-day administration of existing controls, showed itself in
an uncertain, not to say erratic, approach to new ones. On the one
hand, the Ministry responded slowly and reluctantly to the call, from
both within and without official circles, that it should undertake large
extensions of rationing. Tts first actual moves in that direction, a
“minimum share” scheme for preserves and an attempt to limit the
amount of milk that any one household might buy, were failures
because they were not thoroughgoing enough. On the other hand,
its proposals for the compulsory slaughter of one-fifth of the country’s
beef cattle, and the marketing of carrots and onions through an
ad hoc company, were supported by arguments plausible rather than
convincing. [t would not be fair to regard the second of these, that
tool‘< shape as the.“.Natlonal Vegetable Marketing Company,” as
typical of all the Ministry of Food’s activity at this time. But neither
should it be passed over as an unimportant aberration, such as the
ablest may fall into and subsequently retrieve. For it reve
influences that have been noted as sh
nutritional worries, impatience with ¢
desire to cope with shortages that we

als all the
aping food policy just then:
ivil service methods, and the
re arousing public complaint.

CARROT AND ONION MARKETING

In the summer of 1940 the committee of scientists, head
' s sts, headed b
the President of the Royal Society, that had been called in to advisz

th<.3 War Cabinet on food policy, had recommended among other
things that there should be a large increase in the acreage of carrots

which were said to be rich in the protective vitamin A, easy to store
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in clamps, and cheap to grow in large quantities. This proposal halil1
two important implications. In the first place, the Governlment wou
have to provide an assured market and a guaranteed price to grow-
ers: otherwise, no more carrots would be sown than were likely }to
satisfy the existing demand. Second, it would .hz.lve to see .that the
carrots were consumed; this meant an advertising campaign and
also, in all probability, a subsidy. It so happened, however, thatlat
the same time as the Ministry of Food undertook to plan for a glut
of carrots, it was also facing the certainty of an acute shortage of
onions, almost all United Kingdom supplies of which norrflally come
from overseas. In the autumn and winter of 19-’10/4.1 their shortage
and high price led to many complaints—so many, mdeefi, that tthfi
Ministry allowed itself to be stampefled into issuing a price Son r}(})
Order (2). As one might expect, this only drove onions unh er the
counter”; control of distribution was therefore logically the next
step, granted that there was any‘neflsd ff)r the first one(i -

Although the problems of distributing carrots an omolns. (21
arose from the fact of war, they were other_w1'se cqmplete y inde-
pendent. They were, however, to become administrative yokefel.lfo“(rls
partly from mere coincidence in t%me2 partly because they typi ied,
though in opposite ways, the ObJeCthI.lS'thﬂt a whole generatloln
of would-be reformers had raised to existing methO(.ls of vefetab e
marketing in the United Kingdom. Among such it had ecgn}e
common form to point on the one hand to th’? way prices soared in
time of scarcity, on the other to the “waste th.at resulted in tmllg
of glut, when the prices vegetables would fetch in the shops wou
not cover the cost of distribution, and they had to b.e thrown away
or plowed in. In October 1940 Lord qu]ton appointed a Depz'lrt-
mental Commiitee to inquire once again nto the general ql.lest.loln
of vegetable marketing. There was little fresh ground of }.)r‘u}mp(;
that the Committee could break, and the practlcal. POSSll?llltleS' o
reform were circumseribed still further by war conditions, 1nc1ufilng
the existence of an all-party Government. About carrots an‘d onions,
however, the Government was by .then bound.to do something; here,
as it seems, the reformers saw t.helr opportunity. They proposed the
setting up of a public corporation, financed by, and under the ge?-
eral direction of, the Ministry o.f Fjood., to conduct a large-scale
experiment in carrot and onion dlstrl.butl(?n. y

The Ministry of Food already had in existence control mac 1ner}i;
working through the trade, that could rea.dlly have dealt with bot
carrots and onions. The proposal to establish alongside the Divisions
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respectively controlling Fruit and Vegetables, and Potatoes, an en-
tircly new organization of a quasi-commercial character, was de-
fended on the ground that it would secure greater rapidity of deci-
sion, fexibility of organization, and frecdom in staff matters, than
could be readily attained in a Government department. Considera-
tions of this sort had already influenced the commodity controls; for
instance, imported meat and bacon were marketed through organi-
zations of established traders, created by the Ministry of Food for
that very reason.

The device of a public corporation has hecome a [avorite one
with those who wish to reconcile Government control of this or that
economic activity with the avoidance of “bureaucracy.” It had ob-
vious attractions for a philanthropic businessman like Lord Woolton,
who might well have been more critical of a proposal that the Min-
istry should itself directly take over carrot and onion marketing.
( Compare, after the war, the unanimous endorsement by all political
parties of the East African groundnuts scheme, run by a similar
corporation.) However, the device has in general been employed
where the day-to-day business of the corporation, as with national-
ized gas and electricity undertakings, can be reasonably said to be
independent of Government policy.

The same might be said of the distribution of carrots and on-
ions — under peacetime conditions. Then a National Vegetable
Marketing Company might reasonably have been left to work out its
own salvation. But the situation in 1941 was quite different. The
Marketing Company was then established as an instrument of a
policy predetermined—to distribute scarce onions under a quasi
rationing scheme, to make the best use of a plethora of carrots. Even
in the carrying out of the policy, the Company must resort to Min-
istry assistance at every turn—in the procurement of staff, offices,
equipment, and rationed motor spirit. Nor could the Ministry allow
the Company a free hand in such matters as the fixing of traders’
profit margins, in case overgenerosity should undermine the prin-
ciples on which they had been fixed for other controlled foods.

Thus, from the very foundation of the Company, in April 1941,
its relations with the parent Department were unhappy and equivocal.
The Directors, who on appointment had been led to believe that
they would have a large measure of independence, tended 1o resent
the mildest of Ministry criticism; officials for their part found the
Directors wanting in understanding of the overriding requirements
of Ministry policy, more especially for carrots. Many of them had

. .
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i ; ir int in open comment
advised against its establishment; their restral p
¢ - ¢ b( y . i- . . .n .
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‘he issue be officials ana L a ' .
The e 1 ) sanize carrot and onion
how far was it necessary deliberately to orgaf h< vot amg onior
' ; ’ < -
mw'k ‘t' «? The Company was to be the _Sole purchas 1941/42 by
e eanmo | onions grown for sale in the season :
o s I . and, no matter how remote

Its responsibility for onions

crop carr . 1
any holder of as little as one acre of

from markets and means of transpmlil.ovember T Gonce onions and
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of carrot control to tore commercial, view of its
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Ate at first, to leave responsibil}ty for bagging and 1 bpa -
at any rate d I | grower. Later it did undertak'e to supply (;15 ;
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about one- S the wa
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O s fo Jespatch were held up by the operation o the “r
structions Jor | #S which the Ministry had undertaken to use the
S machinex}“’y for allocating on.io_ns to tf.le consumter.thPffﬁt
e o their onions by gIving their names to their
e o e lies would be based on the number of rejservatl'ons
tailer, and e o 1165 k was allowed in which reservations might
he recelved. gi“;%ee ZV}(:sen week fell in September,. when many
take place. n holiday; and so great was the resultmg complaint
peaple 10 aWHY Odecided to extend the period of reservation for two
that the MIHISX ythe Company would not allot any onions to an area
more weet. | hers in respect of reservations had been received,
until all the VlOUCt be told where to send them until the ‘process was
growelrst lei\lllta:; it was alleged, were forced to stand by and see
complete. ,

responsibilities.
and subarea contr

vation’’ scheme. b



56 FOOD AND AGRICULTURE IN BRITAIN

deteriorate from week to week a crop that, but for control, they
could have sold locally at a good price. Such grievances would have
been casy for the Ministry to answer if, as a result of control, the
consumer had enjoyed an cquitable and sizable share of the onion
crop. But the share, although fair, was so small as to be derisory;
the initial pound of onions per head that had been promised turned
out, even with some assistance from imported supplies, to be the last.

The same weather that had been responsible for the loss of so
many onions helped to produce a mammoth crop of carrots, estimated
at 450,000 tons-—half as much again as that of 1940, itself nearly
double that of 1939. The Company had made no advance plans for
dealing with the glut, except that there was to be a carrot advertising
campaign by the Ministry’s public relations division. It had no
ordered scheme for moving carrots off the farms; so far from taking
steps to make them cheaper in the shops, it began by intervening
to hold wholesale prices up, to a level corresponding to the retail
price of 2d. a pound. The Company argued that no more would he
sold if the price were lower, a view which, however sound it might
prove to be in practice, was completely contrary to the beliols and
hopes that had led to the Company’s being established. Lord Wool-
ton’s chosen instrument had become not merely ineffective, but re-
calcitrant.

Hence, even before its first full season had ended, the Minister
was being advised to end the experiment. The National Farmers’
Union criticized the Company as oppressive and inefficient; but its
Directors, so far from admitting any need for reform in their organi-
zation, refused to modify it in the direction of mor

e comprehensive
contro], while at the same time suggesting that they should handle

more commodities in following seasons. The Minister eventually
decided that there was nothing to be done with the Company. On
March 26, 1942, Parliament was told that it would be w
as soon as it had finished with the carrot crop for th

In November and December 1941, the first tw
trolled marketing, the movement of carrots off farms had actually
been slower, it was reckoned, than in the previous year. Officials
looked forward to a heavy trading loss, inasmuch as laree quantities
would have to be sold for stockfeed. (Elaborate ex;eriments in
processing the roots led, practically speaking, nowhere.) But the
weather this time came to the rescue, at any rate of the Treasury.
Severe frosts in January and F ebruary 1942 destroyed a large part
of the crop before it could be lifted; and since farmers had not taken

ound up
at season.
o months of con-
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the precaution of offering their carrots to the. Company 1fn ad}:ranc)e
(in which case they might have held it legally llablle t? paly lor them ri
the problem of disposal was reduced to comparatively slight propoOf
tions; only some 25,000 tons, out of a Fotal Company'turnovert !
some 175,000, was sold for animal feed%ng. Even soc,)lt ac::ountiz
for nearly one-half of the estimated trading losses. ( r{tontlotn? a;e:
Company had made a sizable proﬁt,)enough to cover 115 ogl ad-
ministrative expenses.) A loss of £400,000, compared wi he
£1,400,000 that had been expected, seemed an 1nexpenfsgle iizrfoé
even though to it should be ad.ded the advertising colsts .Ot ! e “carrot
campaign.” But, of course, 1.t had only been mg(lfz a ]tiblished
frustrating the purpose for which t.he Company hab been esf (15 she ,
namely, promoting the consumption by human el;l'%s ;)11 (nOthinZ
carrots as possible. It appears, indeed, that there washl er ZI 1ie:
to show for the money that had been spent—th:{t bo}: carro suppear
and consumption were virtualljlf t}tle 1Tame as in the previous year,
d been no control at all. '
Whe'}{}::i:l:is}z)?le of the National Vegetable Markengg (iompanyi:::(;
closed; but the Ministry of Food was none the 1683' rfpbyt(.:omn‘l‘ReS.
1o active intervention with both onion and carrot distribution. =
ervation” of onions was dropped, and :':lf.tel' two m}?re Sfleasonsho-
partial control, in 1042 and 1943, the-Mmlstry left them ahone i o
gether; oddly enough, although supplies never cax(?e ar;ly\tv i;e;enie
the prewar level, the public seems Fo'h.ave got use .t(‘)ht eir t‘ ; an(i
Carrots were handed over to the DlVlSlc?n.deahng Wlll pofa oel, ind
run on the same lines, namely, by Mmlstry. purc}llz?si:1 Ohon {1 e
surplus in any given year. The acreage contmue'd ig f, ig?ﬁg the
crop never again achieved th.e fantastic prop(;rtlorfxs oh N t The
substitution of a more fitting instrument of policy horht etlh -sta e
Company leaves open, however, thfa qt,lest}on f)f w etfer He ﬁo 1({
itself was really necessary. The writer's view is that, ord all the a d
mitted food value of carrots, the case for a guarantee price an
bsidy had not been made out—that supplies and consu‘r‘npnon
e }iready sufficiently high in 1940, and that the whole “carrot
‘c'v:x:lep:ign” must be said to belong to thfa naive period of foqd c((lm-
trol. when one had only to say that this or that crop contame‘bla
vitamin to make people conclude. that. the country could not p(})lssli t});
have too much of it. This view is reinforced by later researc ot
on the availability of the carotene in carr'ots .and on the r'equ;lremc?n s
of vitamin A in human beings, from which it appears thiat tbe ;me}rl)-
tists’ clamor for more and more carrots overestimated both the
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danger for which insurance was sought and the cover given by carrots
against it.
EGGS

The brief but lively career of the National Vegetable Marketing
Company almost coincided in point of time with the first stage of
amore important experiment

a distribution scheme for eggs, home-
produced as well as imported, which began in July 1941.

Apart from some disturbance in the first few weeks of war,
imports of eggs had been well maintained until the German con-
quests of 1940. Therefore the Ministry of Food, in the
1939, had stopped short of what had been the original intention to
introduce complete control of imported eggs. The Ministry did be-

autumn of

ggs.

come the sole importer of eggs from Australia and South Africa
under bulk contracts, and it also made some “political” purchases
in the Balkans. The normally more important part of the trade, from
Denmark, the Netherlands, and other “near-European” sources, was
left to private traders under Open General Import Licence. Prices
were at first controlled only at the wholesale and retail stages, but
as this led to maldistribution through importers attempting to real-
ize wholesale prices for sales at first hand, these also were subjected
to price control after a few weeks. I

wen so, the trouble was only
remedied because an all-round increase in controlled prices coincided
with an improvement in supplies.

For home-produced eggs, control of producers’ prices, together
with the control of distribution that it would entail, had .
considered impracticable; and what might
for such a control—the voluntary marketin
produce bearing the “National Mark”—had been suspended for eggs
as for other commodities, as an €conomy measure at the outbreal;
of war. The confusion brought about by partial price control in the
home-produced, as in the imported, trade could therefore only be
remedied by the lifting of control, and this was accordingly done in
December 1939.

Nevertheless, price control was hastily reimposed in May 1940,

shortly after the Germans invaded the Tow Countries;

; ! v € ; and this time
it was confined to retail prices. With three-quarters of imported
supplies cut off, this hasty gesture was not long in producing chaos

in the trade. By July it had become impossible for retailers to make
any profit ai all on home-produced eggs without breaking the law
Ed

always been
ave been the nucleus
g scheme for graded home
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for firsthand and wholesale prices had risen to the controlled retail
I)rlc,(l"}llzvi}[.inistry of Food was not yet willir::g, let ’?lznedr%;dyl, to
attempt comprehensive measures of control. “Eggs, IQZB Woo tor::
told a questioner at a press conference on June ?;], ! 1 , darebno
regarded as an essential food.” Indeed,.poultry ad a r%a y been
sct lowest in the scale of priorities for an}mal feedstuffs. ut 3: was
not likely that the public’s belief in the virtues of eggs, ord its e'i}}rle
for them, would diminish by reason of the Mlmster s ipse dixit. The
cynical would account for their being decried l.)y their sca}IC}ty,leve;n
as the official praise of carrots was later attributed to their plenty
(with only partial justice). The example of home-g'rown (f)ats(i morlei
over. had already shown that the case for controlling a foo dc(;)u (f
ot be made to rest on an official notion, however well-founded, o
its intrinsic importance. .
e ]F{tgi\rvlef\l;rl,nallﬁ attempt was made in the autumn of 1940 to 1mp'rtc})1ve
distribution by combining Ministry control of 1mportf(:{d eggs \[/VJ] ' a
partial, voluntary marketing scheme for ho.rne-prf)duced eggz.. 0'n e(;
the latter, a producer who s9ld to an officially 11cens<13 glra ing an
packing station would be palgl a trifle more than the lega ma)ii‘mm?
he could get for eggs sold without gr.adlérzg to the consumer ”1r(e(;: .
Packing stations were to get a special “balancing payment 1 ei
rived from a hidden levy on 1mported' eggs, now the m.onopctl)'y o
the Ministry) for sales to wholesal(?rs instead of to rei(:ia'ﬂers d1r'ectt.
Supplies that would as a result (?t was hoped) be diverte }1111 o
wholesale channels could then be directed to the large towns, where
a as worst.
the 'SI'};lzgt:%fle‘:ne was not a success. 'Not only was thfare no actuz;l
inducement to packers to break existing trade connectl?rlls 1( the 1};3 -
ancing payment did no more than set ofo the financial loss “e(}i
would incur by doing so); but the 1nc§nF1ve to producers to Sel;l
their eggs to packing stations was negligible, even apart from 1; (ei
fact that it was quite easy for them to get more than the contro le
price by direct sales to consumers or perhaps above all to catering
establishments, which could re§ell eggs as part of a meal free of price
control (as yet). One might, 1ndeed., say that the only eﬁec? was t:)
raise the price of imported eggs by sixpence a dozen. The Mlmlst.ry s
Eggs Division was driven to conc.lude thfit there must be compulsion,
both of producers to sell to pack.m.g stations, an(_i of packing stations
to send their eggs where the Ministry should direct.
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Meantime a more effective egg control was being urged in other
official quarters. The introduction of feedstufls rationing led to a
suggestion that supplies of feedstuffs to commercial egg producers
should be related to their deliveries to packing stations. A Ministry
of Food Committee, appointed early in 1941 to consider the distri-
bution of unrationed foods, named eggs as one of the main sources
of complaint and urged in particular that measures be taken to secure
adequate supplies to consumers deserving priority, such as children
and expectant mothers. More decisive than these arguments, how-
ever, was the Treasury’s alarm at the continual rise in egg prices, on
account of its eflect on the monthly cost-of-living index. During
the winter of 1910/41 a thoroughgoing policy of price stabilization
had at length been accepted and was to be avowed in the budget
speech of 1941. Such a policy was only feasible if price control
could be applied to all the items in the index, in which eggs were
weighted out of all proportion to the supplies available in wartime.

This overweighting of eggs provided a key to the administrative
problem. It meant that a subsidy, designed to reduce the controlled
retail price compared with the price offered by the packing station
to the producer, might persuade him of the advantages of complying
with the law; at the same time, because eggs were scarce, the cost 1o
the Exchequer of keeping down the index by a subsidy on them would
be much less, per “point,” than if the subsidy were, for example, on
bread, the consumption of which had gone up since the war hegan.
The Treasury therefore even went so far as to urge the Ministry to
hasten in producing the new control scheme, so that it might be
ready by July 1, 1941, when another calculation of the index was due.

As so often happens in public administr
tant tempo of preparation had to be suddenly transformed into a
he.adlong rush to meet a deadline fixed on extraneous grounds, and
this haste was all but fata}l to the scheme. It was not that its principle
was Pnsound, but that time was not granted to deal with the quasi-
political obstacles that were bound to arise when any large extension
of control was coptemplated. So far as distributors were concerned
there was httlt? difficulty. Egg traders were ready, indeed anxious,
for a more satlsfactory’ ?ontrol, one that would, in fact, ensure them
some eggs to handle. “1.6 only problem was to determine the basis
for alloc.atlon to the reta'.xler, s'ince the uncertainty and irregularity
of supph.es’made a definite ration out of the question. Eventually it
was decidéd to tie consumers to retailers (as in a full rationing
scheme) and to allow every retailer eggs in proportion to his regis-

ation, a leisurely, reluc-
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tered customers, but not to guarantec a ration, nor to undertake
simultaneous allocation to all parts of the country. Under pressu}rle
from the trade, the Ministry relucta.ntly undertoo]'( to.annou'r{)cle tf e
beginning of each complete allocatllon, thus r{lakmg it p0551f ev 01i
the consumer to insist that the retailer play 'falr. Though no (il mad
obligation to supply. such as existed for rationed f‘OO.dS, was place
on the retailer, the distribution scheme for eggs did in practice kap-
proximate to a full rationing system, a.nd ti‘ggs were f:,ommonlylsp?()z;
of (though not by the Ministry) as bf:mg rationed”; frﬁm July
onward a ration-book page was provided expressl.y for them. .
All these arrangements, involving the licensing of all dealers in
egas, could of themselves do nothing to secure that there were eggls
ir?bthe shops. That depended on the effectiveness of the SOHUO ,
which in its turn depended as much on what was attcjmptel as on
what was accomplished. It had from the .ﬁr.st been obv10fusht hat pro-
ducers could not be prevented frO{n retaining enough o {1 e;lr eigs
for their own household consumption, and that many—whet e; e-
cause they did not produce for s.a‘le‘, becau§e they were rtatr}ilqteﬁ r;);:;
packing stations or transport facilities, or simply l?eczuse eir oth
were too small—would have to be exempt. But in et'efm]llmmé the
extent of these exemptions there were two opposite pitfalls. i
Ministry attempted to collect ‘oo many eggs—if, for Imslt‘anfe, 11
followed the example of the Six Counties of Northern Ire }(:n( anli
compelled all commercial producers h.ox‘vever small to use t ipa(t: -
ing stations—it would, apart from political troubles, put. tool.brea 1a
strbain on the physical resources, such as transport, at its f}lsp.oia .
(It would also have to undertake the ar(!um_ls task of dlst? )Utmfﬁ
“Government issue” of eggs in remote districts that were )(fatter e ;
to look after themselves.) If, on the other haqd, the nt}t o cgntr:)h
were cast too narrowly, the Ministry would ﬁnfi 1tselff C(in 1rontle wi
the worst type of black market—.the one that is perfectly }?gar' f
In discussion with the Agnculturz'll Departments, the 1nf§: 1c;r
general, as distinct from loca‘l, exemption had been d}rla“‘:r(li at floc ’s’
of 25 birds, thus leaving outside th‘e‘ scher,r’le not only the ,Emes-tl(;ﬁ
poultry keeper proper, but'also the “small” poultry keeper who mig
be presumed to be supplying a p,urely local rr.larket. Howevfer, asha
result of meeting with producers repfesenta.tlves sh(?rtly be.ore L (z
scheme was due to be introduced,. officials gained the 1mpressxog tha}
a reduction of the limit to 12 .blrd.s would be acceptable, and this
amendment was hastily em'bodled n ‘the scheme. What was mor}:a,
the Ministry of Food insisted, despite an urgent plea from the
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Agricultural Departments, on formally requiring a “controlled” pro-
ducer to surrender all his cggs Lo the Ministry. (He might. it was
conceded at the eleventh hour, be permitted to retain a strictly limited
number on application to the local Food Office.) Both within and
without Government circles there arose a wave of sympathy for
the small producer with 13 birds or more; the Prime Minister inter-
vened in condemnation of the scheme. So great was the clamor that
the Agricultural Departments abandoned their previous assent to the
25-bird limit, claiming that as a first step the limit should be 50
birds; and this view was now upheld by Ministers. The only restric-
tion imposed on the man with 50 birds or less was that he should
not sell to caterers, or to persons buying for resale.

This last-minute emasculation of

for which had already been made in undue haste, caused the officials
who would have to work it much misgiving. But the initial public
odium into which it fell was due, not to the exemptions, hut to an
unrelated piece of bad luck. The Ministry had planned to launch the
scheme with an allocation of imported eg

ggs, mainly from the United
States and Canada. Many of these eggs, unknown to the traders who
had to handle them, had been in cold store for months before ship-
ment, and their distribution coincided with a heat wave. Numbers
of them went bad, and since they bore no mark of origin, this was
largely blamed on the Ministry, as it was supposed that home-pro-
duced eggs were being held up in packing stations. The remainder of

the imported eggs had to he withdrawn from the alloc

ation and sold as
“cooking eggs” at a cut price. To the complaint that the Ministry
was distributing bad eggs then succeeded the complaint that there
were not enough eggs, for the withdrawal of the imports coincided
with the normal seasonal fall in home laying. By December the
Prime Minister was telling Lord Woolton that the scheme was a
failure. for “the scarcity of eggs is palpable” (3, p. 838). The non
sequitur in this remark was hardly less so, but it indicates very well
the nature of public reaction to the Ministry’s egg policy. The man
in the street did not accept the shortage of eggs as a phenomenon

inevitable in wartime, and he expected the Minister of Food to do

a scheme, final preparations

something about it,

Apart from supplying dried €gg in quantity,
were already under way, the Ministry found itself y
that was effective. In the summer of 1
tightened up in two wa

50 hens to the 25 origin

plans for which
nable to do much
942 the control scheme was
ys: by reducing the exemption limit from
ally proposed, and by compelling all pouliry

/ 6,7
CRISIS AND EXPERIMENT IN CONTROL 3
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render of indivic l;l)el'o(?f thz household; persons “llshllnijr ot}) l}; SED,
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from exempted produce g S, the “bread betwween he
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ened? o M}i‘mh 1?;1;726’(1t(:3f%;tive in getting m?re eggs flffnt(})-aIt)iaoci{slrii
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even potatoes, something with which the Ministry busied itself of its
own volition, amid general public indifference; their importance in
the cost-of-living index was a catalyst, rather than a prime mover,
in bringing the control scheme about. After all, the Government,
by fixing a scale of priorities for lvestock products—milk first, eggs
last-—that accorded not with public opinion hut with that of its ex-
perts, had itself a share in producing the egg shortage. 1t could not
reasonably expect to determine in advance the limits of the

adminis-
trative intervention to which that decision might lead.

FISHI

The same influences shaped the Government’s policy tow
fish. Tor many months after the fiasco of the 1939 distribution
scheme, the Ministry of Food had been chary of tackling the prob-
lem over again. The various sections of the trade—tr
coastal merchants, wholesalers, retailers, and fish fryers—were re-
luctant to co-operate either with each other or with the Ministry in
restraining price rises and controlling distribution. Thanks to Ad-
miralty requisitioning of fishing vessels for minesweeping and the
closing of certain fishing grounds, landings of white fish
in the first six months of war had fallen to less th
for the corresponding period in the previous ye
of white fish had doubled, the greatest incre
kinds and particularly those used b
fresh and cured, were

ard fresh

awler owners,

and herrings
an half the figure
ar. The average price
ases being in the cheaper
y fried-fish shops. Herrings, both

alone subjected to price control, in November
1939; for the rest, Ministry efforts were dir

supplies of fish, particularly to fryers, b
frozen cod fillets from Newfoundland.

In the first year of war the scarcity and high price of fish evoked
little public complaint, and only the fish fryers, among trade interests,
were anxious for control. The winter of 1940/41, with its shortages
of meat and virtually all uncontrolled foods, made the fish position,
which was still getting worse, something that the Government could
no longer ignore. By February 1941 the price of cod at the ports
was nearly five times the prewar average. The Treasury, alarmed
at the eflect of these high prices on the cost-of-living index, pressed
the Ministry of Food to introduce price control. The Ministry, how-
ever, was reluctant to move except in so far as it could carry the
trade with it; and the trade, though several sections of it were no

longer as hostile to control as they had been a year earlier, was still
disunited.

ected toward jncreasing
¥y encouraging the import of
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Only after many discussions did a Commlttee}, r(;:pl;)ensterr;tlmgT;ili
the various trade interests, agree to a first step Hm a:. S " Ice.landic
was the establishment of a vo.lunta.ry system of a og?ciiostribuﬁon' fi
cod, coupled with control of its price at all stag(tes o o
little, however, did the trade Committee count o e oD
of those it represented, that it z}sked the Mgns]try—(ja Food to embody
the proposed maximum prices in a fo.rm.al. r(‘erasmuc}? T,
accepted only with hesitation and misgiving, ﬁ much g (he prices
put forward by the trade were such as the gn(s{ yWOUId find it
difficult to defend in public. Moreover, thi vzhiecrh tould not be
strictly enforceable, since there was no way1 t}i] O oy Bt
could distinguish between Icelandic cod and tha g
hSh%mil{; time the Order came into force, on March 29, 1194}1], ét
was e ha t o arly b emporan s s
indeed, already agreed to the exte ; , od
al:lde th;n to ot}}fler kindf of fish. }?naﬁrﬁ);ﬁnzehhih(éhirécoiltgnoi the

1 i et speech, '
};;(If::;{u;;iicl; o}fn;ril()::(s%abililz)ation which -madedimpera'tla\itle tr}l}(;t Iﬁzz
the control of fish prices, but their substantlal're .uctlotn,to the more
so since it was desired to offset th‘e aeison’?}hIQ?Zi;?lri?yapa(i o

i new crop, 1n july. 1 ‘

:YO;]' 10(112 (\::1‘;:1’ ty}zzzt}filst}}l‘irade wasptoo much for the Treasury, whlfcl}} vyjs
vor red to subsidize fish in order to keep the cost-o livi gf
inde I)YCPII The Ministry of Food, which regarded the pol.xcy o

;Ii]di(:lxixl)ed‘:; .stabilization as both foolish in itself and a gre.att nlgzizcz
f ; the administrative point of view, was for.ced to intro 1
onoral € ntrolling fish prices (4) before its plans for. contro

gen(‘?ml‘ Or('ler e re ready. As an interim measure, however, it under-
" dlStrlbUUOY}ll w:arriage charges on all fish for the next threej monthS,
e v bea'r t fhe rice to the consumer and removing the incentive
o reducml% lesa{)er to despatch his allocations of fish only to nearby
o portfw OSe tember 25, 1941, transport costs were met ouF of
towns. A t:ﬁ ﬁrSthand sales of fish at the ports; at the same tm}e
:el(::iyn OrI;ductions were made in the prices that had been fixed in
the Jweri® Sctgzdl{:[li:istry of Food had accomplished no more than

Tl?u? far equired to keep the cost-of-living index from rising.
e mmlmfm(rll' rtr?bution the imperative corollary of pric_e c‘ontr.ol,
Contr‘?h ?’ 'tIZd to alloc,ation at the ports; inequities in distribution
:‘x’ﬁznsél m::el particularly between one area and another, exacerbated

;
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the general shortage. The problem of reform was, however, intrac-
table. as was the industry; the officials charged with the task were,
almost inevitably, cautious and apprehensive of failure. One may,
indeed, doubt whether anything more would have been done, but
for the sustained pressure that was now put upon the Ministry’s Fish
Division to end, in accordance with the declared policy of the Gov-
ernment on transport economy, the wasteful long- and cross-haulage
that characterized the movement of fish by rail (5).

The journeys of fish about the country presented a fantastic and
intricate network, derived from prewar trade connections that-—in
so far as they were not purely accidental and haphazard—arose
largely from the varying regional preferences for species of fish,
cutting across the natural pattern of landings. Thus fish landed at
Cardiff was sent across the country to the great fishing port of
Grimsby, while at the same time Cardiff was receiving almost daily
supplies from the Lancashire port of Fleetwood. Fish was sent from
Northern Ireland to Glasgow, and received in Belfast from Aberdeen
and Fleetwood. Fleetwood sent fish daily by rail to the east coast
towns of Neweastle, Middlesborough, Hull, and Grimsby; Grimsby,
to Preston, Blackpool, and Southport, which were all within a few
miles of Fleetwood. It was not the distance represented by these
journeys that mattered so much as the cross-haulage and the con-
gestion of junctions and marshaling yards that they meant. What
made them more objectionable was that fish
able to claim the highest traffic priority,

The Ministry of Food admitted, of course, that something would
have 1o bg done about this state of aflairs; but it hoped for some time
that the fish tra@ers would themselves devise a scheme. By April
1942, however, it was clear that the trade would initiate nothing
that would meet the transport auth

. orities’ wishes, and the Ministry
thereupon decided to put its own s

. cided cheme into force. Even so, diff-
culty in obtaining information from the tr

ade, and -

tiations with it in which the Minister himself took pIz)lrrothdne%Z;}elclletgl?e
introduction of the scheme until October. ,
The principle of the White Fish Zo
name implies, excluded herrings, m
was the restriction of movements fro
land, which was defined by referenc
ings, and railway facilities. There
spectively to Fleetwood, Milford
deen—Northern Ireland making

» being perishable, was

ning Scheme, which, as its
ackerel, pilchards, and sprats,
m a particular port to its hinter-
€ 10 population, estimated land.
were five main zones, related re-
Ha_ven, Grimsby, Hull, and Aber.
a sixth. London was treated sepa-
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rately and might receive its supplies from any Port; Blrgnl;lghz:m,j)dy
reason of its size, was allowed two ports—Grlms}?y an 1.ee wo l(i
Each zone was divided into subzones, bet_ween whlf:h supplies wouas
be shared in proportion to the plopulatlon;‘ spema_l pTovtl.swn w
made for priority supplies to hospitals and similar institu 1011:15.f 5
The scheme meant, of course, a complete rearrangem};en1 olerS
isting trade connections. Henceforward not only port t;v. otiiaa(iloj
but inland wholesalers, retailers, ar}d fish fryers c:itme wi 11;5 e allo
cation system; and wholesalers m}ght on‘ly supp chi?oimomcers i
approved list. The Ministry appointed FlSl’.l Dllstrl uti P Offcers in
the main ports and at its Div}ilsiona(l1 Oﬂ;;cis;;tﬁ S‘:ifﬁt :If) -
ittees, representing the trade, bu : .
S}(l):ilrmn:atlf, t’o mglke the necessary adjustments. Buttlhn sspltt}elaeoif1 ttj::i
exhaustive consultation that had marl.(eccll L};et}});ef;;:t 1::;; 1; e
duction of the scheme was accompanied X tost violent uprose
art of all sections of the trade, quite openly aime
?;gt?: zfs the original scheme of September 19i9 ha.d beenasrr;;allzlhcfa;lr,
In the whole history of wartilme f00(1])c<Lr;?;lrfol()tf (;res ;ztrilsnzl allel fo
i i ibility on be .
b Orgartj}llzaend alrrl;leosr}l)tohnstllf)el ;\t/lyinistry was assailed with letters a.nd
5;2111?3225, culminating in a unanimous call’ frO{nht;e re;l)resentatlve
Fish Industry Joint Council, for thej scheme shw%/l. r.arra .StOOd .
Secure in its possession of public favor, the ISms ryher ; 1942.
Lord Woolton decided to intervene pgrsonally; }clm ecillnnot tz,leraté
he told the trade roundly and publicly that he wou ot tolerate
obstruction and sabotage. In the House ojfu.Comlr\ndozs}‘e) Oumnzd
later, the Parliamentary Secretary (Mr Wx 1amd t }? aeasons ined
equally firmly the course of the negotla.tlor.ls an er - th,ad ot
them the crying need to economize in t?an§port, a :
i‘}’lr;of\l/[ginistry to introduce the scheme. The ;g;ltatlo}rll th:r:sug?lx; ;:;)k:
lapsed; and the trade, which had conde.mne H‘lt .elsc fmsubstance "
ble, agreed to discuss amendments with officials. n s o ,
; ,t continue in existence until after the end of hostilities. erta1¥1
:(;‘jsus(t)ments were made in zone boundaries by an (?r(t]erdoi IA‘EIrtﬁ
1943: in November 1944 further changes wc}zlre fm; eﬁo ed rith
shifts in the proportion of fish landed' at each of the five princip
ts. But these did not affect the p'rmc1ple. . B
por The primary purpose of fish zoning—the saving of transpo.rt :
was ceitginly accomplished. Ag a means qf securilng‘eql(lial ils‘:,;l;
bution of fish per capita—at which the Ministry ha al}rlne _b1 was
not so successful and, despite amendments, seems to have bec
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less so as time went on. The original figures of population, on which
the proportionate allocations had been based, became increasingly
out of date. Landings of fish, though generally on the upgrade, varied
from port to port and were impossible to forecast. Some arcas,
notably South Wales and Northern Ireland, failed to take up their
allocations—a fact that called in question the wisdom of the original
equalitarian assumption on which these were based. Last, but not
least, the trade, which had swallowed the scheme perforce, was sel-
dom if ever fully co-operative with the Ministry’s local officers. In
September 1945, therefore, the Ministry relaxed the zoning arrange-
ments considerably; and on March 2, 1946, they were abandoned
altogether. Since, however, price control remained in force, the
allocation system in the ports was continued, together with a modi-
fied distribution scheme that required merchants to give priority
to their “registered” customers,

Although successive Costings reports from 1943 onward revealed
that the profits of trawler owners, even under control, were inordi-
nately high, little progress was made during the remainder of the
war in reducing the level of fish prices. In June 1943 the average
retail price of all types of white fish was reduced by one halfpenny
a pound, and by manipulation of the transport levy, mentioned above,
fishermen were given higher firsthand prices in winter than in sum-
mer. (It was desired to avoid seasonal changes in the retail price
on account of the cost-of-living index.) It had originally been in-
tended to make the change in April, but on the pretext that a wages
claim might be prejudiced thereby, both trawler owners and their
men had prevailed on the Ministry to postpone the operation of the
new prices Order; even so there were short strikes against the price
of hake, the main fish landed at Milford Haven and Fleetwood. In
September, therefore, a special price concession, amounting to 7d.
a stone (14 pounds), admittedly purely for the sake of industrial
peace, was made for this fish. When the time to fix prices for the
summer of 1944 came round, trawler owners again claimed that hake
prices should be increased, and a further 7d. a stone was conceded,
this time on the grounds that the Milford Haven fleet might have to
be transferred to Fleetwood as part of the plans for the invasion of
Europe, and that yields from the hake fishing would therefore fall.

The results of the first year’s trading, under the revised prices of
June 1943, turned out to be even more favorable to the trawler
owners thaa the Ministry had estimated when fixing the prices. The
average net profit per stone of fish landed was more than s, 34—
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twice the estimate and more than half the prewar average fr;;hinrcl-
price. The depleted fishing fleet was reckoned t(;) be. earning i? -
cent on its capital. The figures pomtt'ad to a re1 uctmnfm prlt(;zs P
further 1d. a pound; it was deemed inadvisable to en olrclce for
the winter season, but the trade was warX}efi that it wou (.tcomrc;ls——
following March. However, largely for p.(Jlltl‘cal rgasons,la;:i Sfiin__a
the end of the war was in sight and with it a lgzgr/z ] lec e
general price cut was again postpom.ad. Not till 1 , 1naasgcceq—
cal climate more favorable to d?astlc price contr(;ls, were sue ail
sion of cuts put into force, which even so left t1 e elarnmg
sections of the industry at a more than generous level.
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CHAPTER 5

THE PEAK EFFORT IN HOME PRODUCTION,
1942-45

TILLAGE INCREASES

The first two harvests of the war can be said to have been
planned, only in a very general sense: farmers had been given
guidance on cropping policy, but a great deal had been left to their
own discretion, and recourse to price manipulation as a means of
making one crop more attractive to them than another had been
almost entirely eschewed. (Seasonal price variation had been and
was to be used to influence the rate of marketing of particular crops
and livestock.) The governing factor in those years had been, not
a program of requirements laid down by the Ministry of Food, but
the shortage of feedstuffs, that forced upon both Government and
farmers measures that they might have preferred not to take. The
first two years of the plowing-up campaign, though tactically and
literally breaking new ground, were imbued with a defensive strat.
egy; the production of extra supplies of direct human food took
second place to the maintenance of as many livestock as was prac-
ticable under war conditions. The pigs and sheep that were sacri-
ficed may be likened 1o the inevitable casualties of a retre
stronger positions,

However, when, in the summer of 1941, the Mini
and the Agricultural Departments began to make plans for the har-
vest of 1942, both the objectives of policy and the means by which
they should be attained could be more clearly seen, and more
readily agreed upon, than at any earlier time. The German attack
on Russia had given the British Isles breathing space; the threat of
mnvasion had at least receded; Lend-Lease and Canadian help had
removed anxieties about overseas supply and made it certain that
shipping resources could be used to the best advantage. The task
befo.re British agriculture, therefore, was to provide the largest
possible amounts of those foods that could partly or wholly replace
imports—wheat, potatoes, and sugar beet—or those that could not
be lm[)ortefl at all—fresh vegetables and milk. Since any further
reductions in livestock other than pigs and poultry were not desired,
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an increased production of crops could only be got from a furth.er
enlargement of the tillage area. This process would. soon reach its
limits; the plowing-up campaign was in course of using up reserves
of fertility in the soil stored up during the years it had been under
grass. Some land would soon have to be put under temporary leys
if its fertility were not to be seriously imp'alr'ed.

There arose, therefore, a point of timing. If the peak effort
could not be sustained over more than two or 'fhree seas.ons,'w}.len
could it most usefully be made? Was the maximum saving in 1m-
ports wanted in 1942 and 1943, or later in what was now ob.vmusly
going to be a long war? In the summer .of 1941 this question vl\{as
difficult to answer; however, it was dec1.ded to go for the earlller
dates. The object set for the third plowing-up campaign was /;:
million acres, or not much more than half that of the prev10us.year%
and although 1% million were actually plowed up, the' Teversion ;)1
some 300,000 acres to temporary grass, together w1th. encroach-
ments on the agricultural land for airﬁeld's and other mllltaﬁy ;iur-
poses, meant that the net increase in the tillage area was rather less

illi res.
thar}na 1132121(/)23?(1}16 fourth year of war, an even .greater ef’forft‘1 was
asked for—the plowing up of a further 11/’10 mllhgn acres, a 1 gl(xlre
at first thought to be beyond the industry.s capacity, and only de-
cided on as late as October 1942, when import pros‘pects w;]are at
their gravest. Although this aim was more than achieve 0, the net
increase in arable land was again rafther less——sqme 800,00 E}cresI—
and this proved to be the virtual limit of the plow.mg-up campaldgn. thn
1943/44, though some 500,000 acres were again brought under the
plow for the first time, an almost equal area was put back to tempo-
rarylgrzzsr;trast with the earlier campaign, those‘ of the .later years,
for all that they resulted in a smaller increase in the tlllé.lg.e are.zi,
greatly increased the direct output of human food .frf)m British S(f)l] .
The acreage under wheat in 1943, at nearly 3% IIHHIOI.I, was douh e
what it had been in 1939, and 40 percent more than in .1942; that
under potatoes had been similarly _doubled c.ompared with prewar.
In addition, there had been sizable.mf:reases in the acreage of 5111)gar
beet, the production of which was limited by the capacity of the 9Ze2t
suga’r factories, and of barley, a surplus of' which from the 1Th
harvest made a useful diluent for brt?ad durlr.lg most qf '1943, e
acreage of oats, by contrast, reached its peak in 1942; in'later years
oats lost ground to wheat and barley, the former the bread grain
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par excellence, the latter encouraged by the Government as a poten-
tial ingredient for flour, but in fact never used for that purpose after
1943 (what was not used for beer was allocated, as the shipping
situation showed signs of improvement, to livestock feeding). There
were also, during these years. considerable increases in horticultural
crops such as tomatoes, cabbage and other brassicas, onions, chic-
ory (for use in coffee “extract”), and, above all, carrots, besides
the important nonfood crop of flax, hardly at all grown in the United
Kingdom before the war.

Thanks partly to favorable weather during all the war years,
these enormous increases in acreage were not, as one might have
expected, accompanied by falls in yield. On the contrary, yields of
the principal crops—wheat, barley, oats, potatoes, and sugar beet—
exceeded the average almost without exception. In the critical year
1943 the wheat and barley yields were 13 percent above normal,
the equivalent, it was estimated, of 500,000 tons of wheat imports.
(Not until 1946 could the run of good harvests really be said to
cease; and it was in that year that the United Kingdom was driven
to ration bread and flour.) Looked at in retrospect, the war effort
of British agriculture, reflected in output no less than in acreage
figures, takes on the aspect of a triumphal procession, with the hint
of impeccable organization that such a procession always conveys.

FERTILIZERS AND FARM MACHINERY

Careful organization there certainly was. In the first place, the
planned production of the later years, arranged in accordance with
programs worked out by the Ministry of Food (for flax, the Min-
istry of Supply) and the Agricultural Departments in collaboration,
could not have got beyond the drawing-board stage if the Govern-
ment, through the County and District War Agricultural Executive
Committees, had not acquired both the knowledge of each individual
farm and the confidence of the farming community that were es-
sential to putting it into practice. These things could not be gotina
hurry, and that fact alone would have precluded production in-
creases of such magnitude at an earlier stage in the war. In the
second place, farmers had to be provided not merely with the work-
ing capital to increase production (this was done largely by the
rough-and-ready, but as it seems effective, means of generous price
increases early in the war) but also with the factors of production
themselves—labor, machinery, and fertilizers. AJ] these, in a world
at war, were likely to become increasingly scarce; only the Govern-
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ment could see that they ;verelprovidetd (inr ::;?):S};tﬂ?gmfz?t:lili%iez
the prewar stage it had already acrjeple s o the Agriodl
s for assisting agriculture embodie Agrieul
turerI}stIcr)lfealS;;; (1) had included s‘ubsidles on h}r?ne C?lr.ld ba;l:djll;;
to encourage farmers to improve thelr grasslagq. ertll) 1zersUired :
been inclu:ied in the list of essential commodities to de'act(}l] Essez
the Government under the storage schemes authodn'ze t}lln Serin "
tial Commodities (Reserves) Act o.f' 1938; an inl e tishgand
1939 purchase of the import}jd fertlhz?rs: Eftritr;ceu ?,:a}; Egmn nd
hosphate rock, expected to be scarce in w e, gun. Ni-
Frogtfnous fertilizers, mainly sulphate of ammonia, :\}fler(:) ;%r:ez l}:r(c))f
duced and not expected to be sca_rce, at any rate at te e
war. It was arranged that fertilizers should be ?ondrcl)) e n };\ e
Min.istry of Supply, which would, however, be g'u@e by t E gn
cultural Departments on matters of supply and distribution affecting
1 aign.
e %)r(;dt}?er O\s}lllsltrrtlhcear:xr;egtations of the prewar é)lgngers \;lereui\gi
‘es of nitrogenous fertilizers exceede ema
fligzg a?tlszlj}??ch suppligs fell somewhat sl}ort of requlremefn;s9 Zg
Cause, of shortages of labor and transport; in the sumrrfletrho ferti,-
Order prohibited (except under license) the use of these .
firzlersrdurifxg the months of September to December, w{x}en wmte;
rains are likely to wash them away. For potash andfp;losp at::dr::g;d
drastic measures were necessary. The collapse.o' r}?nce reduced
supplies of the former to twao-t(}lnrds( ;f ;Igmll;lés].ngt §03u1207. °
series of Orders (2, No. ; 3, No. 1 4,
11\190408;26) f::.; (i)sfsjed restricting sales of potassic fertlhzersdt(f)1 farm-
. i otatoes, market-garden crops, sugar .beet, and flax, or
wh groWI'IIlg Es certified by the W.A.E.C. to be seriously deficient in
;Jv(})ltc;ssi-sol;t; Orders even specified the amount of potash per acre
{ 1 se priority crops.
that’l{ilg};tlbgla;rp?;fht()osg}ll;esp was Zven };nore difficult. Basic s.lag
out utehadpdoubled by 1942, with the increase‘m steel production
E e: but basic slag is not generally applied to arable land.
gt le'n ,of hosphate rock from the western Mediterranean were
uppflfe'S 19I:1~0 to be resumed when French North Africa was re-
cover duallt the t;nd of 1942; meanwhile supplies from. Nauru in the
g;‘(,:?gi had first been reduced, when a German warship successful.ly
raided the island, and then cut off when the Japanese captu.l;’e'd :it
In December 1941 the use of phospha‘tes on pasture was prohi 1tSe ;
two County War Agricultural Committees {Norfolk and East Sus-
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sex) experimentally rationed phosphates during that winter.' The
following autumn the Norfolk system, which had been a pronounced
success, was extended to the whole of England and Wales
definitely linked with the cropping plans for the 1943 h
Farmers might henceforth obtain both phosphatic and potassic fer-
tilizers only upon production of a certificate from the County Com-
mittees. Allocations to counties were hased on standard dressings
per acre of arable crops, with special allowances for soils known to
be deficient in one or the other ingredient. In the following year,
1943/44, supplies of all types of fertilizers improved and the re-
strictions on their use could be relaxed; in particular, it was possible

to allow greater supplies of potash, of which the deficiency was
demonstrably acute in some districts.

The 1937 Act had also provided for
result of which its use by farmers h
last two years of pe

., and
arvest.

a subsidy on lime, as a
ad very much increased in the

ace. One of the unforeseen results of the war
was a slight shortage of lime for agriculture, due to incre

trial demands and scarcity of labor in the lime works.
Government extended to lime producers the financi
given to other industries whose output it w
wartime; at the same time it extended the
originally due to expire in 1942, for
which it was again renewed). These measures bore fruit during
1942-44; stimulated by a propaganda campaign, deliveries of lime
for agriculture rose to more than double the rate of previous years,
and may have been as much as ten times the pre-1937 level, De-
liveries on such a scale raised great transport difficulties, and it was
thought necessary to introduce zoning schemes and delivery quotas
for various counties or groups of counties in order that long- and
cross-haulage should be avoided, and, on the other hand, farms re-
mote from the producing centers sufficiently supplied. County Com-

mittees used their compulsory powers where necessary to ensure
that lime was actually applied to the land,
The Government had also bee

ased indus-
In 1941 the
al assistance
as desired to increase in
subsidy on lime to farmers,
a further three years (after

. n active in the last months of peace
about farm machinery. As early as September 1937 the Agricul-

tural Departments had taken a partial census of tractors, from which
it appeared that though there would be ample in the arable districts
of Great Britain to get the plowing-up Campaign in motion, the grass-
land districts of the north and west of Lngland and Wales would be
some 4,500 short. At the time of the Munich crisis the Ministry of

1 Given statutory authority by a Ministry of Agriculture Order (5, No. 1738).
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i ‘ne to requisition tractors and their
Agriwhurtz mast}:lg t:;sllyolf)rgr}:;lsg?fl for uqse elsewhere, as being the
:)I:lp e:llfii]ns by which the autumn plowing could hdave b:elr:l :rc‘cZ;nd.
plig;led. But this would have been both dlfﬁc}:dF an nuor;pt h}; Nat’iona]

hk Sir Reginald Dorman-Smith, the then chairma of ational
VI;, o ts’ Union of England and Wales, became Mlmsgar o gm
c;llrtrl?ri:\in March 1939, he at once pr(.)posed th?t stilgideonvtetrrzzet
should purchase a stock of tracttohrsr:d (;Irlngrllfizzr(ll ?nto cient to fneet
Mopaciiomey. Aocfo r]l;:li(l:;::iswhzse {)ractor prod-uction was at th}z:t
Momr COI}]I::‘:Z only azlj)out 40 percent of capacity; about half the
tlm“'] runn(l:lir-;cted for had been delivered at the outbreak of watrs,
stmti: r(;xnai;]der were supplied by the erfld‘ r(r)lfp 11e9r321.1t:&r£i?%;r:31ar
were also made to accumulate reserves o in ,
e e thfe ?hcofjtiiioﬁfhegsrc(;}: eg.oes beyond the value

] tance of the ¢ ’ '
of ;zet?:clzgis themselves at the opening of the: foz(ti apfl?d;ll(itel‘(;:i
:on. It meant that the company was operating g o
of ontpat hen war broke out, and therefore was better equippe 13
o OUtP“th;’ e? of private orders that ensued. In 193‘8 it had so d
e 0(())(;( tois in the United Kingdom; in 1949 it sold 17,00
abm{t 4,011 lrgCOOO' even so, it had nearly a year’s backlog of orders
e l?h ’ th "nfr 1i,ke one-tenth of its production appears to have
ool ksoni)e FheDGovernment, for use under th.e auspices of theh Wf;r
i)\f:rlilctl?ltslr]al yExecutive Committees; thle iemafm(iz; v;fsz l;o;go Vtv in;
j enty ol ¢

fomers th?r;ls]i‘;eSis6s)t.lm’l"lklx2:~2dwl;); Z Eomp};rable demand for other
shortage o ?1' ery, both imported and home-produced; and as the
RES chczlei{ce&nthz ,Government came to exercise complete control
war pr overnm
over its.su%ply a(r]‘ do;hitgrzf())l,ltilx(:;orts of agricultural machinery were

Unel ! ‘f) - rivate firms under Board of Trade license, the issue
under'tal}fen )l"ep ulated, from July 1940 onward, in accordance with
of .thc Ny ellgas foreign exchange needs. From J anuary 1941 the
hipping astw'tself became the sole importer of the more important
Governinen }11inery and eventually of all. At first, despite the lo.ng
pres of ma uch r;xachinery as possible was taken from Australia;
o e d Canadian aid, however, enabled it to be drawr} fr_om
pend Lease E'ma though the outbreak of war in the Paqiﬁc limited
North' Ameclilcal’lsed farm machinery, like fertilizers, to be made sup-
]?:(I:)tpifsa?l?)caction through the Combined Boards. Nevertheless, in
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every war year, imports—mainly tractors, tractor-plows, disc har-
rows, and hinders—were several times the prewar average. The im-
port of combine-harvesters in 1914 was nearly a thousand—-as many
as in thirty prewar years.

The control over home-produced machinery developed similarly.
From April 1010 the Ministry of Agriculture took over from the Iron
and Steel Control of the Ministry of Supply the allocation of steel to
manufacturers. Beginning with the large firms, this control was
tightened up by degrees until by 1942 country blacksmiths were de-
pendent on the Ministry for their few hundredweights of steel a
quarter. So also with alloy steels, drop forgings, ball hearings, and
timber. In 1911 it was decided to ration the demand for machinery
to ensure that farmers, particularly in those parts of the country that
had not been used to buying much machinery before the war, got
supplies according to need and not merely on account of existing
trade connections. From October 1941, the purchase of imported
machinery was only allowed after investigation by County Commit-
tees; the same system was applied to home-produced tractors in
February 1942, and to tractor-plows and threshing machines in
March 1943. As a result of these restrictions, the price of second-
hand machinery rose so sharply that it was subjected to price coun-
trol, which fixed as a ceiling either the original price when new or
the price of a new model of the same type.

In the years of peak production, more machinery was in use on
British farms than ever in their history; yet there was still a shortage
of machines, of spare parts, of labor for repairs, to say nothing of
accessories like binder twine and sacks, both of which became acutely
scarce as a result of the Japanese advance in Southeast Asia. From
1942 onward the Government strove to mitigate these difficulties by
getting farmers to make the best use of the machinery at their dis-
posal. W.A.E.C.’s gave technical advice to farmers on upkeep, ad-
justment, and minor repairs; courses were organized to train local
blacksmiths in repair methods for modern machinery, with which
many of them were unfamiliar. Groups of farmers, sometimes with
the support of County and District Committees, organized pools for
sharing machinery among their members,
another’s behalf. The Committees themsely
operators of machinery on a large
contractors. Sometimes they hired
often perhaps they or their contract
ticularly grain threshing,

or doing work on one
es had already become
scale, either directly or through
out machinery to farmers; more
ors undertook specific tasks, par-
for which only the large farmer would
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normally have his own equipment. T}‘u.are were }thofusarl)ds~ ojuscxgig
farms that could never have been moblhz'ed for tu(al OO(t'plll?arl fon
campaign, had it not been for th(? machmer.y, anf lE)arstwt y
tractors, made available by the deliberate action o the dzi)e.f .
Nevertheless, it is in the increase of n_mch‘mery' qwhnef: y il n zst
themselves that the real wartime revolution in Brltlsh. armm:lsmnOt
be sought. The first complete census of farm fn;ac tzxresrgrnw:zlse et
taken till May 1942, when already the 1}umber 0 1;35937  use was
double the figure estimated in the partial censu}? o1 : I ;rboé)t 1
1944 it had risen to treble that number. War ad r:n zom hout &
change that might otherwise have taken genﬁeratlons o P
if indced it would ever have taken place at all.

FARM LABOR

Without mechanization and retooling on suc.h a scale ar.1d a:v il:ig
a speed, the achievements of the food production camp:;ﬁr};ilit ld
have been out of the question, for t.here was neverf any pI o St);l !
a commensurate increase in the agricultural lab9r orce. nhome Ii :
of prewar planning, when only a very modfarateﬁncre:.se 1r:S om fI())re_
duction was being thoug(}ilt of_, thetresg;‘);;r:lllglgeain?t)ail:.mf;arnst, pad fore:

ortage and striven to : . :

?ﬁinaahlizl})xocrlesgree ogf protection to agricultural workers.agafmrsttlll):l:eg-
(lrz:lfted into the armed forces; and second, by arranguig ;workers
cruitment and training of a volunteer force of M{omﬁn an worker
(the Women’s Land Army), as had been done u}dt de war1 ‘ th(;
When, in the spring of 1940, the G(?vernment de_m1 ed to en atr(;gkee
scale of the agricultural war effort, it took especia mea?ures e-ﬁXinp
workers on the land; and it even overr.ode the_ normal wag . thi
arrangements in order to establish a natlopal nll)mlmum W?gi or the
whole Kingdom (2, No. 877). At that time epartr(rile;osthe ved
that in the calendar year 1940 alon.e, between ?0 lam ; ors n
extra hired workers would be required for agricu ture, lad out one-
tenth of the June 1939 labor forc'e; recruitment wou ! (it was
thoueht) have to be conSideral?ly hlghe'r than this, in order tohre-
placg workers who had volll(mtarlly gone into the Army or into other,
morcla }:llgh(lj}t, (l::sl}('l t‘gasre(:v:vrht;re these workers could have come from,
had tthlesynbeen required; but in .fact the ?alculation proved to l.)e .ill-
founded. Within weeks of the introduction of the Order r.es.tnctmgf
engagements of former agricultural em.ploy.ee§, the _Mmlstryl o
Labour employment exchanges were finding it impossible to place
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on farms all the agricultural workers registered with them; skilled
men were indeed in great demand, but there was little or no call
from farmers cither for unskilled labor or for the “land girls” being
trained in the Women’s Land Army. It was not until the spring of
1941 that the prewar labor force, diminished to some small extent
by call-up and wastage, and reinforeed by rather more than prewar
numbers of casual and scasonal workers, beg
inadequacy for the work it had to do.

By that time two things were clear. In the first pl
scale recruitment of men for agriculture was out of the question;
they could not be spared even had they heen willing to come. The
Women’s Land Army was in fact to be the only import
extra labor for agriculture, apart from unskilled
labor imported from Eire and prisoners of war. In the second place,
a great deal of this fresh labor could not be used in the way that
had been originally intended, namely, as employees of individual
farmers; land girls increasingly, prisoners of war predominantly,
came to be employed by County Committees in g
tract work for farmers and on land reclam
ects. One reason for this w

an to show signs of

ace, any large-

ant source of
and mainly casual

angs, both on con-
ation and drainage proj-

as, of course, that this type of work was
entirely new and so had no nucleus of existing labor on which to

build; farmers, on the other hand, preferred to use the men the
(and themselves and their families) to the
a land girl. The problem of housing 1
countryside not well provided with hous
filled with refugees from the towns,

was difficult from the very beginning, when there were only a few
thousand girls to be placed; nor was it solved when the individual
had been found an “approved billet,” or board with the farmer em-
ploying her. The Land Army, like its military counterparts, had to
develop welfare services on a considerable scale. Even so, girls
tended to prefer employment by County Committees, with its shorter
hours and generally more urban comforts and amenities.

From 1941 onward the Government found itself obliged to set
up hostels for agricultural workers on a large scale, either in requi-
sitioned buildings or in hutments especially erected for the purpose.
Over two years, that is to say by March 1943, nearly 1,000 of these
hostels had been set up, providing beds for 28,000 workers. After
that date the rate of expansion was slowed down, partly through
sheer want of resources, partly because it was decided in July 1943
to put a ceiling on recruitment for the Land Army, now 80,000

y had
utmost hefore asking for
and Army volunteers in a
es before the war, and now
billeted soldiers, and the like,

PEAK EFFORT IN HOME PRODUCTION, 194245 79

i i tance for
i i ther work of national impor

strong, in the interests of o ' nc

Whic}llD “mobile” women were needed. The (.mly s.lzable adfd1tlon :)(;
i thereafter was in prisoners of war,
the acricultural labor force ‘ (
Whombthcre were 25,000 in June 1944 and 58,000 1}111 Junfet 1945, and
) i i after.
who continued to be indispensable for some tm;le t ertc.zqtical _—
The broad conclusions to be drawn from t e statis s
of hired workers employed in agriculture during -thedwa}rtyeﬁ;s ar
: d boys remained virtua -
he number of men an '
oo alf a million, losses to the Services and ot(her
‘ its (in-
employments being balanced, as of Julne 1944, b); n(c]:iv;ferc(zzguio im
i ienti j to military service,
cluding conscientious objectors . . . !
work l)g tribunals under the National Service Acts) anfi erlsone1r953(;
war T};}e pumber of women and girls, about 55,000hmt turller i ular,
haq.riéen to 143,000, its peak figure, in June 194}?. T eet};)ai tengper-
Jabor force in the industry had risen by not m}fxc I}?OIBOO i ton per-
cent—Iess than this, if allowance be }rlna(ieb orft e ev;n 0 or s0
i ir wi Such a labor force,
workine farmers and their wives. y
h mecrl: anical aids on an unprecedented scale, could nottbave CEEZn
W}i’th the seasonal rush of work, particularly at harvest time. o
before the war, farmers had been accustomed to recruit a sizable
efo ,

i i g p g tuated
ronortio Of cas W
i n ual labor artlme CrOpplll rograms ‘a(',(:e“
p p . r‘kS in the ’demand fOI' labor and made it ncCeSsaly

: i to recruit it. In particular, school children
:1(1))(:\(:(1: ihingealofﬁff}z),s and townspeop.le on holi(-iay, were encr(r)lull'zgzg
to join “harvest camps”; in rural dlStI‘lCt'S f:hlldrer(l1 Vs}fler(;l el.d}; zof
on Ja large scale for potato plantir.lg and hftmigl, a;xh t :;i (;ltl beyfree
state-controlled schools were manipulated so};1 ;t ey derglz. ¢ frec
for this purpose. (It was illegal to employ ¢ 11 ren un winkeh ot in
one year at least, 1944, infring.ements of the law wer:l prmed S};OW
order to get the potato harvest in.) No ﬁgiur_es are av ilable to sho
the extent to which the labor f.orce at peak times v\tra}s1 eg ment Very
these various means, but their contribution must hav y

tionary at just over h

the seasonal pe

considerable.
POTATOES

The observer is left, therefore, with a sense of great} bhut 1pre-
carious. achievement when he contemplates the harvests of the ateli
} war. Their dependence on the weather, on sufficient casua

{aes;s- Eeing forthcoming, on the course of thg war ltse!f—;for Itahar;
and German prisoners of war were a decisive marg;nfa source O
labor—makes the planning of the Departments, and of farmers, par-
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take of the nature of a hazardous though successful gamble. Those
who urge upon the United Kingdom the greatest possible degree of
self-sufficiency in food production, as an insurance against war risks,
are apt to overlook the increased uncertainty that comes from re-
liance on home agriculture alone. Tt is a historical fact that even at
the worst period of the war, imported supplies could e more reliably
forecast than those from home production. It is also true that the
problems of control and marketing facing the Ministry of Food were
at their greatest for those commodities that could not be imported
at all.

Of these problem foods the potato takes pride of place on all
counts. It was the enormously increased acreage of potatoes, from
1941 onward, that strained the labor resources of agriculture to
their limits; it was the repeated planting of potatoes on the same
land that brought about a serious problem of eelworm infestation in
the later years of war; it was the potato that set the Ministry of
Food perpetually oscillating between the Scylla of shortage and the
Charybdis of glut.

Why did the Government, and more especially the Ministry of
Food, seek to promote an increase of the potato acreage until it was
almost double what it had been before the war? Sir William Bev-

eridge, writing of the earlier period of food control (7, pp. 153-54),

supplied part of the answer: . . . it yields a much higher food

value per acre than any cereal, and is therefore attractive to adminis-
trators who have just learned about calories.”
twenty years later he might have added “and vitamin C,” which at
times loomed at least as large as calories in the minds of those advo-
cating greater and even greater potato acreages. He went on to point
out that the advantage of potatoes over cereals “is diminished by the
greater cost of production and the laboyr involved. Still more it is
affected by the highly speculative nature of the crop,” and he ex-
plained, with wit, brevity,

P : and force, the troubles into which this
puckish vegetable” led British Food Controllers.

Since Beveridge’s work was one o
planners, it is at first sight surprisin
not have been more w

Had he been writing

f the textbooks of the prewar

ht g that the Government should
ary in its approach to the potato problem. Yet
even before the fall of France it had encouraged an increase in the
acreage that—unless yields were acute

should rise sharply—must result in a b
the decision to do this, along with
grower of loss, was announced in D

ly subnormal or consumption
eavy surplus. Moreover, when
an undertaking to relieve the
ecember 1939 in the House of
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Commons (8), there was already in prospect a sizable surplus from
939 er )

the }I‘ii)ncllootli)\;e forces behind a “forward’.’ potato p?llcy arfpez:r teo
have been various. There was a desire to insure agamstt a shor :goi
such as had occurred in the spring of 1917, the pota'(; queuoef -
which were still remembered. Th.ere was the very ?th}sl en(;educer-
oreanized interest in potato growing, 1n the form Ot € pn(()ier the
cosltrolled Potato Marketing Board that had beerll'ie Upt l'lctin o
Agricultural Marketing Act of 1933., and that, while restr ! Stga]Se

ta?.o acreage and regulating marketing so as to keep Prtwe It was’
had also carried on propaganda to get more potatoes e? f?rcl).od’s Po-
the staff of this Board that now formed the Mlnlitry 0t to control;

tato Division and had largely drawn up the plans for 110 ato bund a’s
moreover, the levy the Board collected from growelrs aytatoeS i
a possible means of financing the Purchase of iurp uz'po jocs Wit
out cost to the Exchequer. (This levy was ater 1sc)onThere |
inconsistent with the promotipn of potato consu.mpt;on;il | here wa

the legacy of the original estimates about wartlmé: 2(5)0 pc et ir;
drawn up in 1936/37 on the basis of the SUPSOSe ; pgr :increase
food imports in the first year of war; these ha env1sag}f a | inerease
in potato acreage of one-third or more. There was the utrl t;:l}; ‘

belief, to which Beveridge had hlmse.lf given some Suppolrd,th a fsu -
plus ;;otatoes could be readily used in the loaf an'd wc;lu erel.ore
provide a means of direct and certain economy in w éaat sﬁpptﬁsi
(He said, following the Royal Congmssmn for Whea{l uEp u;:s t}?

was responsible for wheat control in World War It alt) ut .0{ 1e
Armistice of 1918 the loaf would .have conta{lned a su 1fga.ntfla ele-
ment of potatoes; but this assertion was mistaken.) Rein .orctxf;g
these, but mainly influential in the years after 1940,. was sceentl c
enthusiasm for the potato as a valuable. source of v1tanfnn 1 s Eari
ticularly when supplies of imported fruit were cut off orh ac }(:
ships. Arguments that might have cut the other way, such as t g
burden on transport facilities that increased supphe.s of ware an

seed would mean, and the labor that wou-ld b.e req}nred to harv;est
them, went by default. As has been r30ted in discussing the plans o;
rationing, the prospgct of other wartime shortages than that of foo

lected.

wasllirf}f})};tr:esgo far from considering what thfa optimum acreage of
potatoes should be, the Ministry. of Food, with the suplport f’f the
Cabinet’s Scientific Food Committee, w'ent out for the max.tmum.
The increase of 130,000 acres achieved in 1940 compared with the
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previous year’s figure of some 700,000, was regarded
ing, and in part due to the vague terms in which crop insurance had
been promised to growers. For 1911, it was decided to resort to
compulsory directions to plant, issued (though not without discus-
sion with the grower ) by CW.AE.Cs, and carrying with them an
inevitable guaranty to purchase any sound potatoes for which he
could not find a market. Under this stimulus and an increased gZrow-
er’s price, the acreage sown in 1941 rose to 1, million, more than
0 percent above the prewar average.

These measures were to involve the

as disappoint-

Ministry of Food in elaborate
arrangements for surplus disposal, complicated by the fact that the
size of the surplus was, until the very end of
known quantity. The trend of retail sales could not readily be fore-

seen, depending as it did on the supplies of other foods —both for
human consuruption and for domestic

and hens-—and the quality of the pot
tatoes in clamp, during the winter
according to the state of the crop,

every season, an un-

animals such as dogs, pigs,
atoes themselves. Waste of po-
and spring, was equally uncertain,
the skill of the farmer in clamping,
and ahove all the weather, particularly late in the season. The Min-

istry had to be ready to change its disposal policy at short notice, in
accordance with statistical returns that could never provide a certain
guide until after the event. These difficulties would have been in-
escapable, even had acreage been limited to the
to ensure that there were enou
mand. They were much enh
tritional grounds, partly in
partly to avoid criticisms
consumption.

The 1940 crop was itself so good
order of 500,000 tons, and in Decemb
to buy potatoes for resale, at

amount necessary
gh potatoes to meet unrestricted de-
anced by the (]ecisiorw»pﬂrlly on nu-
a desire to economize in imported wheat,
of waste—positively to encourage potato

as to indicate a surplus of the
er the Ministry of Food began

a lower price, for feeding livestock. By
an orderly process of disposal, month by month, it hoped to avoid

the confusion and waste that must have ensue had action been post-
poned till later in the season. But there were many, particularly
among the scientists advising the Government, who looked askance
at this expensive way of getting rid of what they regarded as an in-
surance against starvation.® They urged that it would be better to
subsidize potatoes for human consumption, and hoost them by an
advertising campaign. The latter was embarked upon in March

2 ; Sl “ool; .
According tf.) Salaman (9, p- 578), the ‘policy of the Government was to regard
Potatoes as the main reserve for calories . . ™
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bsidy were overcome by the discovery

1941; objections to the su ary in order to stabilize the cost-

. qae 3,
that it would in any case be neces
of-living index.

i db
However, the weather of 1941-—a dry cold spring followed by

. a slight end-of-season
heat and drought-—was such as to {)IOdux(;ec:o;.gThe Ministry of
shortage, thanks to the lateness of the ne an end-of-season reserve
Food }Tad carmarked by purchase on farms ould not keep in the hot
of some 250,000 tons, but some of theli? wd Potato queues in some
weather and had also 1o be sold for stOC, ee d uite mistakenly, for
districts caused the Ministry to be crlu(‘]:lf;3 s,tr(:mgthen the case for
its earlier surplus disposals, and seemed been accomplished. But
the increase in acreage that had alr.eal y thought—to build up a
it also emphasized the need—or so lttlzzas,s ring of 1942.
much larger end-of-season reserve tf}(:;s Stoo}ZI out more sharply thz?n

The paradox Ofbpozftgnlzzlf}éreater stimulus to consumptio?éfiﬁ
beflorc; therf}dnvl\:{lsstte ea;xd at the same time ITlore and yet :llé)r; eCiin o
0;( in dv?rlqins; a ;llortage that, shouI.d . Occuri[wv(v)as indeed no
banmne fact of the consumption increase. il o
worse by the 'ach matical platitude that the actual size 01' - };as
ot thfm . mdt“ ?;)w in proportion to the average SUPPfle dable
or f]eﬁmt e But the position was in fact more orrrr; o
desired to sef;ure(;h increase in acreage brought in grows31d e
thap that, for ea suitable soil, and even when the grossﬁ}t'f ¢ o
It)}(:“mmd :;tofrz:rubnelow average, the net yield of I)titat;fsport?on that

ese was : § in the crop, the
i Wil e e e
went for hu . .
amount sold for this purposehn}lllg:‘fynzi.ﬁered so much from blight

The crop of 1.19if‘1;;hnf;agign was not undertaken; there would in
that a fresh pub lcsu); lus that year for human consumptlo;, al tnof
fact have been n10942)pbeen perversely early and produce- a glu
the next :mp ((T};e acreage had been increased yet again, to over
new potatoes.

1.3 million. in face of the worsening shipping situation early in
. mill P

1942.) Heavy but quite misconceived criticism of the high propor-
. ea

. een fed to animals or otherwise
Eion of t,}’1e prefvmustzr?ﬁ)etizg:ragdl‘),ertising campaign that was now
wasted lz?nt S slogan “Eat Potatoes Instead of Brea('i. This
launched with its I}?al(;lamped down toward the end of the wn:}e{* be-
campaign had to eaccount of it or for other reasons, the “disap-
cause, wl’l,eg;ei;o‘z;‘wes the previous autumn had risen sharply, and
pearance
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the Ministry had been constrained to incerease the supply by reducing
the size of the ware riddle. (Potatoes are “dressed” for marketing
by means of a riddle that allows dirt and undersized potatoes to fall
through. The Potato Marketing Board had adjusted the supplies
coming onto the market by preseribing various sizes of riddle from
time to Ume; this practice was taken over lvy the wartime control.)
But again the new crop was carly, and even more end-of-season po-
tatoes had to be sold for stockfeed than in the previous season,
However, the eropping program for 1013 had been fixed at a
time when the Ministry of Food seemed to have conjured up the
specter of future potato rationing: and yel another 100,000 acres
were added to the previous year’s area, despite the misgivings of the
Agricultural Departments. The crop was correspondingly larger,
but consumption during the autumn ran higher still, and once again
there were fears of a spring shortage that led to a reduction of riddle
size 1o the almost derisory figure of 114 inches. Rationing was in the
end avoided, but the Ministry of Food began the new crop year,
1914/45, with much apprehension. Shortage of labor, and particu-
larly the ceiling that had been put on recruiting to the Women’s
Land Army, had at last put a stop to the expansion of potato acreage;
it was indeed only after much persuasion that the Agricultural De-
partments had agreed to maintain that of the previous ye

ar. Har-
vesting and elamping conditions were unfavorable; the

yield was
down (6.4 tons per acre as against 7.1 the previous year); and
though these conditions in themselves operated to reduce consump-
tion early in the season, rationing seemed almost inevitable, and was
prepared for, during the first months of 1945, In the event, however,
no more than a rough-and-ready allocation scheme,

operated by
agreement with the trade, was put into force, and no more than mild

local shortages were experienced. (Indeed, for a fow weeks in
March and April, the Ministry wondered if it had not gone too far
in reducing consumption, and hastily removed restrictions it had
imposed on the free movement of potatoes from one part of the
country to another. )

Neither the planting of an acreage almost twice
war period, nor the laborious accumulation of an end-of-scason re-
serve amounting, in 1943 and 1944, 1o as much as 700,000 tons,
had sufﬁged to lay the bogy of shortage. Although rationing was in
fact avoided until the disastrous year of 1947/48 (when a rudi-
mentary form of it was imposed and did no harm)

. » the Ministry
continued to labor fearfully year by year until the restoration of

that of the pre-
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supplies from the Channel Islands‘ closed the end-of-season gapd.
Fxcept that a shortage of potatoes in th.e shops would have cnu.ie
great public annoyance, this gap was ummporlar.lt, for the contribu-
tion of vitamin C that comes from old potatoes in the months: 'from
March onward is quite negligible. Indeed, from the nutritional
point of view potatoes are best eaten in the early months of the
season; and the policy of withdrawing the good keepgrs for the end-
of-season reserve meant, in effect, debasing the quality of potatoes
on the market throughout the year.

The fact that, in order to secure a given supply of sound potatoes,
consumers had to huy more potatoes than they would have. done
before the war, may well account for a conside.rable proportion of
the apparent rise in sales for hl{m;m consumption durlngbthe war
years. Another element in this rise, which while it cannot be meas-
ured cannot be ignored, is the use of potatoes for feeding the greatly
increased numbers of “backyard” pigs apd poul}r?’. That potatoes
should be heavily subsidized to the benefit of privileged consumers
of home-fed eggs and bacon was clearly an abuse, un'av01dable_ so
long as the Government regarded potzttoej as a sub.stltute .for im-
ported wheat, and therefore a “ship-saving crop. It is questionable
whether the extra supplies of potatoes grown in the later years of the
war were anything of the sort. That there was no subsmntlal‘ fall
in flour consumption during these years of abundant potatoes is an
indication, though not decisive evidence, of what may have been
happening—widespread house.holfl waste, pro_moted byGthe cheap-
ness of potatoes, their often 1ndlﬁe'rent quality, and olvernment
encouragement and assurance of their plenty and food va ue. f

Except in the scientific sense, potatoes are not a sul?stltute or
bread at all, though bread has to do duty fo.r potatoes if 'they are
cearce. On the other hand, they are, within limits, the obvious way
of making scarce supplies of meat and bacon go further at a main
meal. It is not surprising, therefore, that potato consumption should
have begun to rise sharply in 194.11, when 'the meat ration .fell even
more abruptly; and it was only right, p‘artlcularly. at that time, that
the Government should do its best to insure against a shqrtage of
potatoes. But the deliberate fostering of p(?tato consumption a'fter
that date is much more questionable. It carried w1th. it (?xtra anxiety
and expense; because of the uncertainty of the crop it did not en.a.ble
a planned reduction of wheat imports. Beczu.lse of the competition
of sugar beet in the traditional potato-growing areas, and the in-
creasing incidence of eelworm there, the extra acreage had to be
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found in counties with naturally less fertile soil, often on newly
plowed pasture deficient in phosphates, farmed by those to whom
potatoes were an unfamiliar crop. This was reflected in yields 2 10 3
tons per acre lower than those in the fenland distriets.

\\."hvn the generally lower quality and higher wastage of these
marginal potatoes are taken into account, one cannot hut feel that the
extra 200 to 250 thousand acres devoted to them in each year after
1942 might have been put to better use. The substitution of bread
grains would not, in all probability, have shown a significant paper
loss in calories; the demands on labor would have been less, and the
element of uncertainty, particularly after harvesting, must have been
greatly reduced.

The case of potato policy has been discussed at some length
partly because only by a year to year account of its vicissitudes can
it be made intelligible, partly because it illustrates the nature and
limitations of a planned food economy more clearly than any other
major article of consumption. “With the potato,” remarked Sir Wil-
liam Beveridge, “we are back in the period before international trade:
its price rises and falls precipitously, as did that of wheat in the
Middle Ages” (7, p. 153). He could not be expected to foresee a
time when, in the names of price stabilization and nutrition, the
Government would all but cast aside its principal weapon—yprice
change—as a means of discouraging waste and adjusting supply to
demand in time of unavoidable scarcity. The Ministry of Food’s
publicity referred, in one of its more sanguine moments, to “The
Potato Plan”; in truth potatoes defied all planning, consistently im.-
pelling the Ministry to expensive, if successful, improvisation, simply
because they were all home grown. They exemplify by contrast the
strength British food policy was to draw from its very dependence
on overseas supplies.

LIVESTOCK

In.contrast with the earlier years of war, these years of peak
effort in crop production were not marked by drastic changes in the
numbers of farm livestock. Pig numbers, already down to 2.1 mjl
lion (or half the prewar figure) in mid-1942, fell to a low ;)int {
1.8 million a year later; thereafter they began a slow rin:; Who
more barley was released for feeding. Poultry numbers fohllc’)weder'1
similar course, though their lowest point, also in 1943 was ab .
two-thirds prewar. Sheep numbers, reduced on account (’)f th;: sh(())rutt

age of grazing, remained more or less stationary; those of cattle rose
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slowly and in June 1945 were returned as 9.6 million, or about 7
percent above the prewar level.

The amounts of meat, milk, and eggs available for the ordinary
customer as a result of these changes depended also, of course, on
the eflect of changes in the types and quantities of feedstuffs for
animals as well as on the ability of the Government to attract these
products to controlled channels. So far as meat was concerned, the
control of marketing and slaughter was complete enough to render
illicit transactions numerically unimportant; the fall in output to
about 70 percent or less of the estimated prewar quantity is mainly
a function of the fall in livestock numbers, though a subsidiary in-
fluence in the case of beef may have been the absence of both feed
and price-inducement to carry prime animals on to weights at which
they would yield the highest proportion of meat to bone. The out-
put of home-produced bacon at its lowest (some two-thirds of the
prewar quantity) had fallen less than the number of pigs, because
hardly any pigs were now used for fresh pork. The converse is true
of eggs; it was estimated that as much as one-half of the total pro-
duction escaped control, either through exemptions or simple eva-
sion. This estimate includes the production of domestic fowls and
others not included in the Agricultural Returns, and cannot there-
fore he directly compared with the change in the numbers of farm
poultry, noted above; nor are accurate estimates possible either of
home-produced egg supplies before the war or of the fall in egg
yields as a result of inferior supplies of feedstuffs. But it seems likely
that the number of home-produced eggs marketed through normal
channels, i.e., those now controlled by the Ministry of Food, was
considerably less than half the prewar figure.

Milk production was more complicated, and more effectively in-
fluenced by Government action. The fall in yields that occurred
during the first two years of war was a source of anxiety both to
experts in nutrition and to administrators. The adoption of the Na-
tional Milk Scheme for mothers and children (chapter 8), together
with the shortage of other foods—especially condensed skimmed
milk from the Continent (10), much used by the poor before the
war—and the general increase in money incomes, led to a steady
increase in the demand for milk from the summer of 1940 onward.
The Ministry of Food was forced to restrict the amount of milk that
might be sold to the ordinary “nonpriority” consumer, notwithstand-
ing that the amount of milk used for manufacture into butter, cheese,
and other milk products was also restricted. From 1941/42 onward
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supplies for adults fell, for several months exch winter, to an average
oflittle more than two pints per head per week (imperial pints of 20
ounces, equal to 1% American pints). So long as priority demands
continued to inerease, even this meager supply would be in continual
peril: an increase in milk sales, and particularly winter milk sales,
from farms was therefore urgent.

Some steps had been taken in this direction during the first years
of war, by bringing into the Milk Marketing Schemes cow keepers
who had not sobd liquid milk before the war, beef breeders who used
mitk for calf rearing, and makers of farmhouse butter and cheese.
As in World War 1, the production of the latter, and also of veal
calves, was deliberately made unprofitable by controlling prices at a
low level: on the other hand, geucrous prices and guaranteed market
for liquid milk encouraged its sale and the use of substitutes for
calf rearing. (From 1943 onward the Ministry of Food marketed a
National Calf Starter, based on dried whey and dried skim milk;
the saving of milk for the year 1914 through the use of this and
proprietary call foods, made under Ministry license, was estimated
at 50 million gallons.) In each year of the war up to 1913, the num.-
ber of producers registered with the Milk Marketing Board for Eng-
land and Wales increased; in the latter year, it was nearly 15 percent
above the September 1939 figure. Since newcomers were naturally
those with small herds, not specialized for supplying milk to the
liquid market, they could not be expected to make a proportionate
contribution to supplies. Nevertheless, but for their advent to the
marketing scheme, the position in the winter of 1941/42 would have
been almost desperate.

For the fall in milk yields various causes were adduced,
from the shortage of concentrated feedstuffs. The unusually severe
winters of both 1939/40 and 1940/41 had been followed by ab.
normally dry springs. Dairy farmers were notoriously apt to keep
more hens than a calculation of feedstuff supplies would justify, and
it was inferred that some of the eggs not sold to the control were
produced from the dairy cows’ rations. Moreover, time was needed
for farmers to get the best results from new ways of feeding, based
on bulky home-grown foods whose supply varied from month to
month. On the whole, indeed, it is a matter for wonder that milk

yields did not fall further than they did; and a matter for reflection
that they would have fallen further, had the country’s dairy herds

consisted mainly of the finest type of high-yielding cow
highly concentrated and protein-rich diet, instead of a |

apart

,» needing a
arger number
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of more nondeseript animals that could l/no«lucc three or four hun-
dred gallons a year on an austerity diet. (It was because the experts
tended to argue in terms of the ideal cow, that they forecast a catas-
trophe that did not occur. )

For the remainder of the war there was no prospect of greater
supplies of concentrates; indeed, the raising of the 'ﬂouT extraclt.lon
rate in the spring of 1942 meant a furth(.zr reduction in supy; 1(;15,
though this was cushioned for the time l)emg”by the r'elea.se of t 3
Ministry of Food’s “milk prm]nclion. reserve of' ma.lzei importe
during a temporary casement of the shipping situation 1n the su‘mr}n‘eli
of 1941. In order to get more milk, the Government therefore ;d(
to rely on measures of education and 1')ropaganda to make sure t 1a;
farmers both realized the need for milk and made the best use o
their resources. Here, as in the campaign for more crops, the 'local
knowledge acquired by the War Agricultural Executlvde Commfltlt‘ees
proved invaluable. Their powers over the'number an .typtla_ o t1v<i(-
stock on farms, originally granted in pursuit of the al)(?rtn;le ivestoc
reduction campaign, were revised and strengthened in the summer
of 1942 (3, Nos. 1450, 2068, S. 391. They were asked to pay 1par-
Licular altention to farmers whose sales of milk per cow seemec ]ex-
ceptionally low, or showed an undue trend toward Suml;’lﬁl‘l‘ proc 1;13-
tion. These might be urged, with the threat of compulsion in t ﬁ
background, to grow suflicient winter fged for their be'-,asts', to cu !
poor yielders, to arrange for more calvings the following duflur}:lr},
technical officers would advise them on the management of t en}rl
herds. A series of “Victory Churn” contests was launched. Ir}l1 eafc
of six regions a miniature silver churn was awarde(.i as a trophy (1312
the county whose producers showed the greatest 1nc]rease in mi 1
sales compared with the previous year; th.ere.“fere la soda nationa
trophy and certificates of improvement for' 1nd1v1du'a pro ucers.h .

This drive for more milk was accomplished 1’)).' important techni-
cal developments, not in themselves new, but new in their apphc:jmon
to the whole dairying industry. The‘ first of.these was a n?t}onai
system for testing the quality of tl.le milk supplied by ea?h individua
producer. The need for improving standards of quality .had btlalen
long recognized; it became a matter of p.ractlcal urgency in t}.)e ot
summer of 1941, when the amount of milk that had to be re].ected
as unfit for sale sharply increased. S‘i.nce even a small quantity of
milk going prcmaturely sour might “infect” a large bulk consign-
ment to a distant cily, the problem went far'beyond the actual in-
cidence of unsatisfactory supplies. In the spring of 1942, therefore,
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the Government launched a Milk Testing Scheme which had as its
ultimate object the fortnightly testing of every registered producer’s
supplies. Since provision of staff and equipment had to be gradual,
the scheme could only be extended by degrees; by the end of 1943,
however, it included some 80 percent of the larger producers selling
by wholesale, and the downward trend in quality was rather more
than checked. Another scheme, under which farmers could, in re-
turn for a small subscription, have the health of their animals checked
at regular intervals, with veterinary treatment as necessa ry, met with
a rather poor response; less than 10 percent of cows had been en-
rolled in it by the end of 1944. By contrast, a voluntary national
scheme for recording the milk output of individual cows was received
with enthusiasm,

These measures, together with certain price adjustments and
special bonuses, and aided by exceptionally mild winters in 1942/43
and 1943/44, assisted farmers to reverse the downward trend in milk
production. I'rom the low point of some 1,200 million gallons a year
in 1941/42, a steady rise took sales to close on 1.350 million gallons
in the last year of war, 1944/45. Even so, winter milk continued to
be scarce, and the consumer without special priority continued to
suffer severe restrictions, more particularly as the priority demands
went on increasing. In one dry autumn after the war priority con-
sumers had to endure cuts in order to preserve the nonpriority
ance at 2 pints per head per weck. Not until 1949/50 w
to abandon restrictions at all seasons of the year,
tinually rising production.

allow-
as it possible
in spite of con-
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CHAPTER 6
THE CONTROL OF MILK

BETWEEN THE WARS

The Ministry of Food’s dealings with milk demand a chapter to
themselves, not so much because of the supreme importance of milk
as a food as because they mark the Ministry’s farthest departure from
its general rule of interfering as little as possible with the existing
structure of the food trades. Over the war years, and in the name of
the war effort, the Ministry was enabled to carry out, in England and
Wales, a reorganization of milk marketing on lines laid down by the
Government before the war, but then impeded by political obstacles.
In the long interregnum between war and peace that followed the
cease-fire of 1945, the position was consolidated. Those mainly in-
strumental in carrying out the policy came to be well aware of what
they were doing: “It is nice,” wrote one of them in 1943, “to
think of our Minister plucking flowers from the graves of his pred-
eccessors.”

War had come at a time when the British Government’s policy
for the milk industry was in a state of frustration and suspense. In
1933 there had been set up, under the enabling legislation in-
troduced by first the Labour and then the “National” Governmgnts
under Ramsay MacDonald, four producer-controlled Milk Marketing
Boards, of which by far the largest covered the whole of England and
Wales. (The other three were in Scotland, where, for a number of
reasons, the economic and political problems of milk marketing were
by no means so complicated.) The English Milk Marketing Board,
even more than the others, was primarily a financial device for regu-
lating prices by preseription. The buyer of the.mil'k paid the Bo;?rd
a price that varied according to the use to Whlc!l it was put, being
highest for sale in the liquid market and lower, in varying degrees,
for different types of manufacture. The producer, however, received
the same “pool price”’—varying slightly from region to region, and
subject to deductions, e.g., for transport costs—irrespective of use.
He was not bound to sell his milk to the Board, though the Board
must buy any milk tendered to it; the normal procedure was for
buyer and seller to enter into a contract, to which the Board was

91
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a party. Producer-retailers stood outside these arrangements, but
had to be registered with the Board and pay a levy on gallonage sold,
in order that they might share with their fellow producers the burden
of the unprofitable sales for manufacture.

As a quid pro quo 1o the distributive trade Tor the loss of the
superior bargaining power it had enjoyed hefore the Board was set
up, the latter undertook to fix a minimum price for milk sold by
retail, and to enforce it by withholding supplies. This price varied
with the season and also according to the distriet, being lowest in
rural arcas or towns with less than 10,000 people, and highest in
London. In effect, producer and distributor made an agreement to
safeguard their interests at the expense of the retail customer.

Price maintenance of this sort is perfectly legal in the United
Kingdom, but it aroused especially heavy criticism in the case of
milk. Fver since World War 1, the consensus of “informed” opinion
had been that milk distribution costs were far too high. The official
Reorganisation Commission whose report (1), dated 1933, had pre-
ceded the establishment of the Milk Marketing Schemes, had asserted
that there were too many distributors, often offering an unnecessarily
costly type of service that set the level for all distributive margins.
This opinion, itsell echoing the views of official reports of 1919 and
1024 was repeated by no less than three further reports in 1936 and
1937 (2; 3; 4). For social and economic reformers, it was axiomatic
that there were “too many milkmen in every city street.”

In 1938 the Government, acting on these repeated recommenda-
tions, had at length introduced a Milk Industry Bill in the House of
Commons. {t proposed to set up, alongside the Milk Marketing
Boards, a Milk Commission for Great Britain with powers to reform
distribution, including the introduction, by way of experiment, of
not more than ten local “rationalization” schemes limiting the num-
ber of retailers who might deliver in any one street. In addition,
provision was made, on health grounds, for the eventual prohibition
of the sale of raw milk, other than tuberculin-tested milk, under a
system of local option. The larger distributors acquiesced in the
proposals; but a storm of opposition broke from farmers, from the
Boards, the smaller distributors, and the producer-retailers. Some
of these objected to compulsory “pasteurization” or other heat-treat.

ment; others, to the establishment of a Commission that must weaken

producer control; others again feared that the distributive reforms

would cause them to lose their livelihood.

The Government bowed
to the protests and (though it had an ove

rwhelming majority in the
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House of Commons) withdrew the measure before it reached second
reading, .

The wartime plans for milk could not but be aﬂectefl by this
ignominious defeat. The first scheme considered by the I 00(.1 (De-
fence Plans) Department, at the end of 1937, had been drastic; the
contract system would be abolished in the event of war and the Food
Controller become the sole purchaser of milk, other than that sold by
the producer-retailers. The Milk Marketing Boards anf] the organs
of the distributors in England and Scotland, respectively, would
jointly be responsible, under the instructions of the Ministry 'of Food,
for allocating milk between consuming areas and a}ternatwe uses.
Prices would be controlled at all stages; rationing, with a consumer-
retailer tie, was contemplated in the event of shor.tage. .M(?reoyer,
there was talk of a complete reorganization of wartime distribution,
including such measures as the restriction of.deliveries to one per
day and the limitation of the number of retailers who might serve
any one street. o

These early proposals envisaged the corr.1p.1e1e subordma.tlon of
the existing Milk Marketing Boards to the Mmlstry c‘>f Food; indeed,
it was powerfully argued as late as the spring of 1939 that tl?e mar-
keting schemes for milk ought to be suspended corppletely in war-
time. By this time, however, the urgency of preparations had caused
the Food (Defence Plans) Department to enlist the assistance of the
English Board in working out the details of a milk c.ontrol.; and the
Board, naturally enough, sought to maintain its donynant 1nﬂl3ence,
already threatened by the abortive Milk I‘ndustry Bill. Not without
misgivings, therefore, officials acquiesced in a new scl.rleme of control
that retained the system of contracts and pool prices, to be ad-
ministered as hitherto by the Marketing Boards, but that reserved
overriding powers to the Food Controller, “fho would guarantee .the
producers’ price. In effect there was superlmpose:d on'the existing
marketing scheme a top hamper of guaranteed prices, in return f.or
which the Ministry of Food would in theory be able to c'ontrol milk
supplies. In practice, however, the Boards .wou]d be in a strong
position to influence the policy of their nominal oYerlord. Indeed,
the General Manager of the English Board was designated Director
of Milk Supplies in the future Ministry of Food. Control in this form
was introduced, after a rather confused interregnum period, in the
summer of 1940.

As with other commodities, there was no practical alternative to

making use of the staff of the English Milk Marketing Board both
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in the preparation of control plans and in their execution, when the
time came. But whereas it had proved possible to negotiate amicably
the suspension, “for the duration.” of other marketing hodies, e.g., for
pigs, bacon, and potatoes. and thus reduce the dangers of dual
allegiance to a minimum. this was not to be so for milk: morcover,
the existing balance of power in the industry, tilted as it was in favor
of producer interests. was carried over into the first year of control.
Had the proposals of the Milk Industry Bill been successfully put
into effect before the war, the Ministry of Food would probably have
had less difficulty in enforcing its policy.

In the first year of war, however, the latent conflict of producer
and national interest did not come out into the open, mainly because
a shortage of milk for liquid consumption developed only slowly.
The autumn of 1939 was mild, and sales of milk off farms were
higher than in the previous year by as much as ten percent; demand
for liquid milk, on the other hand, fell, and with it the pool prices
realized under the Marketing Scheme, since more milk had to go for
manufacture. At the same time, the scarcity and high price of im-
ported feedstufls were the chief among several causes of rising pro-
duction costs; if these found their natural reflection in increased
retail prices, the demand for milk might fall still further. Alarm lest
the health of the “vulnerable groups” in the population should suffer
from drinking too little milk led to the introduction of the National
Mill: Scheme, which came into force in July 1940, and provided
daily a pint of milk at 2d. (for the poorest, free) for children under
five and for expectant mothers. Even before this date the downward
consumption trend had shown signs of reversing itself; thereafter it

climbed inexorably and before long impelled the Ministry to intro-
duce restrictions for “nonpriority” consumers.

The decision of the Government to encourage milk
and subsidize milk consumption naturally focused attention once
again on its distribution costs: if these could he reduced, the financial
burden of subsidies would be by that much the less, Indeed, a
general subsidy to milk prices, as distinet from the special subsidy
embodied in the National Milk Scheme, might (it was hoped) be
avoided altogether. In wartime, however, the natural trend of dis-

tribution costs was of course upward; in January 1940 the trade
put forward a claim for an increase

production

‘ in their gross profit margins
amounting to 1d. a gallon. The Ministry of Food resisted this claim,

asserting that distributors might meet increased costs by improved
organization; but it undertook to examine sample accounts in order
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to see whether a case could be made out for higher margins. At the
same time, distributors were assured by the then Minister that tl?e
fact of war would not be made a pretext for permanent changes in
the structure of the milk industry. (Any attempt to do so might have
been challenged in the Courts as ultra vires the Defence Regulations,
which conferred emergency powers on Government only in so fa.r as
they were necessary to the prosecution of,the .war.) Thf.: costings
inquiry did in fact uphold the distributors’ claim; aI'ld. this was ac-
cordingly granted as from July 1, 1940. But the Ml.nlstfy 1n51s.ted
that this concession must be contingent on their making immediate
efforts to reform distribution so as to get costs down; and in the
middle of June, Lord Woolton appointed an inde;.)en.dent' comn.nittc?e
of inquiry “to investigate the present costs of distributing milk in
Great Britain and to advise what steps would have to be taken in
order to bring about a substantial reduction in such costs.”

THE “PERRY’ INQUIRY INTO DISTRIBUTION COSTS

The appointment of the Perry Committee (so-called fr.om its
Chairman, Lord Perry, the head of the Ford Motor Co'm.pany in Eng-
land) was construed as an indication that the new Minister of F:ood
meant business, and received a good Press. Neither the Committee
nor, perhaps, the Minister himself, seems to have been aware of an
overriding limitation on the latter’s wartime powers, or of the under-
taking given by his predecessor earlier in the year. (Mr. W.. S.
Morrison, who as Minister of Agriculture in 1938 had had to w1.th-
draw the Milk Industry Bill, would scarcely have been. so sanguine
about the possibilities of reform.) Indeeq, the ‘Commlttee appears
to have supposed that the threat of drastic action by GoYernmen’t’;
could be used to compel the distributors “t9 put their house.ln o,rder
(5, par. 53). The phrase is characteristic of tht? Comr.mtt'ee s ap-
proach to its problem, and one that helps to explain the 1nd1.gnat1on
of the distributors when confronted with its recommendations. It
was not as if (they might argue) the Ministry of. Food was bei.ng
uniformly tough about trading margins; the Ministry had, for in-
stance, been conspicuously, if unintentionally, generous to retail
butchers. Why should milkmen be singled out for special treatment,
at the instance of a group of men who, however capable and ex-
perienced, had no firsthand knowledge of the milk trade?

Since the distributors, quite naturally, rejected tout court the
major premise that had been given to the. Committee, uame!y, the
need for a fundamental reform in distributive methods, it was
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scarcely surprising that they should not have been fruitful in sug-
gestions for reducing costs, and should have found objection to many
of those the Committee put forward. The Committee’s investigation
ol costs led it to conclude that the main influence determining them
was the amount of service the distributor provided. At the one ex-
treme there was the co-operative sociely in Aberdeen, which offered
but one delivery per day, granted no credit, and employed much
juvenile labor, and whose customers were densely massed: its total
costs were less than 0d. a gallon. At the other, there were the big
distributors (ineluding the co-operative societies) in London, whose
costs were double that amount, Generally speaking, said the Com-
mittee, “the expensive distributors complicate the simple business
of milk delivery by combining it with the sale of other goods™ (5,
par. 11), maintaining elaborate shops, absorhing the time and energy
of the roundsman, and demanding from him higher qualifications
than would be required for milk deliveries alone. The development
of these services had been due, the Committee thought, to the frustra-
tion of price competition by the minimum-price provisions of the
Milk Marketing Boards’ contract; although distributors claimed that
the supply of goods other than milk went in aid of overhead ex-
penses, the reverse might be the case.

Having established that it was possible for milk to be distributed
in some districts for as little as 6d. a gallon, the Committee went on
to argue that the methods that made this possible could be, and ought
to be, adopted everywhere. If, for instance, the half-pint bottle were
abolished: if consumers paid on the nail, or in advance. for their
milk; if no other goods were carried on the round; and if such service
items as the elaborate shops of the big London distributors
abandoned, the Committee estimated that a national retail margin
of 8d. a gallon would cover all reasonable costs and allow a sufficient
profit. It recommended the Minister, therefore, to enforce these
economies by prescribing a maximum retail price that should allow
of an 8d. margin, and also to abolish the minimum price hitherto
fixed by the Marketing Boards. In order to give traders some time
to adjust their methods, the new price might he

to be complete on April 1, 1941, six months
Committee’s Report.

were

introduced by stages,
from the signing of the

The Perry Report was published on October 23, 1940. Written

with a force and lucidity rare in such documents, it got a good Press

and, of course, a hearty welcome from those «

X juarters that had long
criticized the milk trade. Those who would be afccted by its recom-
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mendations were naturally less friendly. Distr.i])utors var'ie(l in their
attitude to specific reforms, such as the abolition of cr?(]lt; but thevy
were unanimous in declaring that none of those for which they were
willing would Lring about economies on the scale proposed ])y‘ the
Committee. The 8d. margin, they declared, was purely llypo.thetmal,
based on instances unrepresentative of the trade as a whole; it would
call for revolutionary changes, the effect of‘ which could not be
measured in advance. Not even the Co-operative .Movement, despite
the encomiums the Committee had bestowed on it, was prepared to
break with the rest of the trade on this point.

For the Ministry of Food, which would have to take the {es.pon-
sibility either of accepting or rejecting the Perry recommex;( atli)n?,
the need to preserve the goodwill of the. trade becamfé, as a mosTa -
ways in food control, the dominating 1nﬂuenc‘e on eClSIOI;. .w((;
developments since the Committee had %)egu.n its work efm]}; 1as;ze'
this need more strongly. The German air raids were in full swing;
milk distribution had become hazardous and (of cour§e) more ?13(-
pensive, and the trade had spared no effort to keep it going. }1.0
attack retailers’ margins now would enabl_e t}fem to enllst' }?u“) ic
sympathy that would outweigh the vo.ca'l minority of ellthl‘JS‘lﬂht: on
the other side. Second, the supply position, in the fac‘e Qf rising con-
sumption, had deteriorated to a point at which restrlcllolnis onl no}il-
priority consumers would be necessary; and these would only be
workable with the support of the trade. ‘ f

From the very moment when the report was received, there ored,
the Ministry was aware that the root-anfl-brancl.l 'changes propose:
by the Perry Committee were not practical politics. Fo}: a t.lfme l1t
hoped, however, that some steps might be ma.de t(?ward t em1;1.0}1: 3
as a gesture; that, for instance, the 3d. margin might be estal ishe
“in principle,” i.e., for the small part of the.total supply that was
sold “over the counter” instead of being delivered to t%le door '(a
proposal rejected by the Committee), and that the minimum-price
rule might be set aside. .

In the course of Ministerial discussion, however, it becarne clear
that the feeling of the Government as a whole was against half
measures that might upset distribution without achieving sut.)stan-
tial economies. On March 18, 1941, Lord Woolton fmn(?unced in the
House of Lords that the Government, while n(.)t differing from' the
view expressed in the Report, would not put its recommendations
into force under present conditions (6). '

That the winter of 1040/41 was untimely for introducing changes
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in milk distribution, other than those imperatively called for by the
war siluation, may he accepted without argument. But the very fact
that the Perry proposals were inopportune meant that their intrinsic
merit was more or less taken for granted at the time, and that the
arguments on the other side were discounted as coming from in-
terested parties. The writer feels that this does the distributors’
case less than justice and that, indeed, it suffered from the tradi-
tional prejudice against the middleman that producers and reformers
have so frequently sought to exploit. On the narrow issue of mar-
gins, it seems to him that the Perry Committee failed to analyze
with sufficient care the reasons why, as it was well aware, margins
in London were higher than in any other part of the country; it
assumed rather than demonstrated that this was solely due to dis-
tributors’” extravagant habits. The Committee neglected also the
influence on costs of the heavy premiums that had to be paid on
“accommodation milk,” i.e., milk bought casually to meet demands
over and above the amount that could be supplied on contract at
the standard prices. These exactions meant that few retailers would
realize the full nominal margin on all the milk they sold.

“Competition through service,” rather than through price, was
in course of development in the retail milk market long before the
legal prescription of a minimum; and it seems likely that it had
been influenced, at any rate in part, by the general trends of retajl
distribution and by the impossibility of making a cut in the price
sufficiently substantial to increase sales. After all, the Perry Com-
mittee’s recommendation represented a reduction of at most one
halfpenny a pint (as the Minister pointed out to the House of Lords
when he announced the rejection of the Committee’s ﬁndings)
Moreover, as a skeptical member of a postwar Committee of Inquir .
(7, Add. II) has remarked, the degree of distributive service i}s]
itself a factor in the standard of living and there is no need to
segr;iate the distribution of milk from that of other foods,

ese are matters for resear :

above are only offered as a cavea(iha:ellli(rixs;l rtiumen:l, t-he comments
the Perry conclusions merely becaus:the a o o agoepianee of
suggestion of sinister interest. But th Y ppoar untainted by o

g - but there is one other comment that
ought to be made on the Report as a whole, namely
presumed to make quasi-moral judgments on the,
of people, by reference to standards of tidy organization that wer
purel):‘ arbitl‘fxry. The producer-retailer, for instance, was said ts
have “complicated the problem of milk distribution by extending

that it repeatedly
actions of groups
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his activities over the frontier between town and country and so
making it difficult for the ordinary urban distributor to plan his
rounds economically” (5, par. 46). Such a statement betrays crass
unawareness of the nature of economic development in a free and
complex society. In many instances, of course, the producer-retailer
in urban areas is not an interloper, but a survivor. The same air
of rebuke occurs in references to the activities of the distributors,
as though they were under some moral obligation to assent to their
critics’ views about the way to run their businesses.

Such instances of cant could, of course, be matched by quota-
tions on the other side; one would think, to read the protestations of
some of the dairy firms, that none of them was concerned with any-
think so sordid as profit. The exchange of quasi-moral sentiments,
however, is simply an obstacle to detached and thorough investi-
gation. So far as milk is concerned, such investigation will be fruit-
less or dangerous unless it goes deeper than the Perry Committee
and its predecessors—into such matters as the movement and distri-
bution of population, for instance. To confront powerful vested in-
terests with proposals for reform that are no more than short cuts
based on guesswork not only invites defeat but deserves it.

Were it not for the publicity that the Perry Report received, it
might have been passed over in a history of wartime food control
as unimportant apart from the incidental evidence it brought to
licht. Lven before the decision to shelve the Report had been
reached, it was clear to the Ministry of Food that the reduction of
costs must be secondary, in wartime, to the maintenance of distribu-
tion and the fair allocation of supplies. So far as the first was con-
cerned, the air raids were, as it turned out, less important than the
ever more pressing shortages of manpower and materials. The
second forced the Ministry of Food into urgent measures to match
a diminishing supply of milk to an increased demand partly, but
not wholly, due to the National Milk Scheme for mothers and chil-

dren.

QUASI RATIONING

As early as the summer of 1940 the Ministry, foreseeing that it
might need stronger powers to regulate the movement of milk, but
at the same time desiring to act through, rather than against, the
existing Milk Marketing Boards, had caused Statutory Orders to be
made that at once modified and extended the peacetime powers that
the Boards had hitherto exercised (8, Nos. 1330, 1716-19). The
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his activities over the frontier between town and country and so
making it difficult for the ordinary urban distributor to plan his
rounds economically” (5, par. 46). Such a statement betrays crass
unawareness of the nature of economic development in a free and
complex society. In many instances, of course, the producer-retailer
in urban areas is not an interloper, but a survivor. The same air
of rebuke occurs in references to the activities of the distributors,
as though they were under some moral obligation to assent to their
critics” views about the way to run their businesses.

Such instances of cant could, of course, be matched by quota-
tions on the other side; one would think, to read the protestations of
some of the dairy firms, that none of them was concerned with any-
think so sordid as profit. The exchange of quasi-moral sentiments,
however, is simply an obstacle to detached and thorough investi-
gation. So far as milk is concerned, such investigation will be fruit-
angerous unless it goes deeper than the Perry Committee
s— into such matters as the movement and distri-
bution of population, for instance. To confront powerful vested in-
terests with proposals for reform that are no more than short cuts
based on guesswork not only invites defeat but deserves it.

Were it not for the publicity that the Perry Report received, it
assed over in a history of wartime food control
as unimportant apart {rom the incidental evidence it brought to
light. Iven before the decision to shelve the Report had been
reached, it was clear to the Ministry of Food that the reduction of
costs must be secondary, in wartime, to the maintenance of distribu-
tion and the fair allocation of supplies. So far as the first was con-
cerned, the air raids were, as it turned out, less important than the
ever more pressing shortages of manpower and materials. The
second forced the Ministry of Food into urgent measures to match
a diminishing supply of milk to an increased demand partly, but
not wholly, due to the National Milk Scheme for mothers and chil-
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might have been p
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QUASI RATIONING

As early as the summer of 1940 the Ministry, foreseeing that it
might need stronger powers to regulate the movement of milk, but
at the same time desiring to act through, rather than against, the
existing Milk Marketing Boards, had caused Statutory Orders to be
made that at once modified and extended the peacetime powers that

the Boards had hitherto exercised (8, Nos. 1330, 1716-19). The
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it was used for manufacture into butter, cheese, or dried milk on
the spot) forwarded in road or rail tanks, mainly to London whole-
salers or retailers; these depots were mostly in the western part of
the country. Again, it might pass direct from farm to wholesaler or
retailer. All these movements, producer-retailer excepted, were gov-
erned in England and Wales by contracts between individual produc-
ers and distributors under the aegis of the English Milk Marketing
Board. To set aside the provisions of these contracts, let alone to
supersede the system in the interests of better distribution, was a
step for which the Ministry, notwithstanding the powers it had
lately conferred on the Marketing Boards, was administratively not
ready. Instead, it sought the co-operation of the distributors in
working what was virtually, though not in form, a voluntary re-
striction of deliveries. Representatives of the trade undertook to
work out the details of a scheme, the principle of which was given
Jegal effect in the Sale of Milk (Restriction) Order (9, No. 503).

No sooner had the Order come into force, on April 9, 1941, than
it became clear, first, that the rank and file of milk traders were, to
say the least, not eager to make it work (this is hardly surprising
since it would reduce their profits); and second, that the refinements
and mitigations that it urgently needed were bound to reduce the
savings it effected. The instruction to all dairymen to cut the
quantity of nonpriority milk they sold to each and every household
by one-seventh was patently, one would have thought, unworkable;
it took no account of new customers, such as air-raid refugees, or
children home from school for the Easter holidays. Relaxations were
immediately necessary to meet these cases; more important, in re-
sponse to public clamor, the Ministry also agreed to exempt from
the cuts households that had taken one pint or less per day—only
realizing afterward, it seems, that these accounted for three-fifths
or more of the total. The concessions not only reduced the paper
saving; they rendered it impossible to police the scheme by refer-
ence to the individual dairyman’s previous performance. Within a
matter of weeks it was clear that nothing like the expected 50 million
gallons would be saved over the six months. The best that could be
said for it was that it may have put some brake on continually rising
consumption.

The failure to secure, through summer restrictions, sufficient
milk for the manufacturing program———supp]ies for which were, in
fact, to fall short by more than the 50 mali (gallons it had
proposed to save—meant, of courde, &i ) winter of
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promised to be that much more difficult, particularly if, as was
expected, yields continued 1o fall. As carly as May 1941, therefore,
the Ministry began to talk openly of rationing milk, and during the
summer a complete rationing scheme was put before interested
Government Departments and other parties.

Milk rationing, in the British sense of that term, would indeed
have been a formidable undertaking. It would have meant tying
each consumer to a retailer, fixing differential entitlements for dif-
ferent types of consumer, and adjusting cach retailer’s supplies to
the requirements of his registered customers. Both retailer and con-
sumer would be breaking the law if more than the exact ratjion were
taken; but the Ministry would be bound to see that not less than
this amount was made available. For a commodity like milk, the
supply of which varies from week to week and even from day to day,
such conditions were incapable of fulfillment; the Ministry could no
more let surplus milk run to waste than it could undertake to make
good all shortages. Moreover, there were some 200,000 self-sup-
pliers of milk who, with their families, dependents, and friends,
could not have been brought within any rationing scheme. That in
the end the Ministry should have stopped short of full rationing is
therefore less remarkable than that the prospect of full rationing
should ever have been taken seriously, more particularly in the
trade. The so-called Scheme of Supply that was eventually intro-
duced in October (9, No. 1604) did, in fact, approach as near to
rationing as was practicable, and did, moreover, imply a complete
reorganization of the trade—how complete was not generally real-
1zed until the scheme had been a year in force.

The position of milk under the new arrangements resembled
that of eggs. Priority domestic consumers (expectant mothers, chil-
dren under 18, certain classes of invalids), together with children at
school and hospital patients, were guaranteed a ration in varying
quantities. All milk remaining after priority claims had been met
was to be divided equally between adult consumers; the Ministry,
rather reluctantly, undertook to announce the estimated nonpriority
allowance per head. No guaranty was given that this amount would
be available to cach and every registered customer; but the Ministry
did undertake, through a special Milk Movements Branch, to see
that retailers got enough milk to meet thejr legitimate requirements,
priority and nonpriority.

A wholesale readjustment of supplies to halance requirements
was, however, impossible; retailers were obliged to report the exist-

THE CONTROL OF MILK 103

ence of surpluses, but even when they did so these.could not b(}
transferred readily to others, since milk supply was stlll'a matter o

individual contracts between farmer and buyf:r, with Whl(!.h the Min-
istry could interfere only seldom and with solid and ef}durm.g r‘easo}rll.
Producer-retailers were even more difficult to bring within the
scheme: it was impracticable to collect a.nd transport casual shur-
pluses of milk that they might have for dlS.I)OSEil, even should they
admit to them; those operating in areas with a population of less
than 30,000 were not required even in theory to surrender such
hllr})\l‘(l;ﬁii;. therefore, in November 1941, a seasonal cut in supplies
was announced, coupled with a reduc?ion in the nonpriority all(?w(;
ance to 2 pints per head per w.eek', its effect was fel}t) H:hvfi:}:::_
degrees by different classes of distributors a'nd hepce l})f el )

tomers. Producer-retailers suffered con.lparatlv_el).' little; }i)c?]?tris't’
the large multiples and the Co-oper'atlve So?letles were ba fy“ it.
The latter claimed to have an exceptionally high proportion o p(r;-
ority” trade; it followed that when a cut o'f, say, 10 percent WilS r;mrte
in all liquid supplies, their nonpriority customl\fj[r's .V:en A s1(i>e(i
Largely on account of their representations, the‘ inis rzf) lurr(g
forward the issue, on December 27, of a Milk Dl\.’e!‘SIOH Ir"( er (9,
No. 2126) which, on paper, placed Rroducer-rfztenlt?rs or} the iame
footing as others, so far as the reporting and diversion of surp us:s
were concerned. The new Order put an c'and, for the momen.;, (?
trade complaints about the privileged position of prodgcer-reta{grls,
but the complicated form of return .reqmred under it w]z;s widely
criticized. Thousands of small retailers—too many to be prose-
cuted—ignored it. With the raising of the flour extraction rate, at
the end of March 1942, supplies of wheat feed for dairy cows were
bound to fall sharply; and the Min’istry of Food, contemplatmg a
worse supply position to come, even In the summer, ha.ld (t}O re.c};)gr‘nze
that its machinery was not yet adequ.ate to secure fair lStI’l.llltl(;H.
However, contrary to expectations, mxl}( y}elds rose from Ap'r; (119f 2
onward; on May 23 all restrictions on liquid sales had to be lifte or1
want of manufacturing capacity, and they were not reimposed unti
the seasonal fall in production set in at the end of July.

A NEW PRICE STRUCTURE: RATIONALIZATION OF DISTRIBUTION

i ini king out—in arduous nego-

Meanwhile the Ministry had been wor : |
tiatio:sEl with the Ministry of Agriculture, the Engl{sh Milk Mark_et-
ing Board, and the trade—a fundamental change in the marketing
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arrangements for milk in England and Wales (10). (In Scotland,
where the control exercised by the Marketing Boards had proved to
be sufliciently adaptable to wartime purposes, no such change was
thought neeessary. ) The system ol contracts between producers,
Board, and distributors was to he abolished, and with it the com-
plicated system of prices that varied with the purpose for which the
milk was used, the district in which it was sold, and whether it w
for regular or “accommodation” supply. (

as
(Accommodation supplies
are those bought by a trader to supplement deficiencies in his regu-
lar contract supplies, and habitually command a premium over con-
tract price; a scramble for accommodation supplies during the two
previous winters had forced up these premiums and evoked many
complaints.)

Instead, from October 1, 1942, the Milk Marketing Board was
itself to hecome the sole purchaser of milk from producers, other
than producer-retailers. The Board would resell the milk to the
Ministry of Food, which in its turn would instantaneously resell to
manufacturers and distributors. The price would be uniform for
all milk passing test as suitable for the liquid market. The producer’s
individual liability for transport costs would cease at the point of
first delivery, instead of at the consuming center, as hitherto; the
Milk Marketing Board would undertake responsibility, on hehalf of
producers, for milk collection, and transport from the point of first
delivery to the consumer would be borne by the Ministry of Food.
Thus the way would be open, it was thought, for a complete reor-
ganization of the movement of milk from producer to retailer.
Collection could be “rationalized” to meet the claims of wartime
transport economy, instead of being hound by individual contracts;
and all milk, other than that sold by the elusive producer-retailer,
could be directed to the places where it was needed.

Coupled with this change in organization was a new “functional”
or, rather, categorical price structure. The retailer would get his
milk at a substantially uniform price, whether he bought from farm
or wholesaler; where the intervention of one or more further links
in the chain of distribution was necessary, these would be remu-
nerated by a series of Ministry

allowances, calculated on gallonage.
The breaking up of the

over-all” distributive margin into a series
of allowances related to the performance of definite functions, that
could be “costed” by the Ministry’s accountants, would, it was de-

clared, make it possible for the Government to keep track of any

financial savings that the rationalization of distribution might bring
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about, and thus lead, at long last, to the reduction in margms(;ith‘at
the Perry Committee and its predecessors had declared was desir-
able. . . .
Such a reform was not to be acc(‘)mpllshed without patience,
firmness, and a willingness to compromise on lesser matters. It v}vlas(i
after all, but four years since clamo'r from vestec?nm'tl:e}:est§ a
brought about the withdrawal of the Ml'lk Industry .Bl .h u}? 1tl\zvlz]11j
on grounds of expediency, not of functional necessn'jlfl,(t a;it teh 1d
Marketing Board was made the sql(.e purchaser of mi at firs tan .
iven so, there was a head-on colhslon.over the new prlclf stkrué: utre_
Producers, and with them the Marketing Bozfr(], were s foc eh af a
system that, because it remunerated a trader in respe(;lt of each of a
number of operations that he might per‘form, gave hig er ﬁross mar-
gins to the larger firms. The so-c:allled sel.f-wholesa ing a hovlvan?e,
paid to multiple dairymen who might be said to perform w ﬁ) eia ing
functjons for their own retail shops, came under especially ; eavy
fire, since the Ministry had made gallonage the qual'lﬁcatx(c)ln. or its
receipt. The Board maintained that to pay tl'{e. blggferh alr'y(f?ﬁen
simply for being big would “strfangthen thfa posmonho t e1 mi e(i
man, lead to unnecessary services, z}nd Increase t e rea1 sprea
between producers’ and consumers prices™; ar.xd it was OB.t 1is 1ssucfz
that the Board’s General I\’Iana}g,;:r) resigned his post as Director o
i ies in the Ministry (11). . o
Mlul()ffl:alr)]?]]:rzz of the new pz,ice structure argued that 1,t was ]u?itx-
fied by costings investigations and tba.t the larger ﬁrrils. nej profits
were not thereby increased. The Mmls.try of Food ¢ alrnflz1 , m((])rte-
over, that unnecessary movements of milk w.'ould not bt}%l allowed to
occur, even though the new price structure did remove the incentive
to sales direct from the producer. Approval would be given to énore
roundabout dealings, and payment made to whol.es.alers and'depo(;
proprietors in respect of them, only when the Ministry consi ferIe
them to be justified. Nevertheless, as a postwar Cofmm}ltlt(ee of In-
quiry was to remark (7, par. 99), the amount o m(l1 p;gsZnFig
through country depots increas‘ed betwefsn 1938/39 an d19 /' h,
more than in proportion to the increase in farm 'sales, and notwith-
standing the much smaller quantity that was being used for man}tl-
facture in the later year. One might perhaps have expected that the
diversion of supplies to the liquid. mar.ket would have caused the
depots to lose ground, compared with direct sales. ' -
It does not appear, however, that the new price stmctu;e Oa
any very great influence on milk movements, taken as a whole. On
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the contrary, the Ministry of Food found that despite the uniform
price to the distributor, he preferred to maintain his direct ¢
with the producer; and so great was the outery against any inter-
ference with these that the Ministry forehore 1o change them save
inafew exceptional cases. The rationalization of milk colleetion from
farms, undertaken on a large scale from 1942 16 1915, was, that is
to say, confined mainly to the depot trade; and it was the milk
passing through depots that was used by the Ministry to adjust the
balance of consumption as between one
acquiescence of depot proprietors in this was secured by the adop-
tion of what was called the gallon-for-gallon rule, namely, that no
consignee should handle less milk as a result of farm rationalization
than he did previously. It followed that total gallonage handled by
depots not only could not diminish, but was likely to increase at
least pari passu with the increase in production. That it did in fact
increase more than this may be attributed to

ontacts

area and another. The

a number of additional
causes: namely, to the geographical situation of most of the

in the part of the country where production rose most sharply; to
the increased seasonality of production, which meant a danger of
overloading facilities for treating milk other than those at depots;
and to the provision, under the control scheme, for cach retailer to
nomate a wholesaler for at any rate part of his supplies, o that
the latter virtually acquired an entitlement to handle
tity of milk. In short, while the influences te
through more indirect channels were allowed free play, the gallon-
for-gallon rule prevented any opposing trend from operating.
Whereas, that is to say, the legal breach with the old contract
system was absolute, the extent to which the Ministry made use of it
to effect a complete reorganization of the trade was limited. The
existence of a chain of depots made it possible to bal
supplies with consumption, and at the s
transport economies without, s

(|(*pnls

a cerlain quan-
nding to force milk

ance liquid
ame time to make sizable

0 to speak, interrupting the traffic.
It is true that some of the compromises made with tr

may, as has been suggested (7, par. 107), get in the way of radical
postwar reforms. But the whole doctrine of British war economy,
as well as the emergency powers granted to the Minister of Food,
forbade changes not essential to the prosecution of the war. By that

criterion, the basic change in the milk marketing system was more
significant than the practical limitations th,
tion. ‘

ade interests

at were put on its opera-
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By comparison, the schemes for rati(‘maliiu;)g urbalnhr:(t]zuzll (:1)1:(;
cries, though they called for much patient labor tar}; had a more
obvious impact on the consumer, were tralnswtr; 1t tI}),e ‘weré
though not so transient as had been expected at the .mt)e yration
introduced. The majority of these scbemes(came ”(1110 ope at
during 1943, and were con}inued until 194<).f Briim);rsspfs (::Cg};
they provided for the allo?atlon,'by e*chanb‘f;le (;( (fflli(]'1cen1 Ctre‘ets.
dairyman of exclusive delivery rlg}lts in a bloc ‘ ; ~]; ° “;rmime
(In three towns, of which Carlisle was the (frt.)cjs R iet;eq e
“merger” of dairymen was armngefl.) Co-operal]\ve.sol(;h, (){l; of
which there was normally only one in each towg,h\sme' out of
these arrangements because many consumers mlgt tk(raa;fopemtive
objections to being forced either to take or not to ath Mixlljistr ve
milk. Once a rationalization scheme was draw.n up, the ( y.th
all consumer registrations for milk in that area (wi

Food Hraze such as providing for the supply of tuberculin-

certain exceptions,

tested milk). o
At their peak, these rationalization schemes numbered 580, and

covered nealy 80 pescent of the popuiaon, Ty e fe el
§ saved approximately on : he total ve
:rliclr;s t((’)In};)]l(‘)/;:e(l in milE}ilelivery at the time qf thezl{l m:n:(t;loor:l(;rsix::
comparable savings in manpower and rubber l(l{r‘es..l t1.e\e coonomies
were most marked in London, where prewar 1§'tlr]1 )l]l ive e;:tacmar
highest; even there, however, they were financia ly 1ess s;t)o tacula
than the claims of prewar reforr.neré might have lec olr)le. lz;rpvél.
So far from overlapping deliverxes‘ in Fhe same s;reet el?iccoﬁnt};
responsible for the high price of. milk, it appealrs ;)omtclo; account
that their elimination made a difference of only abou ' .—SguCh a;
even at rates of wages enhanced by war. Otl?er e(.:oz]lolr:mes such as
the discontinuance of the secon(.ll ﬁl?‘lrlgu:(ellsl"’,;zr-yt’h . Zrll‘)’ietrriry ot
b
th'e da})’ (C?stclee%u‘:rrllitllfn“::tlii(:irrlr;” of the amount each household
E;gﬁ?ﬁz;e, so that the milkman had no longer to solicit grders; anc{
the reduction in overheads that followed' from mcre%(s]e.a hcotnillll:g;
tion of milk—were thought to be more 1mp0.rtafllt. Wit 01: ul(i
as well as rationalization, it was thought that distribution (lzlos ;go ™
have risen by at least 4d. a gallon more than they actually id. As
e average distributive margin rose only by al.)out - be
and this at a time when the price received

it was, th
tween 1939 and 1945
by the producer had more than doubled.
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SAFER MILK

Another reform that was of permanent importance, though a
quite genuine pretext for it was found in war conditions, was the
“Safe Milk” policy, adumbrated in the White Paper of May 1912,
One of the most controversial proposals in the prewar Milk Industry
Bill had been that for the compulsory heat-treatment of all milk sold
for direct human consumption. Favored by medical and scientific
opinion, it was unpopular with a section of the public and with
producer- and other small retailers, who saw in it the thin end of a
wedge that was to drive them out of business, By 1942 several
influences had combined to make the Ministry of Food revive the
proposal. There was its own consciousness of responsibility for milk
supplies as a welfare service. There was the need to reduce souring
and waste at a time of shortage. There was the disturbing rise, since
the war had begun, in the incidence of tuberculosis—a rise attributed
by expert opinion (12) in part to milk-borne infection. Finally,
there was the fact that the Ministry, by imposing compulsory ra-
tionalization schemes, was depriving the consumer of the right to
choose his supplier and was therefore under an obligation to sce that
he received safe milk.

It was largely on the last ground that the Ministry relied in the
long negotiations with the various interests that now ensued, and
that finally took shape in another White Paper, issued in July 1943
(13). As described in the White Paper, the “Measures to Improve
the Quality of the Nation’s Milk Supply” were twofold. There was
a longterm policy, for which the Agricultural Departments were
responsible, for improving the quality of milk as produced; and
there was a short-term policy, under which the Ministry of Food
would prohibit the sale of raw milk (other than tuberculin-tested
and “accredited” milk) in those areas where retail rationalization
schemes were in force.

The words of the White Paper imply that active measures were
about to be taken. In fact, however, despite much preliminary work,
and the passing of a special Defence Regulation (55G) conferring
the necessary powers on the Minister of Food (14, No. 65), the
practical difficulties proved to be too great to allow any progress to
be made during the war. Labor and materials were simply not avail-
able for the extension of dairy buildings or the supply of the extra
machinery that would have been required, had compulsory heat-
treatment for “ordinary” milk been introduced in more than a few
areas. Indecd, during the war the adoption of the policy may ac-
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tually have hindered the spread of pasl'curi.zatiorrl by hz.llt.lng thcz
movement toward rationalization of dellve.rles. The N{:mfstry )
Food, having used the latter as a peg on which to'ha?lg the 1ormer,
felt that it could not proceed to deprive customers in the r}lrz}xl ar'ea;t,
where no present hope of saler m.ilk could be heldlout,lo't‘t e.(rr{g ;
1o choose their own supplier; and it thefefo.re a'bam oneq x}sl origina
intention to enforce zoning of milk de!lx'efles in areas ;Vlt a pc;Pu-
lation of less than 10,000. One of the indirect effects o Ii;it}OIia ‘1:a—
tion was that it encouraged small traders to sell olult to t‘(31rbzuz€,}¢:,(r3
competitors, who, because the customers were .he it capt}l\/i(l ytheir
Ministry of Food, were willing to pazlohti;g;;npr}l(‘:ﬁz It:r;\rethe Sc,ﬂc
i i only way now open . 3
1;‘{15;11::5?(5 r]:tati};eer’s o};)erafions, the more likely he was to re;ort to
pasteurization, which would prok‘)ably‘, thf:refore, have Zpr(;aatl tr}r}w;}e
quickly in the rural areas had rationalization been ext(}alr} eff ot nia .
It is not possible to say, however, to what extent this eflec y
t.
hav?l"ﬁzeijf)our Government, after the war, was pfszgaded At(cJt r:;
iterate the policy of its predeces-sor, and in May . ax:mt t of
Parliament embodying it Eass;d 1ntod1;vg;t$§:tﬁo,i;t‘:vl?iih ot until
. at the first areas, Lonaon an R

I119i;3k1 (te}:xcept tl,berculin-testefl) might be so](fl, we;e schedzle(;nurt]giesr
the Act; so much had promise run ahead o per ormaﬁc.. n this,
as in other aspects of milk policy, the promise was a 1:-np ’lim:
The Government had gone beyon(.I ac'corrllphsbmg.ltls war Lme : ql
of maintaining the supply and dlstr,l,butmg lt’faxr Y, Wflt 1 Spemid
provision for the “vulnerable groups.” Those aims, omle1 eels, 1130u ]
have been achieved by simpler means than were acthuad )i)emp oyz(
in England and Wales, even when d}Je a!lowztnce ha 1 e?\r/;'n-lat e
for ths complex and politically explosnfe situation t ;llt tl\]/[e‘lk 1Imcs1 ry
of Food inherited, as a result of the withdrawal .of }1 e 11 ndus-
try Bill. But the exigencies of war _had been skilfully use}(1 :10 bpro-
mote just the objectives toward which prewar re{)ormers a : een
moving. Most important, perhaps, the balance .etwe;:nMpr(;: ltlfje(];
and distributor interest, overset by the foundat1oxl1vro Mar ?VIHIE
Boards, had been redressed and held firm by tl}e lIllStl‘ny tlh
Division. There was at least a chance .that the 1ndus(;ry, after the
war, would not again become an economic battleground.

)
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CHAPTER 7
TOWARD COMPLETE CONTROL, 1942/43

RELUCTANCE TO EXTEND RATIONING

By November 1918 the first Ministry. of Food, wrote I?t;verldge
(1, p. 268), “controlled nearly everything that men could eat or
drink without being poisoned . . . it was stretchm% ou}t1 1tfs tenta-
cles over soap and candles, salt and aerate(% mfaters. .T ef ran}lle?s
of the second Ministry, if they forfasaw a 511T111ar destmg ort e.1tr
creation, put it firmly from th(?ir mmds.”Thelr tas}l:: as t efy Sa:;rloi
was to prepare for the “principal foods” the mac 1nzry 0 cold A
without which, if war came, the Gov.ernment of the day ;Bl‘lﬁ'l 1e
unable to act; and this, with their tiny resources, prove h lbcut
enough—would indeed have prqved m}poss#)le had not they heedn
authorized, after Munich, to call in outside a.xd. As war apprtoa:'he ,
the details of preparation became al}-al?sorblng; a deterren}r o those
ziven to thinking about general pr.mc_lples, a refuge to t OSZ’ pe;l-
Eaps the majority, for whom such thinking was an unwelcome t ougf
sometimes unavoidable discipline. In the years wher‘l the pros}}l)ect o
war was distant, almost academic3 the broad outhnf’:s of thetv:}z:r
economy had been sketched in Whitehall memorandz;i,“ng\n{ t f: :
danger was pressing, the picture was not so mu'cl} fille Ilil y, a
obscured beneath, an active, common-sense empiricism. . w?s }?s
if mobilization were to become a substitute for the work of the
gﬁni’il :rt:fi.ricist Food Controller is a contradiction in hterrl\ill.s;‘and
though the first few months after war broke out, when the mlstfy
was building up its organization, were not notable folr).S}.'s.tem 11;
action (there was, for instance, the occasion whep two 1v151(?nsd().
the Ministry were openly but unconsciously pulling in opposite 11_
rections about supplies of barley and sugar f(:{ brewing), it e.ar()ir
became evident that some sort of “brain trust” would be reqmr;zl
to foresee and co-ordinate the extremely comp!e).i measures thaé t }(:
growing demands of war would compel the Mmlstr‘y.to t::lkeG. ucl
a body was set up, at the end of.l940, as the Mmlstr,y s ; en;z'ra
Department, and it had very consxdfarable influence on foo p(f) 1}cly
thereafter. But it was, in its beginnings, external to the part of the

111
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Ministry that was doing the day-to-day work of trading in controlled
foods and administering the rationing system: many of its members
were inexperienced in such matters, unable to rebut the taunt that
they were theorists. Although, therefore, the minority within the
Ministry who had always striven to look ahead and make plans
before the event had, by the heginning of 1941, heen constderably
reinforced in numbers and prestige, they were still, one might per-
haps say, a concentrated faction vather than a diffused and clfective
influence on every aspect of food control,

The Ministry’s response, therefore, to the new and diflicult con-
ditions of the winter of 1940/41 was not all of a picce. On the one
hand, the influence of the “radicals” in the new Department came
out in the abortive campaign for compulsory slaughter and the
selting up of the marketing company for carrots and onions; more
important, they took a leading part in formulating the general policy
of price stabilization, eventually announced in the budget speech
of April 1941. On the other hand, not only were the former pro-
posals faced with strong opposition within the Ministry itself-
position that in the end was justified by events—but there was even
stronger resistance to a general extension of the scope of control,
undertaken, so to speak, on principle. The new measures that were
taken to regulate supplies of milk and eggs and the price of fish
might seem at first sight to contradict this assertion. But
the Ministry was driven to take them; the first by reason of acute
and inescapable shortage. the others mainly at Treasury insistence
that the cost-of-living index must not he allowed to rise. Moreover,
their initial results might seem to justify the advocates of caution.
It was not that these shrank from bold and drastic action if it were
proved to be necessary; it was rather that they were rightly conscious
of the administrative difficulties and unwilling to jeopardize the
Ministry’s reputation. The conflict of view comes out most clearly
in the prolonged debates, lasting over the greater part of 1941, that
eventually resulted in the introduction of
December 1. From then on, one may say,
control were on the defensive; even so they
new system closely to the old.

Why, in face of the manifest success of food r
those most nearly responsible for it he so hot against its extension?
Shortly, because they realized that it could not be extended without
altering its character, and they believed that to do so would make
it unworkable. The rationing system, as the public

~Op-

, in truth,

‘points rationing,” on
the old guard of food
managed to mold the

ationing, should

saw, was simple
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and effective in checking the evils of maldistribution; nothing
could be more natural than that, when cake, sausages, or even fish
hecame scarce, people should clamor for thfam to be ratloned.bB?t
the public saw only the small part of the 1C?1>erg thz_lt was above
water. In order that the predetermined quantity of rafl(.med food—-
that much and no more—should each weck be awaiting the culs-
tomer in the shop of his choice, an intri(jate mechanism, constantly
in need of lubrication and minor repair, had been broug?.t into
being. No sooner had rationing started in 1910 than‘ the ? I‘Illsti.y
had been constrained to introduce the first of a series ObS“}?p i-
fications, designed to relieve the burde.n of paper W(})lrkd bot on
traders and local food offices. By the time rationing .ah een Hi
force a year, it had been decided that the retaxlftr m;lg t cantcle

coupons instead of cutting them out and forwardm.g t exln to 1(;
local food office; he had no longer to complete a perlodlca1 form o

application for supplies, required originally every mo]?th 1and latl-
terly every six months; the separate returns of s'toc (i fsa ((315, an

purchases, required from him monthly for each rationed food, were
combined on a single form. After July 1941 ration books were to
be current for a year instead of six months, anfl in ]ar}uary }(;f that
year the general reregistration of. consumers with retaxlrerhs.t at ac(i
companied each fresh ration book issue was abandoned. (This prkove

to be a mistake; periodic reregistration was the only means Of, cep-
ing the food office records reasokr)lably ui) to deeI; (;md the Ministry

i with it on one subsequent occasion.

OnlYT(}l::f: I;Z‘;r(llained, however, plenty of work fox: locafl food offices
to do. The mere existence of the consumer-retailer tie meant that
they came into action every time a consumer moved 0ut§}dehs.hc3¥)p1n§
range of his present retailer. He wquld t.hen have to notify .lIS new

food office, which would provide him with fresh counterfoils to g]vg
to fresh retailers, who in turn would pass them back to the foo

office. Meantime the “old” food oﬁic? wox{ld have to be informed sg
that it might cancel his former registrations and desfroy the ol

counterfoils. (If, as often happened, he shopped outside the f.ood
office area in which he lived, a third a'md even a fourth office mlg.ht
be brought in; the national registration offices had also to be m1
formed in all cases.) Food offices had to file every counterfoi

1 This requirement had arisen out of a misunderstanding by the Food ‘(Defenc;'
S . &
Plans) Department of procedure in the first Ministry Of.FUOd, whereby; a “once and
for :il" fur:n intended for use at the initiation of a rationing scheme had been turne

into a periodic, albeit superfluous, return.
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lodged with them, and maintain a sort of ledger account of the
fluctuations of each retailer’s registrations, Lvery eight weeks ( four
weeks at first) they had to compute and issue fresh buying permits
for each rationed food; they might also have to issue, between
whiles, supplementary permits to those retailers and caterers who
could make out a case for extra supplies. They had to check the
four-weck returns, already mentioned, for internal consistency and
correspondence with previous returns, and take the evidence so
furnished into account when preparing permits,

Beyond the basic work on changes of address that remained
constant however many foods were rationed, all these jobs multi-
plied in exact ratio to the number of foods for which counterfoils
and permits were required. Like all food office work, they were
made arduous by the need to deal with everybody—including the
illiterate and incompetent. The Ministry soon discovered that it was
useless to ask the public to fill up forms; the food office staff had to
do that, from what information it could elicit over the counter. A
whole new technique, alien to the older type of Government office,
had to be worked out for this purpose; and in 1940-41 the Ministry
had hardly begun to undertake this, its part in an administrative
revolution of the war years.

Apart from the impossible burden that the extension of rationing
in its existing form to many more foods would be, officials saw
another objection to it. Rationing implied a guaranty of supply,
which, even for some foods already under a greater or less degree of
Ministry control, was incapable of fulfillment; it therefore could not
be applied, in its strict form, to fresh fish, eggs, or milk, though the
Ministry for a month or two went so far as to toy with rationing milk.
Nor was it suitable for minor but important foods, like picklés and

sauces, that are bought at relatively infrequent or irregul

ar inter-
vals in small quantities,

or that are consumed in greatly varying
quantities by different individuals or households.

of one-third of an ounce of mixed pickle
clearly be derisory;

A uniform ration
s every seven weeks would
yet the maldistribution of such things as these
was a source of constant public complaint, to which
of onions, the Ministry actually gave way.

During the greater part of 1941, food officials wrestled valiantly
but vainly with this problem of maldistrilution of minor necessities.
They tried, for instance, a scheme for jam and other “spreads,”
under whith the Ministry undertook to allocate supplies by means of
consumer registration, but guaranteed only a “minimum share” to

, in the matter
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each person. This was voluntary rationing i‘n a new gullvs;?, .and
such was the scramble for the marginal supplies tha.t tl.le 1}1:15try
was shortly constrained to convert it i.nto a normal ra.tloximg s? eme,
based however on a four-week period. .They decided o set upa;
alongside the normal channels of distribution, unratw;led {'O(‘)/,e
depots of nonperishable foods that Fould be drla“fn u&or; h(;drinl;de
local shortages, arising out of the Shlf-tS of population al. | made
obsolete the allocation of supplies in terms of an earlier datu
period. But their chief proposal, only made under hea\{y ?resslire
from Lord Woolton’s Ministerial colleagues, was tf}e rationing of a
limited number of foods by groups, for eac}_l of which the cor.1sume}r1
would be tied to a retailer. He would be entitled to p'urihgsz, in eac}1
ration period, a guaranteed quantity of some food m(.: 1(11 e dlrfxri;iatcs .
of the following categories: canuned meat, fish, etc.d, drie uits:
pulses; biscuits; oatmeal and other breakfast foods; rice, sago,
macgrr(():l; e1rta(1:t.ioning did not commend. itself to Mini.ster's, In'il:l}i
because compared with its successful.rlval, points ratlomngé ;rta?n
peared to mean excessive regimentation of t'he cor}lls.uxger. certain
aspects of the Ministry’s plans therefore remamhto this ?}tf o seur :
how retailers’ permits were to be drawn up; w &.It quan 3 }i o(;}1 0);;
canned salmon was to be equivalent to the ration in ;:lann.e ;m e on
meat; how retailers were to be prevented ffomls 'owmg a}tlvc:rth
certain customers in respect of the more desirable 1terlr(15, vlv a a;
effect would be on traders who were accustomed to stoc .ortl y atPn
of the range included in ea(fh group. The sch(ilme is in ex('ﬁf1 i1nigsj
therefore, merely as a reductio a.d absurdum ‘of }tl e pﬁlre y ta minis-
trative attitude to rationing, which because it t 'cl)ug t, n;) o "
pons as a form of currency, but of the counterfoi ;15 con }tla.rtrmgthn
entitlement to a fixed quantity at a fixed place, coxi noft‘l ld _ En (z
obvious solution to the problem of allocation, nan%ehyéto xd i I:ren
coupon prices for different foods in acco.rdance with demand. wast
not that this—the salient feature of points ratlonn(;gf;—was new; i
had been considered and rejected, t.hough in ver)frBl' (.ar}e;,nt circum-
stances, in 1917/18. In those, the pioneer days ?d 11’1:11‘5%f rationing,
everything had been so fluid that schemes on wide 1y h1 ;rll?g prin-
ciples might at Jeast be mooted'; by 1941, so strong l}: ad the retils»;
tration system taken root that it had' choked! even the memory tha
some other might be possible. Points rationing came,hnot as a
rediscovery in the Ministry of ooc.l, but from Gerfnany, the eqertny,
via the academic economists recruited to the Cabinet secretariat.
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EXPENDITURE RATIONING ADVOCATED

At the opposite pole from the piecemeal measures being worked
out in the Ministry of F'ood were a varicty of proposals for rationing
the money outlay of consumers, by means of coupons that must be
surrendered to the value of each purchase. These were much
canvassed during the carly months of 1941 among professional
economists, both inside and outside Government service, as an anti-
inflation measure that would preserve consumers’ choice. In the
Ministry of Food, however, they cut litdle ice. Lord Woolton himself
refused to have anything to do with them: and it is easy lo guess
the Dlistering reception they would have had from the Prime Min.
ister. As expenditure rationing appears still to enjoy a certain
academic vogue, at any rate in the United States (2), it may be
worth while to indicate some of the administrative objections to
it—objections that might have been more clearly formulated at the
time, had it been taken more seriously.

The first of these—perhaps in itself suflicient—lies in the violent
and unforeseeable eflects that expenditure rationing would h
the pattern of demand, particularly if it were introduced, as surely
it would have to be introduced, seeretly and overnight. War requires
that the Government take more and more direct control ove

ave on

r economic
affairs; and it will, at any rate in a democratic state, seck to do this

gradually and with as litlle disturbance as possible. Rationing and
price control of the conventional kind are means to this end; the lalter
in particular endeavors to prevent the peacetime price structure from
changing too rapidly, and is, in fact, inevitably based on that struc-
ture as a norm. While it is not impossible that controlled prices
should be used by the State as a means of directing economic
activity, they are more often a sign that this function of the price
mechanism is in abeyance, having been replaced by some system of
rationing or allocation. Expenditure rationing would immediately
replace this gradual development by confusion; it would remove the
firm ground of precedent on which all administrators must tread,
and from which the boldest experiment must start.

This objection loses but little of its force if it be assumed that
the scope of expenditure rationing is limited, say to nonessential
foods. It may be legitimate and necessary in wartime for the Gov-
ernment to control the price of, say, smoked salmon, after discussion
and negotiation, or even without these preliminaries if need arise
and the information is available on which actjon must be hased.

But a Government that introduced without warning an Order that
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might, for all it knew, render the legitimate trac(]ie of szgx?orn err:loblzzg
wh(v)lly unprofitable would very proPerly be con ﬁnifle. org ! ling
with the citizen’s livelihood. Again, an over-all 1m1tdto spf; {)1 g
could not he applied to such foods as fish, fruit, an vegeta t(;lsé
hecause of the catastrophic effect it would have on prices in
Ve al and temporary gluts. .
wu;\t]?afx":o?:lr:l these} gene};al arguments, the mecllar;(lsrln 1(()f iﬁz
schemes needs more thought than, for instance, Mr: atecitl,(g)
most prominent of their a(lvoca.tes, appears to :av: glt‘{lzn‘,:}ue cou:
His scheme proposed that retall.ers should e;m aEPeh he value con
pons they received for others valid at wholesale, w 1ch‘ n should
be surrendered by wholesalers to the State. But this n:,g ccts the
problem of the supply offgoods at}iior‘svt ,Eirclg fzr;dﬂ};ix; H::l;rszgar
raw materials to the manutacturer. 1 tal, ! 5 i
ivalent at first hand of two shllllngs V.VOI‘t of sla
f:;jk:; t}ffo:rqﬁzzh of such an allocation, supposing 1tt toml:; ((::(;rl?e
puted correctly, might be diverted l?y ’fhe rempler;t Ao jin o cake
substitute outside the expenditure rationing scheme? Ag d-,—to ']
one to make sure that coupons are canceled arfd not re-uieractice i)sr
nothing of theft and forgery? The temptation to malp

man
obviously multiplied when one type of coupon serves for y

commodities. o o
In short, the expenditure ration is to be condemned because it is
bl

both arbitrary and uncertain in its eﬂects. hThe dStfz‘!ti;nilI}:O::tSurann
oblication on the citizen, but offers hu? not l}?g etlllnlt it would bf;
Thi::is indefensible in principle; experience s ows af Food found
resented in practice. Again and agam'the i\’lml}sltry o ly. not only
that the public held it morally resP0n51bled Or};[ e su'pgty,from o
of the principal foods, but of minor .fO(? s'fti at tmllg?O; ey
oint of view of nutrition, be quite Insignifica y'b'l't
P hat were included in an expenditure ration, t.he responsibility
&')(?Slsdtbz no less burdensome because it was impossible to discharge.

POINTS RATIONING INTRODUCED

Points rationing, as first propounded by the 1Ca}11b.meti OJﬂice
economists and applied by the Board of Tr‘a('le to clothing in um}
compromise between the admml'stfapve innocence o

- e ationing and the administrative rigidity of the existing
expendll‘urc 5 To all but a tiny minority in the Ministry of Food,
;Z?;ngrbteirtn;mas more dangerous, becau§e more [.Jla.usibkj:, Lhan ex-
penditur’e rationing. The commodity directors disliked it because,
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unlike schemes with registration, it appeared to offer no firm basis
for forward allocations of individual foodstufls and hence, they
feared. no protection for their stocks, Rationing administrators
lookes! askance at the prospect of millions of fresh bits of paper
inundating food offices, in place of the ordinary coupons whose col-
lection had just been abandoned. However, as somebody pointed
out, rationing 45 million people is bound to mean a lot of paper.
Others feared delays in the shops while coupons were cut out. All
disliked the freedom given to both customer and retailer to look for
supplies where they pleased; it would “upset” distribution and
cause waste of transport.

I'or months the argument raged between economists and “prac-
tical men”; and it might have gone on longer but for two influences.
One was the need to secure fair distribution for the new foods,
particularly canned meat and fish, that were about to come in from
the United States under Lend-Lease; the other was the importunity
of Lord Woolton’s Ministerial colleagues and his own willingness
to be convinced that points rationing, notwithstanding the misgiv-
ings of his own officials, was worth a trial, Moreover, by this time,
September 1941, it had become clear that points rationing of clothes
was acceptable and reasonably successful.

It was, however, an anxious and mistrustful Ministry of Food
that set about preparing the new scheme, to launch which was indeed
an ambitious operation. Devising a supplementary ration book was
the least part of it—child’s play to the ingenious staff of the Minis-
try’s Rationing Division. (It consisted simply of three sets of cou-
pons for each of thirteen four-week periods; the sets were lettered
A, B, and C, and the Ministry varied the value in points of each or
all as required.) Distributing the book too turned out to be rela.
tively simple, although the Ministry tried unsuccessfully to enlist
both post offices and schools as agents before turning to its own
local offices; people were simply told to present their main ration
books, which would be rubber-stamped to show that a supplementary
book had been issued. The main effort lay on the commodity side;
since his ability to replace his stock would depend on his sales, each
retailer must be given a proper share of “points foods” before the
scheme opened. Fortunately, there was virtually no problem of
traders’ existing stocks, since the foods to be included in the scheme
were either entirely new to the United Kingdom market or so scarce
that stocks had been used up. The Ministry therefore took regis-
trations for rationed foods as a general basis for its initial alloca-
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tions (except for canned fish, where past performance was thought

e § riate). o
mmi:ﬂ:ﬂ:l;nce)with its usual practice, the Ml.mstry set up ad hos
trade bodies, representing canners Of. be'ans flnd 1mp}?rter§ Ofdcan’rf‘f
meat respectively, to organize the distribution of t ‘esﬁ é)o 1s. (;e
formation of these bodies took rather lorfger than it ha T%arlme ;
so did the actual movement of the goods into the sholps.‘ i ?ttt;l:r
delay arose because the goods had been st‘ored 1arg}(: );111131 wn iakes
Ministry called its “buffer depots”—premises th:(:llt ad bee on
over {rom other uses in order to p1'9v1c1e d}sperse storage as,fta:3 5 -
caution against air attack. These 1.mprov15ed stoxl‘gs bwe;t; r?dled in
isolated places and the rate at which goods cot:1 dlfz died in
and out of them was limited. Henc‘e,' when the. ead 1:13-;) vem-
ber 17, 1941—approached, the Minisiry was mgnha eCheI)Irle om
plaints from retailers that the}); had no supplies and the s

for a fortnight. .

* b'(Iz'hpi(s)srtr}:i(;gI;ﬁdat first sight seem a trivial matterh; and the 1'2:’[32;
suceess the seheme_—or Derbape o e e eem s in
foods included In lit;i—ssti;reitwtl}tle tirﬁef)however, there were d.ark
hints of sabotage that were only dispelled by.a. spemil r;nuqsltnrgé
undertaken at the Minister’s requ<?st. The Mlmlsgt?;,. x't must be
remembered, was not overpopular in December t, ln ad oo
face over eggs and onions, though for the flo.rmefr, a zvgl Mo,re-
could not be blamed, and it badly neede,d a fil 11p 0 apprS th;,t More
over, there was an aspect of the sch'eme s popular succei hat coul
not last; the initial sche?lule ofh;tmlfrtlts }?:;f;:’azesszifé );ed Salmog
] sought-aiter 1
;Zrt}tl:o(tr\:i, }Il?audrtiitr,s?fle atta%:k on‘Pearl Harbor led to tl}e hasty
inclusion of other items in the list without a comm(I:ns;ratz rmclrgzsze
in the number of points allotted to (_aach customer. In dafnl\lxit }; anne(i
dried fruits and pulses were added; in Februafry, camne1 E é nned
tomatoes, and canned peas; i.n April, brea.k as{ cereals (excep
meal) and condensed milk; in Augtlst, biscui s.th it had

Once the scheme was launched, its spopsors, e efcon : ,f d

ired into the background; and the all—m.lportax}t unction of a
et o s to demand by means of points prices had been left
b, exercised by people who, if. they themselves were
not apprehensive, were ir}ﬂuenced by trade 1;hrectgrs ‘:h.(zi ntlﬁitt Ct(;;;
tainly were. Moreover, it was not general y un er; (zi)l Mi(nistr
working of the scheme would be completely upset if the y

retrospect to the M

justing supplie
to rule of thum
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were not prepared to meet all demands for any particular food at
the points price it itself had fixed. There would, too, be loud eries
of complaint from the trade and public if the Ministry altered
points prices too often, or indeed at any other time exceept at the
beginning of the four-week period for which points coupons were
valid.

In due time the retailers’ orders for the all-too-popular kinds of
canned meat and fish found their way up to the respective com-
modity divisions. Alarmed for their stocks, the divisions decided
that they would continue to allocate no more than the datum quan-
tities; which meant, of course, that wholesalers had at their disposal
points-purchasing power that they could not use as they wished.
What were they to do with it? Their retail customers would not
thank them for further quantities of pink salmon—which the Minis-
try had mistakenly “up-pointed” along with the red—or canned
beans in gravy. Dried pulses, even at a nominal points value, were
never popular with the British public. The Ministry’s Dried Fruit
Division was the first to discover what was the wholesalers’ solution;
it was swamped with points vouchers, not, be it noted, from specialist
wholesalers, but from general wholesalers, and in its turn it was
forced to revert to datum allocations. Whereas, that is to say, cus-
tomers, and hence retailers, were clamoring for canned meat
fish, their wholesalers were being forced to translate this cl
into a demand for dried fruit faute de micux.

The solution seems simple, if one looks at the points scheme as a
whole: raise the points value of the popular lines until equilibrium
is reached. But only the Director of Dried Fruit saw this, and his
argument appears to have been brushed aside as special pleading.
Instead, it was decided that these disquieting symptoms were those
of a general inflation of points currency., How such an inflation
could arise in a closed system has never been satisfactorily explained.
But, given the predilections of both commodity divisions and ration.
ing administrators, the remedy could be arrived at without diag-
nosis—namely, that distribution could not be regulated merely by
manipulating points prices and thereafter allowing traders to order
what they pleased. Such freedom was dangerous. Henceforward
the Ministry was to fix, period by period, the tonnage and variety of
points goods to be released, equating it exactly with the number of
points available to the public. It would, of course, still be open to the
retailer to exercise discretion in his orders; but there would be no
guaranty that he would get the varieties of goods that he asked for;
indeed, it was certain that he would not.

and
amor
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Still less would the consumer, for all that he cogld tender the
points value of a can of salmon, be a}?]e to call for it on dem;md.
"The honcymoon period of points rationing was over; it ‘:V&S noF OTIg
before the Ministry conceded that a retalkar might reserve sdc::,me
points goods for his registered customers. Scarce (g).on.lts goot s —
the phrase ought to have been regarded as a contra d1cft10n 1}; frtr}?s,
its acceptance as a sort of norm was a confessu_)n of de ez;lt. 1}11 en
the Ministry of Food had always been.defeatlst about the sc eme:1
essential principle; the public was too inured by now to queuez afn
under-the-counter sales to feel cheated. when they reappeared for
points goods. For even with all the.se 1mper.fec.t10ns, points rat:oz;
ing was a great deal better than nothing. It §1d impose a }\)retry seve
limit on the ability of the wealthy and the leisured to grab too many

of the semiluxuries that helped to make life tolerable in wartime

Britain.
THE POINTS-COUPON BANKING SCHEME

Fear of “points inflation” was the original motive for;e beh‘mtd
the one major change in the administrative arrangements orIF(Lmds
rationing—the introduction of a coupon banklflg sy}?tenlll. a ;
however, been rather overlaid b‘y 'others by the time L edc anhgen?ad
made, in September 1943. Originally, the retaxle;f1 ad excha tz?e
his points coupons at the local food office for vouc e(rls re;l)lr.eser;l:l]f
100, 1,000, and 10,000 points. He then had. to sen Elo is w
saler vouchers to the value of each order, with the order, i.e., piy
points in cash; and this cash system was repeated“h.lghe,r, ll;p the
distributive chain, until the vouchers were finally “killed 11y tt e
Ministry or its agents. The system was simple an(i abov? ad. f%u (i-
matic; it took care immediately an<.l without fuss o }cleftam ;ﬁ ?ul-
ties—population movements, for instance. Nevert ee:s,. (C)l ﬁ(:lz.its
were uneasy about it. Vouchers., unhk'e pomts,dwe;e o 1n.1e nite
validity; it was feared that retailers might hoard t }elm unil. Sorlrtl'e
especially attractive food came along and then sc;op t eil pos ; mltl i
ple stores, with their buying power conce{ntrate at a hea qqgr ers
office, were particularly suspect. The writer hfis seen .no. evi emlzg
that this fear was, or could have been, realized in pre&ctlce, 13 w0}11
appear to require much greater reserve stocks of points foods t lz;n
any retailer possessed. A more serlol.xs.f'ear, though it see}rlns equa h);
unrealized in practice, was the possibility that the vouchers mig
e f';‘);lizg.fears and suspicions were fed on the one ha’nd I1))y 1the
dried-fruit imbroglio and on the other by the Ministry’s absolute
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ignorance of what traders were actually doing with their vouchers,
and at times were clearly contradictory; for instance, traders could
not be accused of hoarding vouchers when they were all apparently
clamoring for dried fruit, and they would he unwise to do so at a
time when the general trend of points prices was clearly and un-
mistakably upward. To set its own mind at rest, howcever, the Min-
istry hegan to work out a banking system under which every trader
would deposit his points at the food office, and all his transactions
thereafter would be recorded and checked. The devising of such a
system, which would obviously have to be agreed on in advance with
the trade, proved to be lengthy; and in the end the Ministry “sold”
it to retailers by arguments that in effect turned inside out those by
which officials had persuaded themselves that a ch
was necessary.

By the time points rationing had been running a year, at the
beginning of 1943, there had developed a persistent cry from re-
tailers that they had “not enough points” to maintain their stocks.
How far this can be construed to indicate excessive rigidity in the
voucher system is difficult to say, because we do not know how far
the development of informal credit arrangements offset the inflexi-
bility of official regulations. As under straight rationing, strict
“working to rule” would probably have brought distribution to a
stop; there can have been few wholesalers who, on occasion, did not
break the strict letter of the law and send supplies forward hefore
vouchers, or even the order itself, should have reached them. But
itis at least possible that the shortage of points was im
result of an attempt by retailers to maintain the same quantity in
stock of the more desirable foods as they had had at the opening of
the scheme~—a vain attempt, because the points price of many such
items had been raised and new items brought under the scheme,
without a corresponding increase in the total points entitlement for
each consumer. In other words, it was a shortage of the foods people
most wanted, not of currency, that was the real source of grievance.
However that may be, retailers willingly accepted points banking in
the belief that it would end the points shortage,

The points-banking scheme began in September 1943, after a
rudimentary form of it had been tried and proved successful for
“personal-points” (chocolate and sugar confectionery) coupons.
Each retailer had an account at the local food oflice, replenished by
paying in his coupon takings for cach four-week period. He might
order from his suppliers in each period points goods to the value of

ange in procedure

aginary, the
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his credit balance at the bank. At the time the order was dispatched,

. e ’
the wholesaler would send the retailer a “points 1}r:yo;ced 0?{ a pfr;ar
seribed form, which the retailer would present to s 1oo od 1c(:;ﬁ

“wholesaler’s” account at the Divisional Food Office.

e new arrangement had the advan?age, for
the retailer, that he never had points immobilized. b}(lacause hxjowhr(;lg:
saler was temporarily out of the goods he wanted; t er; was n ;) ob-
lem of “small change,” because all accounts were mat }(13 1f1tp0f 2 Ech_
cise points value; and there was no danger of loss or fethe vouch-
ers. The gain to the Ministry was greater awareness o pl on
O and greater opportunity for conscious contr;) - u
as at the beginning of points rationing, the ﬁ;}st few r;x;n:::d(i)l p(})::::
banking were marred by misca']culatlons that colu 1 unerStOOd
been avoided, had its first principles been more clearly

payment to the
As against vouchers, th

of cach retailer,

g t.
andli:tcg::se probably, of the pressure of other work on food office

staffs, it had been decided that each 'stage ina plomts-.bnar;l:lu(f dtlrlfl;sy
action must take place, not almost mmultaneoui y asi i v
bankine account, but at intervals of f.our wee s}; (t:orrfi:nlt)s o
the valiodity of the points coupons. T}.us meant t a1 po s stancins
to the credit of a retailer, against which he wlasf P acmgkS > ore thé
would not be paid over to the wholesaler until four V\;]ef': Jier the
- ot coice had been sent in, and could not be lodge in the who
pomt,s mVOlCCt and become available for his orders, until a furtber
salers aclso‘;lrlél elapsed. This delay in settlement was of.httle im-
A, e; the scheme was working. But at the begi{mmg, whe.n
porta}rllceuoﬂ;?rom voucher cash to banking credit was being made., it
;hf . azbeof eight weeks during which no points would be reaching
\::htolaei\lzrs or multiple stores’ central buying o}f)ﬁf:tles. b oroviding
Officials saw that that gap would need to be bridge . y.pb i g
these traders with an initial tre}ding allowance. ofhpom'fs,h \ :ted ?;
failed to distinguish between this and an.y.credlt that mig Fth o
+en to traders in the form of an addition to the amount of thei
be A over, in order to secure the free movement of goods. They
poms tl“Jrn d tlv’mt credit of this latter sort, which they proposed Fo
a?so be leve'lers wholesalers, and the central buying offices of chain
give to retz:il not’ be given to the latter’s retail branches. They over-
ooked ne}(: t is to say, the fact that credit given at the retail stage
looked,ﬁ aﬁnds its w;y up the distributive chain, Mqreover, they
i‘;:(t:lu;ozh trading allowance and extra credit (lumped together as

“starting credit”) on a trader’s performance during the first three
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ration periods of 1913, This in itself would penalize a business that
had been expanding since that time,

This effect was masked, in the case of independent ret
their wholesale suppliers, by the grant of three weeks” extra points in
the former’s starting eredit. Multiple head offices had to do without
this; they only got the week’s points over the bare eight weeks’ re-
quirements, that had also been given to wholesalers,

There was, that is to say, as a result of points banking
tentional squeeze of the points assets of “multiples.” Ip many cases,
they were able 10 meet this by reducing their stocks; in some, they
resorted to overdrawing their accounts—an offense that at times
became so common as almost to justify itself as unavoidable. Many,
no doubt, reconciled themselves to a permanent fall ip points turn-
over. So many were the complaints of Inadequate points accounts,
and not only from multiples, that the Ministry established g system
of refresher grants whereby it undertook to make good any deficien-
cies in a trader’s account below a minimum of go many weeks’ turn.-
over in stock and points combined. Here again multiples got worse
terms; and it is the more significant, therefore, that over half of them
qualified for the refresher grant between June 1944 and April 1945,
as against only one-eighth of the independent r

The fact of unconscious bias

ailers and

, an unin-

elailers.

s 1mportant, hecause it accounts
for a phenomenon that the Ministry noted but coul( never con-

vincingly explain—the lower proportion of points trade done by
multiples and co-operative stores, compared with
under “straight” rationing. It also expl
on the part of these traders for allocation of the more sought-after
points foods according to registrations, an agitation to which the
postwar Ministry eventually yvielded, in 1948, But it conta
important lesson for economic administrators, namely, th
can be too complicated for those who have to run ir.
of the Ministry to explain and justify the pointsbanking system to
exasperated and not always obtuse traders are thoge of an intellectual
Laocosn. Even those rare officials who understood and strove to
mend it were hampered by the need to defend the error.; of their
prcdeces_sors, perhaps most of al] by the toncessions the latter }l(;l(]
made to importunate trade Pressure groups, Ag for these Ithe found
points banking something of 4 diSﬂppointment One 01; its ):mfore-
seen disadvantages, from their point of view1 w ‘
limit the retailer’s ability to expand his by
mand, as from the return of ajr-rajq refug,

v their registrations
ains the constant agitation

ins a more
at a scheme
The struggles

as that it seemed to
usiness to meet extra de-
ces; and they were much

~
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agerieved by the Ministry’s prosecutions for o.verdrax.vmg OI;OH;S_
accounts. (These were generally taken only against ssn;)u}s1 p -
sistent oflenders; even so, magistrates gex‘ierall‘y regarded the crim
as a technical one, to be let off with a nominal fine.) Thf;}{]e was evciin
a certain nostalgia among grocers for vouchers; somedet C]ir::th::m;
ers, and particularly multiples, had'been accillstome (f)ozr weefs
points for vouchers at more frequent 1n.tervals than e\;ery fot ds,
and so Dheen enabled to increase their turnover o p}(;m s goo t
Whether this would have still ])Fen possible, in;erll the transpor
delays of the later years of war, is perhaps doubtful.

PROBLEMS OF POINTS RATIONING

The machinery of points rationh;)g as zfl wilooali,s1;1;edt}(1;‘t3:lfsp0§1§
anking, worked with a great number of g reaks. Bu
i)vcl)lr]lliuilf’did, for eight and a half years; it was not a'bOhShe(:a;ltI:dﬂ
April 1950. As most Ministry oﬁl‘ilm'al%, Et tc}ﬁe tsllirrl;r;:i::sthsat the):
ected it to work at all, 1t is ardly ing
il}?(()lui‘la‘izl;ﬂixgn it as a considerable 'adminlstratlve zichleverriiggr d?-
cynical observer, on the contrary, ml‘ght say ;lhat on {) e}n(r?z i
narily healthy child could have survived such an up r;r}llb Ori Ger.
tainly, if one is to appraise{ the ‘}?}h}lle i(;f :Vf}‘es si);lsttre;nd;feir ﬁverwhing
ali andicaps under whic ¢ ed.
;Z(:)lt]lzteittfcc}:nsumerr’)s and retaile.r’s freedf)m of chow;:l and ;foiliﬁ
plier, the need for constant variation of points Value?, tf e unit}le unt-
able voucher, the management of‘t.he flow of gooc Sl-mr;lh e con
sumer’s end—was alien to the tradition of 'food control in the Unite
Kingdom; the tradition of the au but fu.nctlonlless cou(iaotn, eerf(}))rpm)i
of fixed quantities against permits, or in re?atlon tob'a ltntn {»)he -
ance without rationing. I'rom the very ﬁrs} it was su ](ic 0 194;) o
sure of convention; allocation of dried fruit was, als early as f , e
lated to retailers’ sugar registrations; t}}e datu.m al (;ca?(;ns 0 cansrilm-
meat, fish, and biscuits contir‘lue'd; points price sciil;(ﬁestwtzizesame
plified by grouping many varieties, e.g., of cannl()a sh, aI ¢ same
level, and were varied so seldom that they too became almo
ventlg?;oiltg, more particularly afte'r the war hazll endled,bto re.stf)re
something like a buyers’ market in points fog 53 ar‘xb, y I:alSl:E
points prices where necessary, t(? force firsthan I?trl uto}rls in }}1) -
ticular to abandon datum allocations were successfu eno}:g to S-t~0
that the thing could be done, but also encouptered muc .opposil ion
in the trade. The extension in 1948 of the dried fruit “unit voucher
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sy.sl(*m to canned meat, milk, fruit, and fish w
with traders hut at variance with the scheme
marked the c¢losest assimilati
arker the closest point of assimilation between strajol i
rationing systems; and that it s} L ppint and points
rati 8 systems; and that it should oceur at 4 time when officials’
nderst; i : ' '
) erstanding of the requirements of a successfyl »ints sys v
ar greater than it had been in 1942/43, measur ! s
forces making for rigidity. That sty ’ I Chomen o trength of the
. o] . (& g . o i} . i
el by yont 05 Hgidity Strength, however, had been nour-
S nstry acquiescence and even encou t
: , ragement,

Questions of trade ps‘y('ll ]
> psycholog "m(]'l im i
0y ¢ admimstrative mag y
o : > master apart,

cnu]fl the system have been made o work in the semi i
lesln'(m that its sponsors hoped, and the coy on } o Somiitutomatic
the right goods, <o to speak, to the consum(,n) nT}ieen made to draw
course, mainly on the Ministry’s al)i]ity [;)r.g(,l ti answer turns., of
rices—-q M . . HUL e correc
Lst <ﬁ=,sm;11:(lpt?fclt]t§(’.10:t lt,sh?b};hty to rz‘lise those of the foodscitn I;;g:i
1t et b reme’mi);r A‘]w -'}C. unrestricted release woyl( be possible.
run, of increasin;r the (Sll )1 1](lt tiere was no possibility, in the short
erned by o numb:r 0[) f‘«l ]t]) y of most points foods, which was gov-
is 10 question ther for‘](; o:s otf.tsu]e the Ministry’s control.) There
milk, and sweet ]»i:. 1 e perlods, C:zmned red salmon, condensed
5CUits were underpriced in points and ’Went either

by retailers’ fay
tatlers” favor or on the prineip)

. . e g i
Ministry contended that it w bl o, i W

to an equilibrium level ip ¢
and might be wasted jf the

as by contrast popular
s basic principles. It

as impossj
;qpl mpossible to force points prices up
se in ; biscui

stances; biscuits were perishable

canned red salinon alrea(]y toyol:vgr; Df)inted too high; a pound of
@< Pomts, as against the normal 20

DC1 monlh 'lH(l ( (o ] ‘V. h
I ¢ we ] to dCh ]Il(]] lduill COnSUmC] ; l (¢} S
N the Shortag ) Of fre 5

milk })Ore particuhrl
arly on peo )le livincr
tO'be forced to use up too mzlmy of th’J ?Ione’ who ought therefore not

The case of hiscy;
! as nscuits really only i
making 1 . e Y tlustrates the js:
pliCityD Hle'potmt.,l unit-of-account go large, in th:: i( l;u]vtantafge' of
. o : . ge, nteres -
P 1 , ead of 20 points per period. th s of sim
> 1UU; proportionately redyced in value, o et had
¢ Il)(;mts preportio va ue,;nll?h finer adjustments
could not var i i of hisgr: th %
ooy w}; th(.:fp;)lmts brice of a poyn of biscuits i) leej:/I:;:llsltrZ
o o foe ('y, i the purchaser of a quarter poun(i . U] ‘ bl
o tond 1:) e:\zllct number of points for it. [f 8 poi twas . )?{a .
P : . oints a
‘ ]essor,evﬂ th:n tuwe]l be too high: an( biscuit qﬁeues welrjglmrhv'raz
 loss . the recasting of the whole syst values
ut the arfuments in fayor of underpric; eammadt v on values
canned e ' ICIng canned red s:
ount to little more thay, pretending thm-:"imon atnd
g there was not a
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shortage of these and hoping the public would not notice it. It was
not even as if the hard cases, in whose name the Ministry was willing
to condone a breach of points logic, could even be sure of benefiting
from its action. For what did that action mean? It meant not only
that some people, who might have been willing to pay a higher points
price in order to be sure of getting these scarce items, might have to
forego them in favor of some others who could curry favor with the
retailer, but that some other item or items must have been overpriced
in points, to the disadvantage of another set of consumers to whom
the Ministry owed equal consideration. Moreover (and this was a
point habitually overlooked) the proper adjustment of these prices
might have eased the problem presented by biscuits.

The problem of varying regional preferences, under a system of
national points prices, was more genuinely tricky. It can indeed be
argued that the demand for canned salmon in northwest England,
described by the Ministry as out of all proportion to that in the rest
of the country, was the reflection of its unduly low national points
price; and that if the points price were sufficiently high to equate
demand with supply, there could be no objection to most of the fish
going to the northwest. The alternative—allocation more or less on
a regional basis—amounts to saying that certain consumers willing
to pay the points price shall not have canned salmon, simply because
they live in the northwest, a less obvious but equally unfair form of
discrimination. In this case, the only impediment to a solution was
attachment to the datum principle. For some other points foods,
such as biscuits and breakfast cereals, the problems arose from an-
other part of the Ministry’s policy—its attempt to save transport by
limiting the area within which a certain manufacturer’s goods might
be distributed. The principle on which these zoning schemes were
drawn up was to assume equal shares per head of population, which,
given the information at the Ministry’s disposal, was unavoidable.
But apart from regional preferences in types of food—there was a
chronic unsatisfied demand for syrup and treacle (molasses) in East
Anglia, for instance—the problem of brands arose. Some breakfast
foods went “under the counter”; others, inferior perhaps, perhaps
less advertised, could not be sold in a limited area of distribution and
had to be given special dispensations from the zoning scheme. Short
of fixing separate points values for each brand—an invidious and per-
haps impracticable solution—there was nothing that the administra-
tors of points rationing could do to help. .

That there were inescapable causes of friction in the machinery
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of points rationing, that would in any case have required administra-
tive intervention to remove, almost goes without saying. But that
variation of points prices must inevitably have been disearded as
the main motive foree of the scheme is much more doubtful. 1t was
the climate of restriction. with its forms, permits, allocations, and
maximum prices. into which the scheme was horn,
inherent tendency to inflation. that officials at the
writers later () professed to discover in it, th

rather than the
time and some

at brought about its
ossification. So too, as it seems to the writer, some of the ingenious
manipulations of traders’ points capital under the banking scheme
arose as much from the opportunity as from the
doubtful, for instance, whether anything was g
accounts up or down in pmpm'lion to chzmg
titlement of consumers.

need to act. [t seems
tined by writing their
es in the total points en-

No such adjustments were necessary or pos-
sible under the voucher scheme, and it is improh

in the transmission of the changes up
would have produced any se

able that the time lag
and down the banking system

rious disturhance. Again, the method
of assessing traders’ points capital by takin

points value of their stock appears to h
the degree of credit,

g into account the whole
ave led to an exaggeration of
and hence of the danger of inflation, in the
system. lor since at any given moment a proportion of that stock
was ex hiypothesi overpriced in points,
the Ministry reduced its points value,
that there must have been
ing power from this cause
more foundation than the

These remarks m

it would remain frozen until
Reflection, indeed, suggests
a continuous decline in traders’ purchas-
» and that their constant complaints had
Ministry was willing to admit.

ake no claim to do duty for a complete analysis
of the economic problems of points rationing, which would take much
more space than can be allowed for the subject in the present study.
They will. however, have served their purpose if they put the reader
on guard against two opposite dangers: the first, of constructing in-
tricate hypotheses that have no relation to the ascertained facts; the
second, of inferring lessons of wide validity, and “inevitable trends,”

from an experience more than usually scattered with errors and mis-
calculations.

¢ TTTTN A £ .
MANUFACTURED FOODS,” “CONGENTRATION.” AND
/ N, AT

TRANSPORT ECONOMY

The very fact that points rationing,
substitute “for more elaborate and
made part of such a control, in a se

so far from heing used as a
detailed control of supply, was
nse reinforces the significance of
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its adoption by the Ministry of Food. For.it mezgnt‘that}}.lc lf\/lzrtnstrre)i
no longer recoiled from an attempt at l}nlversallty, vaa; %n“a ! lp e
pared to use the new technique, once it was surelc? flznllzl, ab enOt
manage it, on problems that had hitherto seemed insolub e,f (;r .
worth solution. In the first flush of enthugasm a'll sorts of foo si
from cofice and cocoa, cakes, and salad oil, to klpperf, beelr.,latn(
(oddly enough) houschold crockery, were putffolrlwal\rlld‘ aastc;n}(l:;ieii‘
for points rationing, and only the firmness of the 1n1th il
against unnecessary restrictions prevented at any rate the

f these from being added to it.
of t}f;sfpir?vinter of 1942/43 an ingenious pl’a’n was evolvecj1 fo;e}()lxit—-
ting restaurant meals indirectly “on points, blllt] ne\;edr iih;)p el
forhmate]y, as it would have dange?rously }:m a an}cl 4! didpWhen
scheme, just as the bread coupons'/pomts ex';hz.mge slc fsr e
bread rationing was introduced in 1946. This zeart o o e
everything, though it owes much to .the grim }m}?o‘ uation alter
Pear] Marbor, is not altogether explamed by it; t ere wa somell OF
more imponderable at work to change the tentz}téve tco(r:n:mllers 0;
say mid-1941, to the confident, perhaps overconii ent ¢ trollers of
mid-1912. A feeling of mastery in such matters somet];r‘xll.es \ rid,e °
doubt, as suddenly and unexpectedly as, say, the a i1ty c;cess 2
bicycle; hut there can be little do-ubt' that thq? Popu, ar il::er s of
points rationing was the turEing point in the Ministry’s career,

ioh it felt it could do nothing wrong. .
w}“il:)ilrtxtfsdrtationing was signiﬁc'ant, too, in another way..t.Th(o)sf};Zf(:):
sure for its introduction had derived I}Ot from thei)ne(;esa 1::;056 food
policy, as the Ministry of Food conceived them, ult‘ romhi ose con
cerned with war-economic policy ’as a wh01.e, the I;o Lcy {{/arc éabinet
the aegis of the Lord President’s Cf)mmlttee odt e ar Cabine
was, during 1941, beginning to acquire shapg arfd coxr?h tene rea(i

.920-21). In point of time, this process coincides with the sp
o first to Russia and then to the Far East; it coincides also
?vfittl:]il:‘(;a:mlgstment of the last remaining idle economic resources
- the United Kingdom war effort. If that eﬁorF were to be increased
}2:&:;——{0 become commensur.ate with the size 1of thﬁ ta;k ahez;]l
and with what was, though mistakenly, believec Yto he the mtube
greater eflort, relative to his resources, of ‘the enem)f—t ere muitial
a planned transfer of factors of production away Irom Inesse
uses"Fhe Ministry of Food had to recko?, that is, not1 ({nly “fug:oz
shortage of food, but with demands that it reduce the claims o
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on labor, transport, and “ancillary materials” such as timber. card
board, and paper. The time had gone past, for inslzllnce wh; ‘tr}(l
manpower authorities would give blanket cxemplions l<; ;non /”:i)ove
a certain age employed in a food industry, or the lmrt\onrt"\u(lhor'e
ties ignore long- and cross-haulage of even essential foods | t rail .
ro.zul. Iach worker, and each journey almost, must );w; 'lyt ttI 'Or
plied, not by the Ministry of Food, but by lhe’ Mirii:tlri(c:; (;f Ie'bl) dpt
and War Transport, respectively. If, therefore, a mtilmal food 5 1(')[11
was to continue to be carried out, the Ministry of Food must i pt0 ot
itself actively in these matters, and must in especial he l'n" ?r'CSt
offer expert guidance to its fellow Departments I(t rn\;qltnl(rlm’(fl' o
and able to say not merely that, for example thé. canni . )feCWl o
pilchards was an essential industry, but th’at thecl mg(‘; i o
ployed by a particular cannery must not be draftedor'r}; rlllver ny
unless and until a replacement could be provided oo the iy
the continued transport of stout from London to Cl.
tank waggons.
Now these obligations—impose
o‘ther agencies but by the Minisﬁer’sda:gspziriya};y the pl};essure o
Government, of the policies in principle—were rima Y.Y;em I Of’ the
to find out facts that had hitherto been ignor (Tl’r"ﬁz_‘” ) Obhgatw’ns
istry had had detailed information onlyg '1be . hll\hel“to the .Mm-
flour milling, oilseed crushing, sugar reﬁ( e industries
operated under its control and that were mzrlm’lig’ for GXMY}PIC—that
of the output of such basic food industries f:)]ll) ezt e ontial, e
sumer in the form of “manufactured foods” ; ey e the e
.from cake and biscuits to soft drinks and 1bn Ereat A A
ingredients of these things had been subj Ty fOO.dS-. Where the
statutory limitation of supply, allocation]iCted to rauoning or other
ad generally been on the

datum principle, i.e
» 1.e., any firm that had .
the war was allowed a proportion of it;l S:d the raw material before

It must justify
asgow by special

, some distinction be-
ds of merit; for instance,
k at the rate of 75 percent
ruit canning at 50 percent,
1 at only 25 percent. But
€, were arbitrary: they bore
dients, controlled or uncon-
ble to obtain; and generally
he nature, quantity, quality,
anufacturer with more than

tween different classes of foods on gr
sugar had been allotted for condense%l Ou'll]
of datum, for chocolate at 70 percent fmlf
and for mineral waters and candie(i e
these allocations, though not unreasonaplfle
no relation to the supplies of other in
trolled, that the trades in question wergere
speaking, rio control was exercised overatl
or price of the final product. Thus a m
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one “line” might switch his supplies of sugar from one to the other
as his interest dictated. Nor had the food authorities any informa-
tion about the labor employed by such firms, or the pattern of distri-
bution of their products. And this was true even of industries, like
brewing, the output of which had been subjected to control as early
as January 1940.

Just as the Ministry of Food was driven by the fact of shortage,
the pressure of public opinion, or the desire for reform, to make a
series of extensions in control over primary foodstuffs such as milk,
extensions which though important stopped
he same time it made tentative

eggs, cheese, and fish
short of comprchensiveness—so at t
steps to extend control over secondary foods. Jam was rationed in
June 1941, and the sugar allocation for it henceforth became related
to a planned output figure for the industry (6, No. 815). In October
the manufacture of food substitutes, which had become a serious
racket as a result of shortages of eggs, milk, and onions, was pro-
hibited except under license (6, No. 1606) ; shortly afterward, a simi-
lar control was extended to starch food powders (6, No. 1742). Al-
though the Ministry was already being urged by its expert advisers
to take more general measures of control over manufactured foods,
it was still inclined to hold back because of the size of the task. Iven
a result of the Government’s more stringent manpower
policy, and the adoption of the principle of the “concentration of
industry,” about which more will be said in a moment, the Ministry
was constrained to ask secondary food manufacturers to make re-
turns of their output and labor, it stopped short of a complete inquiry
which would comprise all manufacturers not already licensed and
should extend to the ingredients they used. That was not to come
until September 1942; and although the Ministry had adopted what
it called “target” output figures for a number of such foods as early
as March 1942, it was not until nearly a year later that it resolved
on a standard procedure for allocating ingredients, and later still
before the structure of control was completed and the allocation of
raw material made conditional on its use in a specified final product.
Something like two years elapsed, that is to say, between accept-
ance of the principle of complete control and its translation into fact.

The same time lag applies to the concomitant measures of con-
centratjon of industry and transport economy, to which the Ministry
had been in principle committed since March 1941 and October 1941
respectively, and largely for the same reason—Ilack of Jetailed in-
formation. It was one thing to assent to a policy, another to carry

when, as
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it out, often against opposition from the trade. The term “concen-
tration™ requires explanation. It was applied, originally by the
Board of Trade. to measures designed at once 1o prevent a wasteful
use of resources, e.g., by short-time working, in industries deprived
of their full prewar supplies of raw materials, and to protect the
weaker firms in such industries from being driven permanently out
of business by temporary wartime shortages. Where output in an
industry had contracted, the policy proposed that it be concentrated
in a few nucleus factories, whose raw materials would be guaranteed
and their labor protected; the remainder would be closed, with com-
pensation and a guarantee of reinstatement after the war (7).

Whereas, however, the nonfood industries for which the Board
of Trade was responsible had already, by 1941, heen deprived of
much of their raw materials and might therefore be considered “ripe”
for concentration, hardly any food industries were in the same
position. FEither, like oilseed crushing and flour milling, they were
working longer shifts than before the war, since output had risen and
capacity been reduced by air attack; or they had made good their
raw material shortages by using substitutes or “extenders” (of which
the cheapest, most plentiful, and most versatile was wheaten flour).
Bacon curing, thanks to the fall in the pig population, was perhaps
the only industry necding to be concentrated without delay. There
were certain others, of which the chief were biscuits, chocolate and
sugar confectionery, starch food powders, and soft drinks, that could
be made to yield manpower and factory storage space for the war
effort, provided a decision was made either to reduce their produc-
tion or simplify the varieties and types of goods they put out; and
there were a large number, employing comparatively little labor,
which were scarcely worth while doing anything about except on
grounds of equity with the larger.

The policy of concentration had been
ment before the Ministry of Food had studied its application to these
industries; and by the end of 1941 the Ministry found itself being
held up to obloquy in Whitehall as being behindhand. Tt had, how-
ever, done sufficient spadework to enable it to bring forward, by
April 1912, concentration schemes for chocolate and sugar confec-
tionery and biscuits, worked out by the industries concerned. In
each case a quota of workers per ton of output was fixed, above which
no protection would be given to the firm’s labor against military or
industrial conscription; the quota was such as to prevent the produc-
tion of any luxury lines of elaborate packings (which in any event

adopted hy the Govern-
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were made impossible by reason of shortages of paper and .boarc!).
But— and this is where a departure was made from the strict Prl?-
ciples of concentration——factories were not to be closed down entirely
unless their whole labor or space were required for war purposes.

Unfortunately, the smooth working 'of the two schemes was upset
by a decision, arising {rom the sl.up'pmg shortage. and still r-riof’
perhaps, from the pressure of the disciples of austerity, to CL’}I“}tIE.ll the
output of biscuits by half and that of sweets by a quarter. ( 1wa§s
possible without upsetting (1iSt1‘ibllthI.l because the formerucc()iu“ e
put “on points” and a separate rationing scheme, the so}-lcale Pe;-
sonal points” scheme, had just been introduced for the latter; 8,
No. 1481). TFresh concentration schemes had therefore to be super-
imposed on the old; moreover, interdf:partmental controversy .arosi
because the manpower authorities wished to have thebfgclztorlesdod
certain leading firms, situated in areas wh(?re labor was ba { neede
for munitions, closed down completely without regard to tllf]: Slt\ll;_.lc-
ture of the industry or the transport economy schemes that t tlzl lin-
istry of Food was proposing to bring into effect. It was we .1nlto
1943 before agreement was reached on these. matters of prlnc1p}:3.

Bacon curing did not present the same difficulties, becaﬁse the
industry had been operating under Gf)vernment control from the very
outbreak of war and the facts about it were knowr}. There wa}sl, how-
ever, some political trouble on account of tl}e closmg,. under th ePc:on-
centration scheme, of certain bacon factories l‘)el'ongm.g to the Eng-
lish and Scottish Co-operative Wholesale Societies, with the result
that the consumers’ co-operative movement had to surrender mo}:e
capacity than its “capitalist” rivals and, in one ca§e.at leaﬁt,dseel: e
latter re-employing the displaced la.bor. The M1n1§try i tla eg
careful steps to ensure that the selection of the faf:torles to be close
could not be reasonably imputed to tbe operatlons'of sinister in-
terests within it; but the case for choosing these partlcl.llar factoru?s
does not seem to have been overstrong. It resFed mainly on their
inconvenient situation in relation to pig supphes'; and one is not
clear whether this ought not to have been out?v.ezlghe.ad by the effi-
ciency of the factories themselves an’d the.pohtlca.l importance of
treating the co-operative movement wxfh ev1de.nt falr.n‘es‘s,

Part of the difficulty officials had in meeting CI‘lthlSIn. of these
concentration arrangements was that both trade .and pubhc. tended
to apply a criterion—namely, that the most eﬁime'nt factories were
those that should continue to operate—that for gl! its common-sense
appeal was not really appropriate. Had the mobility of labor in war-




131 FOOD AND ACRICULTURE IN BRITAIN

time Britain been as high as the Government would have liked, and
as the devisers of schemes sometimes assumed, things would have
been different. But as it was, the authorities, not being able to move
the labor to the war plants, or to site war production, at this stage,
in places where labor was least scarce, found themselves foreed to
pick out eivilian production for closure or shrinkage largely on the
ground of location, or because it employed labor suitable for trans-
fer. When, as sometimes happened, things went wrong and an efli-
cient food factory was closed, only for prompt and obviously more
important use not to be made of its labor and space, odium was apt
to fall, not on the Departinents that had called for its elosure. but
on the Ministry of Food, that was acting on their behalf. The case
of Carltona Limited, where such a factory was concentrated out of
existence, only to be used subsequently as a store for baby carriages,
acquired espeeial notoriety because the company brought a lawsuit
against the Ministers. The suit was unsucecessful, hecause the judge
held that under Defence Regulations the Departments closing the
factory did not have to prove that their action was reasonable (9).
But it certainly had the effect of making the Ministry of Food even
more wary ahout concentration than it had hitherto been; and it
may have made other Departments more willing to aceept alternative
schemes for economy of labor and factory space that, like those
finally adopted for biscuits and chocolate and sugar confectionery,
did not call for the wholesale elosure of complete factories.

The concentration scheme for soft drinks, on the other hand, not
only presented what one may eall the classic features of such schemes,
namely the designation of “nucleus” factories and the complete
closure of others; it was also a scheme for standardizing production
into a limited number of varieties, and for economizing transport
both by “zoning” deliveries and by increasing the production of
concentrated drinks requiring dilution, compared with those con-
sumed straight from the bottle. It was devised and carried out by
a wartime association, to which all the manufacturers were obliged
to belong as a condition of being licensed by the Ministry. Brand
names and makers’ labels were completely suppressed, being re-
placed by code letters (denoting the region) and numbers (the
maker). Standard formulae, to be sold at prices controlled at all
stages of distribution, were adopted. The scheme was introduced on
February 1, 1943, but the closure of factories and the adjustiment
of production levels were not completed until a year later. The
cconomies resulling may best he gauged from the fact that the profits
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made by the industry were many thousands of p(?unds hlgher than
the Ministry had intended when it fixed the maximum prices, not-
withstanding that the “pool” drinks w‘ere—thanks to the §hortage
of fruit and sugar, for which saccharin was largely substituted—
H ing but attractive.
myt’l}‘lllxle]hu}:rlilxxxt of labor freed by the soft drink% sc.heme was, hm‘/v-
ever, very small, perhaps a few hundreds; ‘its prm.CIpalhmerln lay 13
the saving of transport. Indeed, only two industries, choco atelafn
sugar confectionery and biscuits, which between them account]e( for
three-quarters of all the labor released from food r_nz?nufaf:ture during
1942/13, can be said to have justified the administrative effort of
concentration; and even in these cases-it has to be rememl.)erefl that
the very substantial cuts in raw materials, and th.e .reductlon in the
number of “lines,” that were imposed by the Mmlstry must them-
selves have led to considerable releases of labor Wl.thOU[ the elaborate
rearrangement of production that the concentration sch_emes cal.led
for. Certainly none of the other very numerous mdustrl.es, ranging
from soap making to pepper and spice grinding, for which concen-
tration schemes were laboriously dev1sec.1, were worth'the trouble
from the point of view of food policy., with one exception-—the ra-
ation of the edible-fat melting mduslry, un'de.rt'aken as a ven-
ture in control by the Ministry’s Oils and Fats Division. Th1§ su'b-
stituted for a chaotic industry, diflicult to control and cost!y in .]lS
methods, an efficient monopoly, working in c10§e collaboration with
the controlled slaughterhouses that were its main source of raw ma-
terial. But it was not really a concentration scheme at all., since its
criterion was not the release of labor or space, but efficiency an‘d
economy in production. Nor was the Division able to repeat this
triumph when it turned to technical fats. . ' ;

In general, that is to say, the case f(_)r concentration, as it turne
out in practice, must rest on the assertion that no prlce n te.rms of
effort is too high to comb out the last man fqr national service, or
to secure equality of treatment between one 1nd'ustr¥ and another.
As to that, it was Lord Woolton who told his officials, in an'other con-
nection, that the craving for perfecti'on was the besetting sin of Gov-
ernment Departments; certainly it is true that t‘he more zealous a
man is in pursuing the public int(.erc.est,. the less likely .he may be to
recognize the point at which diminishing returns set in. .

Far more important to the war effort than (j*oncentrat.lo.n were
the numerous transport economy schemes for which the Mlm.stry of
Food was responsible. Some of these, for instance the white fish

tionaliz
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zoning scheme, have been discussed elzewhere in this hook. Others,
such as the establishment of a pool of insulated railway waggons for
the transport of meat, and of a similar pool of tank waggons for oils,
arose at a comparatively early stage out of the railway crisis of the
winter of 1910/11. The biscuit makers and the manufacturers of
chocolate and sugar confectionery had, with official approval and
encouragement, set up their own pooled road transport. But these
('zu'ly essays in transport economy, or indeed any savings that the
Ministry might make in dealing with the bulk foodstuffs it controlled,
fell, in the light of the transport crisis, far short of what was re-
quired. One of the carliest results of the merger, in the spring of
L911, ol the separate Ministries of Shipping and Transport into a
single Ministry of War Transport was a call to get rid of unnecessary
movements of goods at all stages of distribution. In pursuit of this
end, announced oflicially on behalf of the whole Government in mid-
October, the Ministry of Food issued an Order giving it power to
control the movement of any foodstuff owned by any food under-
taking in Great Britain to prescribe how far, and by what method
of transport, any consignment should travel, and the time or place
at which it should be loaded or unloaded (6, No. 1694,).

As with concentration, however, the adoption of these drastic
powers preceded the detailed study and negotiation without which it
would be futile and even dangerous to put them into effect. The
principle was clear; the movement of food must he so rearranged as
to ensure that each final distributor, be he retailer or caterer, oh-
tained his supplies at the nearest possible source. Zones must be set
up, across the boundaries of which movements of food must be re-
duced to a minimum. But this could only be done without causing
chaos to distribution if the authorities had a clear picture of the
umount and location of supplies—a picture that would be different
for each food to be “zoned.” The Ministry started off by having this
picture for only a few commodities, such as home-grown beet sugar,
cattle cake (a by-product of the controlled crushing mills), and dried
fruit. It could readily gain information for some few others that
were well organized, like hiscuits. But for a great many it had almost
no information at all; and even when that information was gathered,
officials must then meet and overcome the numerous and not neces-
sarily ill-founded objections of the trade. In addition, the task of
preparing economy schemes had in the first place been entrusted,
not to the Ministry’s transport experts, but to commodity directors
who could not be expected to be enthusiastic.
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During 1942, therefore, progress was slow. The most importe%nt
measure was the so-called Sector Scheme for wholesalers of groceries
and provisions, introduced, after delays causefl by tr.ade opposition,
in August. This divided the whole country into nine regions; re-
tailers (and caterers) in any region must henceforth draw their sup-
plies from wholesalers within that region, except for cr(?ss:boundary
journeys of 40 miles or less. This. sch.eme may have elm'nnated the
more spectacular long hauls; but it dl‘d nothing to get rid of crl(l)ss-
haulage within “sectors,” some of which were big enough to allow
hauls of over 100 miles. In any event, the greater part of.wholesale
transactions must have been relatively local in character, if only be-
cause of transport charges. The most useful part of the schem.e was
a reform that might have been introduced by 1ts.elf——t‘he restriction
of the number of wholesalers from which a retailer might draw his
supplies. For certain rationed foods only one wholesaler was hence-
forth allowed. . . .

More important, and more interesting from t.he tfechmcal point
of view since they called for the positive direction instead of .the
mere restriction of food movements, were the numerous zoning
schemes introduced during 1943 and 1944 at thellmt.latlve of the
Ministry’s Transport Division. Three.of them, for blSC.UItS, clfocolate
and sugar confectionery, and soft drinks, were combined with con-
centration schemes. That for cereal breakfast foods was.really two
schemes in one—Tor “biscuit” and “flake” type respectively—and
its complications illustrate the care tha.lt was needed to'produce a
satisfactory scheme. In the first place, different brfmds enjoyed v}:;lry-
ing degrees of popularity; and demand fell away in the z;)ne§ w e}l;e
the less popular brands alone were allowed to be sold, eavmgdt e
Ministry with a surplus problem. Second, one well-known product
was widely used as a laxative and so great were thfe complaln'ts of
those cut off from it by zoning that the M{mstry decided to let it go
all over the country. Third, the dividing llnft between two zones left
retailers in one small town (Barnoldswxck,.lg West Yo.rks}ure) pro-
hibited from selling the only type of “biscuit” food their wholesalers -
in Colne, over the Lancashire border, were allowed tf) supply; ar_ld
the Ministry had to make a special arrangement, and issue a special

dispensation, in order that retailers and wholesalers might obtain

the other product. '
Casespwhere exceptional treatment had to be allowed by license

were common in all zoning schemes; as in the example just quoted,
they generally arose from the need for control Orders to specify local
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i?;ﬁljllir:;;.;l]t“ll)i(::::l(lz/l\”::“l::illti (w:(r( if’r(-l(‘vlllll. to the lines of flow f’f
- A general exception, however, had to be made in
favor of hranded foodstuffs made by the English and Seottish Co-
operative Wholesale Socicties for sale in rcl:il co-operalive 'slm'cs.
Had these been ineluded in general zoning schemes, private retailers
would have heen obliged to sell them: this mieht have led to political
trouble, and moreover, retailers might very t\1vc]l ()])j/(\cl[ to ll)u”(“;"
up good will for something that they would not be able to trade ir:j
once the war was over. ‘ S
Perhaps the most intricate scheme, apart from that for soft
drinks, which in some ways it resembled, was that for l)(:('r |
oul in collaboration with the Brewers’ Society. ere lh(“q yroblem
was one of local cross-haulage on a rather large scale a ’
the existence of the “tied house” system wherchy /moqt licensed
premises obtained their beer from a particular hrewer 'l:h(' countr
was therefore divided into no fewer than 88 zZones \;’i[}lil; »ach 0);
which brewers agreed to exchange deliveries irrcsp(;s’tivc of tl (“} ous
tie, so as to reduce mileage to a minimum. By this me verage
}ength o;"{h]aul by road, already as low as fi
y one-fifth—mnot at first sicht a spect: - i
given the sheer bulk of the tilﬂ]c, f:]\fc}i:l(l‘ll::r: t:ts}lu, ])'Ut vt o
this is where the questions of policy, rather ﬂn e year. Bt (and
ity, came in to limit the extent to which tr ‘
pushed) zoning was not extended to the {
duced in such centers as Burton-on-Tre
other brewers’ tied houses. |
the Kingdom without restric

worked

, arising from

ans the average
fteen miles, was reduced

n of technical possibil-
anSl)()rt ()C(“\()Ynif‘,.\' WwWere
amous branded heers, pro-
' nt. and habitually sold in
These were allowed to be sent all over

tion, with the result
il . > result that about half the
ton-mileage of transport accounted for by beer was not subjected to

any large- °
zag(}zlgi(lscleI?E:no?ly.f ’Ih(? contrast with the complete standardi-
decision. + I't blo solt d.l'mks 1s striking. So too the Minister’s
ston, relterated many times in spite of official argument and
ieIrllttrrsgty t}llat standard pool brands of “National Tea” il?ou]d not be
econoriire;;l?;i‘;emged teja frqm being made the subject of a transport
two leading l *(? great, indeed, was the mutual suspicion of the
;ading suppliers of packeted tea that they would not co-operate
even in a pooled delivery scheme, hut insisted, as one oﬂ]cia-loi)u/t(it,

123 :

“on trayf;mmg the country, serving every town, village and hamlet
in a spirit of implacable competition.’ n 50 there were ox
cuses for this conduct in the peculiar ,
trade.

b
Yet even so there were ex-
and time-honored habits of the

The main reas e
4 ason, however, why transport economy schemes were
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not pushed as far as one might have expected {rom the resolute tone
of the original Government announcements was, so to speak, indi-
rectly technical; the task of preparing them was so lengthy that by
the time the Ministry was ready to act, the need for them seemed to
have passed away. From the middle of 1943 it became progrfes§ively
more difficult to get decisions in favor of austerity from Mlmsters,
above all, perhaps, from the Prime Minister, who as his recent
memoirs show, retained a lively suspicion of bureaucratic encroach-
ment.t Even the railway managers, whose interests were most closely
striction on unnecessary movements, seem to
es were over, toward their ha-
acity of their lines, notwith-
1l marked by a plethora of em-
None the less, the con-

wrapped up with re
have reverled, once the worst cris
bitually sanguine estimate of the cap
standing that successive winters were sti
bargoes on the acceptance of rail traffics. € |
tribution made by the ingenious transport experts of the' Mmlstry
to the saving of ton-mileage—estimated by them at 30 million ton-
miles a year at the peak of the schemes—was of great value to the

war effort.
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CHAPTER 8
THE WELFARE ELEMENT IN FOOD TOLICY

NUTRITION AND FOOD POLICY

British food control, as it came into existence at the outhreak of
war, was in no way an instrument for promoting better feeding
among the people. Its motive force was not philanthropy, but con-
servation; it owed its origin to fear of inflation, blockade, and in-
dustrial unrest; on the “altar” of the last, wrote Coller, the appoint-
ment of the first Food Controller was a “reluctant sacrifice” (1,p.1).
The first and only published Report of the Food (Defence Plans)
Department (2) had listed three aspects of food control with which
the consumer was “vitally concerned”: regular supplies; limitation
of prices and profits; and “equality of sacrifice in the event of short-
age.” As has already been noted, the Department limited the appli-
cation even of these criteria to the “principal” foods. Moreover, the
Government of the day was not prepared to commit itself to a meas.
ure—the keeping down of prices by subsidy—that had been resorted
to in the last war and that Sir William Beveridge, in his recommen-
dations of 1936, had suggested might be necessary again.

A Ministry of Food, that is to say, was to be formed to procure
the main foods, to supervise their distribution, and to control their
price so as to prevent “profiteering.” It would see that everyone
could get a fair share, which in most circumstances was defined as
an equal share, of these foods at a fajr price—provided he could pay
for it. There its responsibility would end; it would not seek to en-
sure that the whole population was fed adequately by scientific
standards; it would not set out, for instance, to prevent rises in price
that were consequent upon increases in production costs; it would
not undertake to organize measures of communal feeding. Officials
saw themselves, not as social innovators, but as conservators, aim-
ing to secure that, so far as possible, the existing system of food
distribution functioned under war conditions, and intervening only
to save it from collapse. The fact that, moved both by experience
of the last war and by vague expectation of the next, they planned
to intervene promptly and drastically, though by agreement with
the trade, did not alter the essentjal conservatism of their attitude.

110
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It was in their practice, and not t.h.eir theory, that they WeIflft fa(xi
beyond the expectations of their political masters, and hence suffere
so stormy a passage in the first few months of war. o

It so happened, however, that the years of preparation for war
coincided with a wave of increased public interest in better nutrition,
This interest derived, as it seems, from the world economic 'depresf-
sion of the early 1930’s. On the one band, there werefml!hf)ns o
unemployed and their families, presenting a prob(]iem ot Itnlmr:utx;:
cost feeding on an unprecedented scale for the mo ern state; o ;
other, there were world surpluses, even at the lowes§ prl;l:es on recor l,
of the most important foodstuffs. Reformers ‘}:omte. to”a fsmlu--
taneous solution of both these prob]ems—tl}e marriage” of agri-
culture with nutrition. Significantly, the U{uted State§ Depaé'tn::ent
of Agriculture took a foremost part in ‘drawmg up olzitlmU{n d1e :;Z
standards; and when the League of Natlons.estabhshe a {{uxe cth
mission on nutrition, it was the representatives of Au§trz3tla, another
primary producer of food, who took a forward part init. e

In the United Kingdom, on the other hand, the prlina}:y (1;mp
was extragovernmental. It is true that as early as 193  the Boxtre;(r;
ment had appointed an advisory. committee on nutr]tlllc?ﬁ. \ ‘;urce
the next few years the political winds were such as 'tol chill at s e
any advice that might lead to expense on the somaf s«;lr_w}(l:ei. o
muss has quoted (3, p. 514) the dictum, in 1934, o a 1% ] uth y
administrator in the Ministry of Health, that a report signed by three
of the most eminent experts of the day, exprc‘a‘s.smg grave m;sglvmgg
about the state of the people’s health, was lmpr?ger, undalr, an
heavily overdrawn.” This attitude of n}md was wi es};l)rea a@f;:g
officials, who not unnaturally t.ook their t?ne frolrln t e prevailing
political climate; and it explains what mlght ot e§w1se seemt.m-
credible, namely, that results of research.mto fOf) cc;lns%rg};l ion
levels that had been undertaken Pnder official ausp1c}f:§ s I())u ;vc;,
found their way into pri}rllt, not in a government White Paper bu
i i onograpai. .
" a'rll‘}l::toglzf;gr?aphg—Fiod, Health, and Incon'w, by S.lr J Ohg BhOYd
Orr, published in 1936 (4)-—was enormously mﬂ}n:er:itlal,fan dt. tere
is not wanting evidence that the Govern.megt of the day lo}m til___
and its author—an embarrassment. It is d.lﬁiculé to explain o ]\?r-
wise why, in the official report.of the Advisory , ogzmi(ttee on u;
trition, published in the following year (5 )., Orr’s 00 lwia;s ?el:r:n
mentioned by name. Indeec.i, the whole of'thls report mig 1t Ic_el ah ;
as an effort to play down his more sensational conclusions. He ha
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averred, on the basis of a number of sample family budgets, that, in
the terms of an optimum standard of food requirements, the ade-
quacy of people’s diet was related to their income: of the five income
groups iuto which he divided the population, only the two highest
could be said to enjoy a diet that was incapable of substantial im-
provement; the diet of the two lowest was grossly inadequate for
proper health and well-being. 1t is, of course, quite casy to impugn
this or that detail in the calculations, to point to the small size of the

sample {a weakness shared by most if not all subsequent investiga-

te]
tions of the kind), or to suggest that the requirement figures may
have heen overstated. But these, in relation to the main thesis urged
in Food, Health, and Income, were pedantries. 1, as was acknowl-
cdged in the Advisory Committee’s Report, the diet of the nation
was, on the average, something less than satisfactory, in that it was
consuming too little milk and cheese and too much sugar, a fortiori
half the nation was on a dietary standard in varying degrees worse
than this. That (for example) the unemployed and their dependents,
or old-age pensioners, were just not getting the right kinds of food
in the right quantities was no more than a platitude. All that Orr
had done was to state this in concrete and inescapable fashion.
The conclusion he drew—that the Government ought to initiate
a food policy deliberately contrived to foster better nutrition of all
the people—was one that, from the nature of the case, made a strong
appeal to the Labour Opposition. There were, indeed, prominent
supporters of the Government, or of no party, who sympathized
with it. But Whitehall, even more than Westminster, was cautious,
not to say lukewarm, in embracing the new gospel—whose financial
and administrative implications certainly needed study. In conse-
quence, the more enthusiastic apostles who were not already mem-
bers of, say, the Fabian Society, tended to align themselves with
the political Left, or at any rate Left-Center; and the problem of
better nutrition hecame apt to get mixed up with schemes for the
“planning” of economic life in general. The food scientist in a
hurry to help his fellow men accepted, often rather uncritically, the
economic doctrines of those who promised the quickest road toward
his goal. On the other hand, officials whose work brought them into
contact with nutritional questions were constrained to preserve an
attitude of quasi-academic detachment. The Food (Defence Plans)
Department itself, though two of its senior members had contributed
to the material used by Orr, and one of these was a member of the
Advisory Committee on Nutrition, nevertheless eschewed any syste-

THE WELFARE ELEMENT IN FOOD POLICY 143

matic exploration of wartime food policy. P:'irt_ly thfls }:/vas dg{; to
lack of time; partly perhaps to the very familiarity ol the I(Jlro bteT,
making it seem unnecessary to study it fu‘rther; partly r;o Olu 0
the fact that a national food policy wofuldflnvolve agricultural ques-
i i Department’s terms of reference. .

llor];((z;lt:gx]sedlriontﬁs after the war had ?cFually broken out, this
position hardly changed, so far as the .Mlnlstry of‘ Food -‘ﬁa]s con-
cerned. Official responsibility for questions of nutrition sti } ay,Das
it was to continue to lie, with the Mims?ry of Health; b}lit that .31.
partment’s preoccupations were, for the time be‘lng, el;ew ert;~dwt1he
the emergency medical service and the evacuation sc err{le———dnth b

members of its food division, in the first months of war, I(\)/}l.n. e f
selves with little or nothing to do. When, however, t}llle M?n}sgy zf
Food proposed to ration butter, bacon, and sugar, t}ia lis i:ter
Health became active. It so happened that' the then u:i ,
Mr. Walter Elliot, had himself receiv'ed a med_lcal .trau;}ig ?)n :::3
personally well acquainted with leading physmloglstsll 1d ih T and
Professor Cathcart. With rationing Fhreatened, he;ad eh em ;hat
consultation; and they almost immedla}tely propourll1 ed the view hat
the war presented a golden opportunity for actua fy 1mp§ov1xt1giti0n
national diet. Meanwhile, another proponent of a horwl?r. nuirt ”
policy, the biochemist Profe.ssor Drum'm'ond oi It? e | x;:)vigssyeak
London, had been admited into the M1n1§try ) (zloc , 8 \ g)ison
by the back door, as adviser on th(:*: protection of food agains pciau

gas; and there he found like-minded reformers, more especially

ey
ivi cruited to the Ministry’s eco-
among the temporary civil servants re

i nd statistics divisions. ‘ .
nom’i‘chsués1 far, say up to February 1940, the influences working toward
b

i welfare had been purely personal, the most im-
golr)toalxluctyofo fhi(;r(:dperhaps the accident. that had brought Mr. Elliot }tlo
the Ministry of Health. (The Ministry was the successor to the
former Local Government Board and s.trlctly health mattelllrsdocc}ii
pied only a portion of its official terntf)ry.) That 'thiy ad sti
before them the uphill task that besets all innovators will be apparent
from the early history of the proposals for a r.xatlonal sch'eme (t)o pro;
vide milk for mothers and children at a specially low price. bntito
the small measures taken, just before the war, to pr}?mote e fer
nutrition had been the conferment' of powers on, and t e-lir?nt Oh'la
Treasury subsidy to, local authorities to provide chf:ap milk for g il-
dren at school, and for expectant mothers and 1nfants'iattenh1ng
maternity and child-welfare clinics. The response of local authori-
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ties to these schemes, despite the carnest advocacy of the Board of
Fducation and the Ministry of Health, had been extremely patchy.
Over hall the population of England and Wales, for instance, lived
in arcas whose authorities were not supplying milk through their
clinics. . Morcover. both schemes had suffered serious setbacks
through the evacuation of vulnerable eities at the outbreak of war,
more particularly as, in general, the movement of population had
been out of the more enlightened local authorities’ areas into those
of the more backward,

When, therefore, it became evident in December 1939 that
higher costs of milk production would mean higher prices, the Min-
istry of Health hecame alarmed lest consumption should fall among
mothers and children. As a setoff, it suggested that the local offices
of the Ministry of Food, brought into being to administer rationing,
should undertake to run a national scheme to provide expectant and
nursing mothers and children under five with a pint of milk a day
for the price of 2d. (half the ordinary retail price). Those whose
means were below a certain level would be given free milk. (There
were certain changes in the scheme as it developed: for the sake of
simplicity I give only the form in which it finally came into force.)

To the Treasury, which was at this time preoceupied with the
danger of monetary inflation, the proposal was anathema. There was
no case, it argued, for starting a new social service in wartime, par-
ticularly one that imposed no means test. Anything that increased
the demand for milk, which was likely to hecome scarce and was
difficult to ration equitably, was particularly undesirable. There was
more force in such arguments than the advocates of the scheme were
willing to admit; the case for cheap milk rested on the existence of
poverty and unemployment, and in wartime these evils were likely
to be at their least powerful. If milk was to be dearer, there would
nevertheless be few people who could not afford to pay the full price
for it.

One might have expected, therefore, a long interdepartmental
argument, culminating in an emasculated scheme. That, instead, it
was put fully into force in July 194'()~incidentally, without ade-
quate administrative preparalion—can only be accounted for by
the scemingly desperate war situation and the generous emotions
it provoked. Lord Woolton, who had replaced Mr. Morrison at the
Ministry of Food in April, was a philanthropic businessman inclined
to make iight of administrative obstacles; he took up the scheme
with vigor just before Mr. Elliot, its original sponsor, disappeared
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from Ministerial office with the change of Government in May 1‘940.
The entry of the Labour Party i7nto Mr. Churchlll s cogl;fjlon
strengthened the hands of the scheme’s sapporters and “put pz{m . to
any proposal for a general “means test. But even so, one feels it
was the Dunkirk evacuation that caused the Treasury ramparts to

crumble.
THE NATIONAL MILK SCHEME

As introduced, the National Milk Sf:heme, as 'it was calcl]ed,f;vas
in principle simple. Parents or g}u'tr(hans of clnldrt-afxi] (111?) er dve,
and expectant mothers whose condition was.duly certi ia )i.a t_oc-
tor, midwife, or “health visitor,” might ol?tam on forn?zfa Epp 1fca xf)ln
one pint of milk a day at the reduced price (or.free i }tl eir }fm.n y
income was below a certain figure) from a Tetaller of t eu; c mc;la,
the Government paid the difference on receipt 9f a cllalm1 romht (z
retailer. Partly because the scheme had_been introc U(}::E( fflt ts for
notice, a host of administrative 'anoma.hes arose in the first few
months. At first it was virtually 1mP0551ble, for instance, to lll)roseg
cute false claimants, since until April 1941 'the scheme l“'ras a\ho‘\é\ret
to operate without specific statutory auth?’rlty (6). Rulings faf 0
be oiven about the definition of “income” for the purposes (()1 r.eﬁ
millf: for instance, when a poor householder was thrfezftenﬁ dw}:?l
losing the entitlement to free milk because the au'thor.ltlesH ad bil-
leted a mother and three children on her., and the billeting a;' o?vanﬁe
of a few shillings a week broug.ht h.er income above the hlmilt,ﬁt e
case was settled by excluding billeting allowances .from the et.m-
tion. Special arrangements had to be made for chllldrci;l 121 ins 1tuf-
tions, or under five but atter.ldmg nursery school. ; r(l)vI .er'n: 0
responsibility within the Ministry of Food arose, the bllms ?zt s
Milk Officers, appointed to run tl}e scheme, being answerlz: de EO o
the local Food Executive Oﬁicer. in whqse office they worke 21 ut to
Headquarters through the Divisional Milk Ofﬁcer: These .an max;ly
other difficulties took months and even years to iron (?ut, Zveir-l }: §
form of application was revised several times before‘ llile;mg abo 1}? ek
when it was decided to make the possession of a c}n s ration boo
(which was to be issued to mothers b'efore the bll‘[h‘) confer auto-
matic entitlement to cheap milk. This, however, did not happen
l }Vglgfe important than any n.lerely adr‘ni.nistrative complicati(iqns(i
however, was the path down which the Ministry of Food was pushe

as a result of a decision, taken just before the scheme was launched,
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to provide dried milk, at the same price as the liquid milk, for those
infants for whom the latter was thought to be unsuitable. The
original specification for National Dried Milk, as it was called, was
drawn up by the Ministry of Health: it consisted simply of roller-
dried, full-cream milk of a specified fat content. On the other hand,
the various brands of dried milk generally sold for infant feeding,
and distributed by local authorities through welfarc centers, were
modified in various ways—Dby removal of part of the cream, and/or
the addition of sodium eitrate. iron, or vitamin D). Many medical
men were found to aver that the unmodified National Dried Milk
was unsuitable for infants, and pressure was put on the Ministry of
Food to alter the formula. The Ministry, however, felt that this
would take it into deep waters. The baby-food manufacturers, on
whom it relied for making National Dried Milk, were already com-
plaining of the competition of a subsidized procluct; it had not in-
tended to provide any more than a dried substitute for liquid milk,
leaving the welfare centers to deal with special cases. The most it
was willing to do was to provide a “half-cream” variety of National
Dried Milk; and this was introduced in July 1941.

The pediatricians, who had been foremost in pressing for a
fortificd National Dried Milk, were far from being satisfied; but for
three years the matter rested there. In February 1944 the agitation
was revived by the publication of an officially sponsored report on
the incidence of rickets in wartime (7), despite the fact that, accord-
ing to the report, rickets had not increased. On the face of it, the
case for adding vitamin D to the milk was weaker than it had been
three years earlier, for by this time expectant mothers and children
were entitled to cheap or free Government cod-liver oil. It was
known, however, that only about one-quarter of those entitled to this
were taking it; fortification of food, as of bread with chalk, was
now, as it had not been in 1941, accepted practice: and though the
opposition of the manufacturers of branded baby foods might be as
vehement as ever, it was to this extent weakened, that their trade had
not been damaged by the introduction of the Government milk. On
the contrary, it had increased, for a variety of reasons. There was
the appeal of the branded product, exploited by advertising that
played sometimes on snobbery, always on ignorance of the insigni-
ficant differences between one brand and another. More important,
perhaps, mothers could obtain the proprictary milks, whether at
the chemist or through the welfare centers, without giving up their
right to cheap liquid milk under the scheme. To use this milk for
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the household, instead of for the nominal beneficiary, was forblddten,
but could not be prevented. Moreover, there was n}i)thmg ti so(:l[:
childless people from buying %)kaby fol?ds and using them to eke

ir sc “nonpriority” milk supplies. ‘
thel'rl'}izdzll(Zisir(l)(r)x i)f the flew Minister of f‘ooq, ColoneNl L-lewin]gl’- tg
reverse that of his predecessor and add vitamin D to atlf(;nat. rie
Milk, found the trade divided and u.nabl'e't(.) organize ;:l ec twe rrz
sistar,lce. The Ministry escaped puﬁhct Cr;tl(f;ir}?e?;? ,;vat?;;alor;aau
i base theat}?;e?(:zzfirsol(l);rifried milk powder'—causefl
the Ministry to withdraw the guaranty of unhmlteﬁ suppllliilthla;tt ;E
had hitherto been able to allow the trade; even wden, athl S(; Jater
on, the need to curbd“p}r)iority” is?gtedofbr}r’nl(l)(r(liir t:)o t }fose e of

i baby foods being restricted, by | , to

Eﬁﬁlgirdyuce a);:hild’s ration boqk. The MlnlSt}I;y ha(% 1ndfe;:i(titt;a}::;
eled far beyond the limited intentions of 1940, t emset ves felt to be
a bold gesture of social reform. .It was marketing, at a s beidized
price, a baby food which to all intents and pur({)ose}s1 wasme tical
with the commercial product and was made un l:elr the dsa e condi
tions; and yet, thanks to the ignorance of the p;l1 ic an peChinp of
their medical advisers, it was able to do so without encroa g

? legiti The postwar period was to
rers’ legitimate trade. .
the manuact! t the gtwo sorts of dried milk could settle down

National Dried Milk, so far fron.l ousting
s to have opened up an entirely new

types of milk-based b

demonstrate tha
amicably side by side;
the proprietary brands, appear
market.

VITAMIN SUPPLEMENTS

i i me had been introduced before the Min-

The Natlo;zldwtlil;l\fe?gs:d machinery for keeping the food situa-
ientific aspect, under constaﬁlt. review£ iﬁl tth:)qs)ggzg

food supplies were at their worst,

;)}florlt?j 1t:) ;:r}ll;:ove thankglzo the passage of the Lend.-LtzlaseL Actt, the
scientists advising the Government were much exercise “a im 51}?1)-
i .tamins A and C, particularly for the so-called “vulnerable
Pl Of”V_ln the population, who were covered by the Milk Sche{ne.
%mu}? 1of citrus fruit from overseas had been cut almost to‘vams.h-
e boin account of the shortage of ships; those of cod-hvsar 0{1,
. p.01nt o of vitamin A, had fallen because of the reductlon. in
?hr:?;?itsi;)}l]“g:hing fleet and the closure of the more remote fishing

istry of Food
tion, in its sc

grounds.
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The Ministry of Food therefore undertook to procure, and to
distribute to mothers and children, concentrates of these vitamins.
A special mission was sent to Reykjavik, and eventually reached an
agreement with the Teeland Government whereby the Ministry of
Food bhought one-half of the total supply of cod-liver oil available
during the calendar year 1941. The terms of this contract led to
some difficulty, since Iceland felt she could get a higher price by
selling the whole of her catch to the United States; in the following
year, therefore, the U.S. Agricultural Marketing  Administration
bought the whole of the catch, and the United Kingdom obtained its
requirements under Lend-T.ease. No more oil was required from
Iceland until 1944, but (presumably as a part of the policy of re-
ducing the number of “offshore” purchases under Lend-Lease) the
British Government then reverted to direct purchase. The oil so
obtained was blended with arachis (groundnut) oil in varying de-
grees to obtain a standard vitamin potency. Later the “Government
0il” came in for criticism as being too weak in vitamin D, and it
was decided to reinforce it with synthetic calciferol. This was in
some measure compensation for the Ministry’s initial refusal to
“fortify”” National Dried Milk.

As for concentrated vitamin C, the only home sources, other
than the synthetic product—of which it was desired to build up
stocks against contingent demands—were black currants and rose
hips. Only a part of the black currant crop could be spared from
jam, and although the Ministry of Health sponsored a scheme for
making syrup from rose hips collected by women’s organizations, sup-
plies were not enough, nor sufficiently reliable, for this syrup to be
used in the Government distribution scheme. The Ministry of Food
therefore decided to ask the United States to provide concentrated
orange juice under Lend-Lease. From March 1942 this juice—bot-
tled, standardized, and sweetened by British manufacturing chemists
under a standard Ministry of Food label-—replaced the black currant
syrup and purée with which the scheme had been launched, three
months earlier. After the end of Lend-Lease, orar
Palestine (now Israel) was substituted.

At first, mainly it seems for want of devising a simple means of
payment that would not load food offices and welfare centers—many
of which were run by part-time volunteers——with complicated ac-
counting transactions, fruit juices and cod-liver oil were distributed
free of charge. But by April 1942 a scheme of prepayment by post-
age stamps, to the value of 5d. a bottle for cod-liver oil, and 10d. a

1ge juice from
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bottle for orange juice, had been worked out..At first, specu}ll f'orx.ns
to which the stamps could be afhixed were 1ssued_ to bene.c1ar.1es
under the scheme. Later, entitlement to cheap mll‘l‘( a.nd’\gtam.ms
were given automatically to all holders of the g‘reeg . Ch]:l'd i ritlon
book (R.B.2) and spaces for stamps were prov1.de int 1; ook,
Unlike the National Milk Scheme, the Vitamin S(f eme was
slow to take hold of the minds of the pub!l(f, for al.l thatflt V}xl'?shco}?-
sistently “pushed” by all the varied pubhcn}.f devw(;:s okw ic ':he
Ministry was by this time master. An enquiry urll ertaken on a e
Ministry’s behalf in October 1942, covering six large t((l)wlvns, h]g-
closed that less than half those entitled to orange juice, and less t ;n
one-third of those entitled to cod-lin.:r oil, were taking it. ?verl:l e
country as a whole, consumption (in terms of theolrg;lga ‘?nt} e-
ment) was even smaller—one-fifth oriles.s in January ; . 1arloui
reasons were adduced for this disappm.nt'mg response: t f}:lnp.gfls,é’l;']‘
taste of the oil (described by one M}nlstry ofﬁc.lal as “horri ed ;
the competition of proprietary vit.ar‘nm preparations, recomtr;xl:zi;'
by doctors in preference to the M1n1§try product ( ((I:O;npare fhe sim
ilar suspicion of National Dried Mllk).; Fhe nee }i)r mod s
travel some distance to food ofﬁcg or.cllnl.c to getdt edplfo uc -si,.a
tendency to discontinue orange juice n w1nter }z]m hco -tlverié):l g;
summer. Aggressive advertising, toget}_ler with the extension ;
entitlement to all holders of the green ration book, was aC(.:ompzzlm;:g
by a rise in consumption, by Ja.m}ary 1944, to an e;tlmatg L
percent of the possible for orange juice, and 25 pe;centd ;rl co r-ct::tr
oil; a year later, however, it had fallen back to 4 }:;m . tpeCIuC (i
respectively. The vitamin tablets for expectant mot er}sl, IE ro -E
in April 1943, showed the same trend—37 percent at tbe seginni g
of 1944, 32 percent a year later. These figures wefre to be 1i)np1trol\ie
upon in the postwar years, an.d they mu§t n.ot,do cou;(se, he e; en
(though at the time the Ministry was vlnchne to ta elt lem) as
evidence that a corresponding proportion 9f the p(])'iu]at“;ln w}g:s
going seriously short of vitamins. For, (@) it seenclls hl e yl 1 a; the
Miniostry’s advocacy of vitamin supplefnents boostf‘ the s; es (;2; )e
proprietary article, and as Professor Tl'tmus.s ha's s c}»lwn (3, pl,) : :
more people were dosing themselves with vitamins than ever .eforet,
(b) the recommended dose was rather more than very young 1nfan s
either required or could tolerate: (c¢) the shortage of VI.ta]ITlmsl r(o;r‘l
other sources did not develop to the exte.nt that was feaxeg s and (c f
there is, to say the least, some uncertainty about the egtimates o

vitamin requirements on which the policy was based—indeed, the
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Ministry’s advisers habitually chose to be on the safe side in these
matters. By the same token, one would be hard put to it to justify
the Vitamin Scheme by results, for despite the disappointing re-
sponse, no evidence of deficiency diseases on any scale has been
produced.

There was one other “welfare food” that ought to be mentioned;
“National Milk-Cocoa,” a food-drink of cocoa, dried milk, and sugar
devised by the Scientific Adviser to the Ministry, for service to ado-
lescents employed in industry through their works canteens. It
never acquired great popularity, and in 1951 its manufacture was
discontinued. Orange juice and cod-liver oil, on the other hand,
seem now to have taken their places alongside milk as permanent fea-
tures of the Welfare State.

The nation-wide distribution of cheap milk and vitamin supple-
ments was not the administrative problem it would have been in
peacetime, because the machinery of rationing by consumer-retailer
tie had called for the establishment of a large number of local food
offices. Rationing on a different system, with coupons and flow-back
but without registration, would perhaps not have provided a satis-
factory local basis for the welfare foods scheme. Certainly the in-
sertion of coupons for these foods into the ration book, and the
combination, in the case of milk, of the low privilege price with the
right to priority supplies, provided the greatest possible incentive
to take advantage of them. The ration book was truly an organ of
welfare.

FOOD SUBSIDIES

Special provision for the “vulnerable groups” was, on account
of its prewar antecedents, the earliest manifestation of a policy of
food welfare. In the later years of the Welfare Foods Schemes,
emphasis was officially laid on the need to promote a general rise
in the consumption of protective foods of which enough might not
otherwise have been eaten. This was natural because, with the rise
in money incomes that the war brought about, free supplies to those
showing need dwindled to very small proportions. But at the time
the National Milk Scheme was being discussed, in early 1940, it was
thought of as a measure in aid of the poor; and there was some talk
of making arrangements for supplies of other foods at an especially
low price. The United States “blue stamp” plan for subsidizing
food to persons on relief was much referred to; so was an experiment

made by the British Potato Marketing Board in Bishop Auckland,
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County Durham, before the war, when unemployed workers were
allowed specially cheap potatoes. One of the results of food control
had been the “pooling” of qualities of butter Etnd bacon, foT example,
for sale at an average price that ex hypothesi had to be higher than
that ruling for the lowest grades. In.the first months of war, tha?ks
to heavier freight charges, war-risk insurance, and the deva].uat}on
of sterling, prices of imported foods had risen sbarply; but this rise,
as it would be reflected in the official cost-of-living index, was .much
less than the amount by which the cost of the cheapest varieties of
food had risen. The Government’s interdepartmental committee on
food prices, set up in November 1939, 'ke.pt a wa.tc}:,ful eye not ondy
on the index, but on the cost of the “minimum diet dgwsed by the
British Medical Association in 1933. SOOI"I after taking office in
May 1940, Lord Woolton approached lf:admg food‘ ‘II}anli,fafture}:s
about the possibility of producing spec1all¥ cheap “lines or the
benefit of the poor; and when control was relrnposed on marg.alfm(ila
little later, it was decided to abandon the single quality orl.gmahy
provided for in the control scheme m favor ?‘f two—of ,:Nhlch the
higher-priced “Special” should subsidize the “Standard.” So, to((i7
one of the reasons for not abolishing b{anded teas was that a stand-
ard “National”” tea would be too expensive for the poor. -
Experience was to show that this s‘o.hCItude was, at any“rate :ln tdg
long run, misplaced under war CondltIO‘nS. Sales of the st'e(lin ztnr 1
margarine steadily declined, although its fOO(':l value wasdl entica
to that of the “special,” and their dlﬂferen?es in flavor an t{eygtt{lre,
never commensurate with the difference in price (5d. an}; ?( - a
pound), tended to diminish becau§e of the dlf.ﬁculty (:1f of taining
the more desirable ingredients—a dlﬁ:lctl,lty that increased, o cours}f,
with the increased demand for “sp.emal margarine. 1‘&‘5 for tle;ril, tf e
Ministry was increasingly faced with wh.jslt it c‘alled a icram et I())r
higher-priced teas,” resulting from Pubhc belief that they must be
of better quality. Yet so far frole being al?le to allocatci e)ét'g q?%n-
tities of finer teas for blending, it was obhged by supl})ly ifficulties
to put out coarser teas that in peacetime might never avia1 come O-I;
the United Kingdom market at all; and t.hrou‘ghout t 1e wefxr i
wrestled vainly to prevent an unscrupulous minority of. trac ?rs 1rc?m
exploiting the situation by selling tea whose label was its only claim
to dé‘srt;:t]&r; point of view of adm.inistrati.on, the}refore, it must
be counted as fortunate that the policy of dlﬂer.entlal subsidy was
not extended. The reason was not, however, foresight on the Govern-
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mentx part; on the contrary, it was something it had failed to
foresee- —the initial rise in prices on the outhreak of war. This
failure was odd, hecause fear of inflation had heen the initial ime
pulse in 1933-3.1, that ultimately gave rise, under the stimalus of
the agitation for seeurity stocks, to the setting up of the IFood
tDefence Plans) Department. The development of prewar oflicial
reasoning on this problem of inflation and price fixing is not casy
to follow: but it secms that the external factors that might, and in
the event did, give import costs an upward push were largely neg-
leeted: that “profiteering” was, per contra, regarded as the most
likely cause of a price rise, and it was expected to be looked after
by controls; that the difliculties in the way of a general wage freeze
were not generally appreciated, in spite of the warnings of the
Ministry ol Labour; and that, while the Treasury did not delude
itself that all inflation could be avoided, it did expect and hope that
large-scale subsidies, such as that to bread in the war of 1914, might
not be necessary. There was indeed a school of thought, innocent of
any knowledge of nutrition, that supposed that food consumption
could he largely reduced in wartime and that food subsidies were
bad because they would encourage it. It was this type of argument
that may have led to the imposition, in Sir John Simon’s emergency
hadget of September 1939, of an extra tax on sugar.,

By December 1939, however, the rise in mport prices had gone
so far that the Ministry of Food, as much for want of time to revise
its price schedules as anything else, was already incurring losses on
its trading account at the rate of a million pounds a week. The Gov-
ernment. which was endeavoring to get organized labor to agree 1o
a policy of voluntary restraint in wage claims, felt that these negotia-
tions would be wrecked if, as would be necessary to balance the food
budget, the oflicial cost-of-living index were to rise overnight by
twelve points. A reluctant Treasury was therefore driven to concede
that a “temporary” subsidy in aid of prices would be cxpedient;
and once the concession was made, there was no doing away with it.
The decision to expand food production carried with it higher prices
that were not passed on to the consumer; the long wrangles over the
extent of the increase in farming costs, and to what extent it should
be reimbursed, led to a decision, in September 1940, to subsidize
prices of animal feedstuffs; finally, largely under pressure from
other Departments, the Treasury adopied price stabilization of all
articles it common use as a deliberate policy, announced in Sir
Kingsley Wood’s budget speech in April 1911, Such a policy would
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scarcely have been possible earlier, because the administrative
means to enforce it did not exist; even so it caused much embarrass-
ment to the Ministry of Food over eggs and fish.

The kingpin of the stabilization policy was the official cost-of-
living index compiled monthly by the Ministry of Labour; for this
there were two reasons, one obvious, the other occult. The first was
that wages in many industries were fixed, by agreement betW(?en
employers and employed, with reference to the index figure, wh1.ch
was also customarily used by many others as a basis for collecpve
bargaining. The second lay in the make-up of the index itself, which,
as Henry Smith has remarked (8, p. 85), was

devoted to the somewhat peculiar purpose of ascertaining what the .Value of
a hypothetical and extremely conservative working-class

money would be to e 4
ng the standard of living and the habits of consump-

family intent on maintaini
tion to which it was accustomed in 1914.
Not only were the components of this index and their weighting very
much out of date, but certain items—electric light and power, bet'er,
wines, and spirits, for example—did not figure in 1t Others again,
s, erweighted in comparison with the amounts
available Oi?l wartime; tobacco, on the other hand,. was un.der-
weighted. It was therefore possible to make the very imperfections
of the index the hasis of what can most accurately be defined as a
pious fraud: pious, in that real wages §imply had to fall in wartime,
and industrial peace required that this be maf]e acceptable to or-
abor; fraudulent, in that subsidies to index foods were, in
effect, financed out of much larger levies on beer and tobacFo and
were, furthermore, manipulated to some extent so as to give the
largest return in index “points” for a given expendlt.ure of money.
Eggs are a conspicuous example, thoxfgh here the subsidy was'val‘ued
also as a means of attracting them into legal channels of distribu-
tion. Some “welfare-minded” officials could be found to argue that
to tax Father’s tobacco in order to reduce Mother’s food bills bad
intrinsic merit, and defenders of food sub.sidies at the preseflt time
often represent them as measures of assistance to the famlly. In
origin, however, they were anti-mﬂatlc.)nary purely and 51.mp1y, ar}d
for that very reason took precedence, in Goyernment policy, of.d.lf-
ferential subsidies that would, at less financial but greater admm.ls-
trative cost, have tempered the wind to the shorn lamb and to him

such as eggs, were ov

ganized 1

alone. )
It must be emphasized, however, that this was the ouly type of

price stabilization that was possible for the United Kingdom at that



154 FOOD AND AGRICULTURE IN BRITAIN

time. There was virtually no possibility of meeting the increasing
cost of the food subsidies, year after year, except by indirect and
highly regressive taxation; the possibilities of “soaking the rich”
had already been exhausted. The replacement of the official index
by one more truly representative of the wartime pattern of con-
sumption would have made this clear, and indeed would have brought
the stabilization policy to an abrupt end. By the same token, how-
ever, subsidies cannot properly be spoken of as being a “burden” on
the Exchequer, for they represent merely a compulsory transfer of
funds from the citizen as taxpayer to the citizen as consumer.

In practice, subsidies appear to be almost inseparable from a
system of controlled prices, if only because administrative difliculties
limit the frequency with which these can be adjusted by negotiation,
culminating in Statutory Rule and Order. This comes out most
clearly in the relation of the utility-clothing scheme to food prices.
When the scheme was introduced, the extent to which it would bring
about a fall in the cost-of-living index had been underestimated,
But, rather than revise the whole of the complicated price schedule
in order to get the clothing contribution to the index “right”—that
is, to produce the exact figure to which the Treasury had bound
itself—it was decided to revise food prices upward, even though,
because of rising costs, a subsidy would in future have to be given
to utility cloth. To its disgust, therefore, the Ministry of Food be.
came responsible for a series of small price adjustments that had
no relation whatsoever to the requirements of food control. The
Ministry was much relieved when, at the beginning of 1944, the
Treasury decided to allow a slight upward movement in the index
and did not ask for reductions in food prices in order to offset rises
in the price of fuel. Nevertheless, it remained and remains true that
the Ministry of Food’s administrative success in controlling food
prices, without which, of course, a subsidy policy could not be ap-
plied, resulted in a retail price pattern that was wholly conventional
and artificial.

There were, of course, people who, through poverty or inclina-
tion, paid less in taxes than the average cost per head of the general
food subsidies and thus could be said to benefit from them-—non.
smokers with large families, and old-age pensioners, for example.
But this does not alter the general principle that, so far from being
a measure designed to promote welfare, the subsidies were a sacrifice
of the welfare principle to one deemed more important, namely, the
prevention of inflation. Opinions are divided on whether this end
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was achieved (9); there was a tendency to argue, in th.e 'light of t}'le
enormous size (over £400 million) to which the §ub51d1es grew in
the postwar period, that it was not, and to urge their replacement by
a less expensive series of allowances to those (and only those) who
would be hard hit by their abolition. -

Without going into the abstract merits of such a proposal, sev-
eral things need to be said. The first is that in 1939/40 t.he.re must
have been a whole series of wage claims had not the. SubSIf]leS been
introduced. Second, that the settlement of the':se claims fmght, at a
time when an increasing proportion of industrial pI‘Odl}Ctlon was for
Government account, have cost the Treasury more, in hard czjlsh,
than the subsidies. Third, that the postwar ris? in world food prices
could not readily have been foreseen at that time; on the contra?,
there was good reason to expect a fall that w01'1h.1 have enabled the
subsidies to be removed. Fourth, that the subsidies ought not prop-
erly to be regarded as having been granted out .of general re}zlvem'le,
but rather as a partial compensation for t'he levying of much heavier
indirect taxation that, but for the pecphar make-up o_f the cost-of-
living index, would have itself const.ltuted an occasion for wage
increases. To remove the subsidies without granting correspond.mg
remissions of such taxation would, therefore, savor'of sharp practice;
it would be replacing an illusory benefit by a real impost.

WATCHING CONSUMPTION TRENDS

While, therefore, specific measures of. food welfare were less
common, and less important, than is sometimes supposed, it is true
that the whole of the Ministry’s procurement and (':ontrol policy,
from about mid-1941 onward, was in.lbued w1th. a continual reference
to those optimum standards of feeding for Whl(:,h er and the othf:r
reformers had pleaded. Acceptance of these prlnc1p'les may be s:sud
to date from the spring of 1940, when those responsible for drawing
up the Ministry of Food import program for the second year of. war
were bidden to consult with Professor Drummond, now appointed
Chief Scientific Adviser; but it was more than another year before
satisfactory methods of routine consultation betweep scientists ax}d
practical administrators were worked out and apph.ed btoth w1t.h1n
the Ministry itself and interdepartmentally. The interim perloc.l,
covering the critical winter of 1940/41, fount.:l the scientists at t}}elr
most dogmatic, and administrators, w%let.her.m acceptance or rejec-
tion of scientific proposals, less discriminating than they later %)e-
came. From this period date the enthusiasm for carrots, the abortive
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campaign for compulsory slanghter, and the oatmeal shortage, pro-
voked by a subsidy and an advertising campaign that ignored the
country’s limited oatmeal milling capacity. But equally this was
the time when separate divisions of the Ministry, faced with all
sorts of shortages, were taking all sorts of measures, such as granting
priority supplies, ad hoe, without any reference to the food position
as a whole. Wrote an ofticial in February 1941;

Unless we can, as a hackground, have some sort of consumption pro-
granmune, even thongh .t s Jacerated and dishigured in infancy by a
multitude of amendments, we shatl be sailing into an increasingly turbulent
sea without o master chart and attempting to steer a4 conrse from a mass of
small bits of paper marked “Chocolate priority for Civil Defence,” or “Fats
allocated to hakers.”

This position was ended by the creation within the Ministry of
a Food Supply Board, with commitices covering imports, home pro-
duction, utilization, etc., who bhetween them reviewed the whole of
food supply and distribution. The Utilisation Committee, for in-
stance, would have before it calculations purporting to show the
exact effect on the national diet of the quantities of food proposed to
be released in cach ration period of four weeks; and an attempt was
made to balance, for example, reduced supplies of cheese by larger
allocations of other proteins such as canned meat. Some of the cal-
culations were, perhaps, a bit overdone, some small changes taken
too seriously, but this was a fault on the right side. The food situa-
tion was potentially, at any rate, too critical for any possibilities of
danger to be neglected.

The care with which, in the later years of war, import, home
production, and consumption and rationing programs were worked
out was matched by continual efforts on the part of the Government
to assess the food position. The Ministry of Food instituted a sample
survey of family food purchases, mostly of the “working class,”
whose results were evaluated in terms of nutrients. [n 1943 it
started a “body-weight” survey, by which periodic samples were
taken of the weights of a cross section of the population. The Minis-
try of Health and the Medical Rescarch Couneil were responsible {or
further inquiries, mainly seeking to assess the clinical evidence, as
of the hemoglobin content of the blood, that might indicate the state
of nutrition of individuals, particularly those in the “vulnerable
groups”; and yet others were made by voluntary associations or
individual =xperts, often with the co-operation of the Government.
Moreover, these inquiries were not limited to the field of nutrition;
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they extended to such evidences of food difficulties as the habit of
forming queues for such things as cake and ﬁS}.]. 4
[t was perhaps not altogether, or even mainly, the fa.ult of the
investigators that these numerous activities §}}0uld, as is ev1de.nt
from the postwar review undertaken by. the Brltlsh M.edlcal Associa-
tion (10}, have been more than a litile inconclusive. The very
caution with which food programing was done, the. tendency to play
for safety in supplies whenever t'here was the shghtestldreafsqn tl(;
apprehend the development of dietary fieﬁmency, would o 1ft5flg1
account for that. Nevertheless it seems likely that some part of the
inquiries was misconceived, in that signs of inadequate fe.edﬁlg w}ere
expected to reveal themselves sooner, and more dramat%ca y,ht lil)n
is the case outside the laboratory. In certain instances, 1t might be
said that the techniques employed were the reverse of those that
would be needed to provide a sensitive measure of a c}lange for the
worse. There seems little point, for instance, in periodically measur-
ing the body weights of persons whose activity may ﬂuc.tuatel, in
order to determine the carly onset of a deficiency in calories. tis
surely wrong to blur the interesting, and perhaps ﬁmportant, Yanil-
tions in family food consumption by reducing t emltofa smll.p e
average that ex hypothesi must reflect the average lewfle 0 supﬁ ::35,
or to expend much speculation on the gap bet\\{een t e;e twol atter
figures, arising (errors in the evidence excepte.d) fr}(l)m}t e exc u;lor;
from the family survey of meals_ takfzn outside the olrlne and o
various kinds of waste. The misdirection of effort that these aitn;]-
ties, in the writer’s opinion,. represe'nt must be put ldown }}Dlart y to
the novelty of the problems in practice, but partly a sodto ;t) e “;]an ,
so far, of sufficiently hard thm.kmg by those concerned. ned toei
not need to be either statistic1.an or expe.rt on. nutrlt;lon t.o' etec
haziness, sometimes coupled with dogfnatlsm, in much writing oni
the problem of measuring and comparing x;lagona
food consumption levels, even whgre the conclusmr’ls rg}ic‘ (13 Care
themselves impeccable. The CO{nbmed Food Board’s officia OIE
sumption Levels Inquiries, particularly the first, serve as a goo

for instance,

illustration (11).
! usHere however, one touches on weaknesses not chargeable to the
b

investigator. One is the pressure on political ground.s for definite
“results” that can be used in securing suppll.es. It is hardly too
much to say that throughout the war the Ministry of Food was at

sist on two propositions that, unless great care,was taken,

pairs 12 10 e—the first, that the United

might be perceived to be irreconcilabl



153 FOOD AND AGRICULTURE IN BRITAIN

Kingdom was heing well fed, the second, that any sizable reduction
in food supplies would mean disaster. The defense of these proposi-
tions threatened to involve, if it did not actually involve, the Minis-
try’s experts in an exaggeration both of the importance of small
changes, and of the practical possibility of measuring them, that
could not have been sustained if the principles of nutrition had been
more generally understood, or if, perhaps, those for whom the
arguments were intended had been less than benevolent toward the
United Kingdom case. Comparison of the work of Ancel Keys on
adult human calorie requirements (12, pp- 1-10) with some of the
statistical hairsplitting of the first Consumption Levels Inquiry report
makes this abundantly clear; but the same point was made by Bev-
eridge (13, p. 31:1) more than twenty years ago when he remarked:
Investigations of actual working-class budgets . . . usually lead to the conclu-
sion that a substantial part of the working population of this country is by sei-
entific standards habitually underfed. They should lead, but do not often
enough lead, to the further question as to how such results can be reconciled
with the improving average physique of the population, and perhaps cven to
a donbt as to the seientific standard itself.

(One ought in fairness to add that recent work, for instance the
“recommended nutritional allowances” of the United States Food
and Nutrition Board, shows a great improvement in this respect.)

It is necessary to make these criticisms of the application of
scientific knowledge to food policy and administration, if only to
explain the seeming vagaries of the latter: how eggs, at one time
publicly declared to be “not an essential food,” should, in their dried
form, be boosted by all the resources of Ministry of Food publicity,
only to be quietly dropped when, with the end of Lend-Lease, they
ceased to be available; how even bread rationing, which the scien-
tists had fought tooth and nail, suddenly became acceptable. It was
not that the principles of nutrition had proved themselves mutable
in the light of the cold realities of the supply situation, but rather that
scientists, called upon to supply answers in words of one syllable to
the questions of lay Ministers and administrators, found truth to be
subtle and many-sided. What had been carried through, in the years
hetween 1939 and 1912, was a revolution in food policy that called
for a new kind of operational research, directed firmly toward prac-
tical ends and, above all, maintaining a sense of proportion. Aca-
demic criteria, even when (as was inevitably not always the case)
applied by-the best minds, could not be adapted overnight to these
new purposes. It was not easy to recognize at once the point at
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which increasing refinement of calculation le'd to returns dimim.sh-
ing in usefulness, to discard ruthlessly the interesting speculahon
that could not be realized in policy, to admit ignorance in the face
of those who must take decisions with or without.the benefit of the
scientists’ advice. On the contrary, the temptation was strong to
indulge a new-found, and for all one.kneYV, transient prﬁlabnty to
start up as many projects as possible, just in case they might de u;e-
ful. Some extravagances so launched have already bﬁen prunel —t g
body-weight survey, for instance, is no more—and the 'gegera nfx(i;)l
has already become more sober than in the enthus.lastlc ags oh lle
Basal Diet. Even the dictum of Starling, once, as it seemed, wholly
outmoded—Take care of the calories, and the prote{ns will tak:;
care of themselves”—is coming back to favor with meaning elylftende
beyond proteins to other nutrients. The emphasx_s on vi'e .asre Te-
mains, as a lasting contribution from war to peacetime policies.
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CHAPTER 9
FOOD AND AIR RAIDS: COMMUNAL FEEDING

PREPARATIONS AGAINST AIR ATTACK

The pattern of British food control at its zenith, say in 1944, re-
flects in its intricacy the way in which the war had developed; it was
well suited to resist the attrition of the enemy blockade, or to pro-
mote the economy of national resources toward the day of counter-
offensive. It would not have been so well suited for the war that
had been expected-—a war that should have opened with devastating
raids on British towns, calculated, according to the United Kingdom
air stafl, to cause 600,000 civilian dead, and correspondingly larger
numbers of wounded. in the first two months, and (according to the
psychologists advising the Government) three 1o four million cases
of panic and hysteria (1, chapters i and ii). It was that war against
which, at one timie in the prewar discussions, there was talk of calling
out the military to prevent by force a “disorderly general flight”
from the bombed cities.

It was a whole year after the outhreak of war hefore the cnemy
bombers came over in force, and their ability to kill and wound
proved to be far less than had heen expected. (Over the war years,
automobiles injured more civilians than bombs, and cases of neurosis
were actually fewer than in peacetime. The problem of the homeless
was perhaps the most intractable result of the raids.) So far as food
was concerned, the year’s respite had heen used, not in making spe-
cilic provision against air attack, but in establishing and strengthen-
ing the control machine. The Ministry of Food was able, by dint of
rapid improvisation, to cope with the results of the raids; and in the
subsequent years it built up a complete “emergency” organization
that in the event was never severely tested. Had an equal weight of
attack been delivered a year carlier, there wouyld have been no
firmly established food organization upon which to improvise, and
effective action might have been difficult if not impossible. Much
more then, in relation to the kind of attack that was expected, must
the prewar preparations he judged inadequate,

FFor this inadequacy excuses are not hard to find. Until after
Munich the senior staff of the Food {Defence Plans) Department
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did not run into double figures, and at no time was it equal, in
quantity and caliber combined, to the tasks i‘t had to pf:rform. (Many
of the carly-discovered flaws in the ra'llomng. machmer.y were due
to oflicials being assigned work for which their grad.c did not qual-
ify them.) Nor had the air raid problem been entirely ncfgl(%cted.
Plans had been devised for dispersing from London some of its food
stocks during the “precautionary” period before war br(t%(e out:
wholesalers and retailers had been encouraged to enter into mutual
assistance pacts,” and the central meat market at Smithfield was tg
be dispersed into depots in the suburbs. Above all, an elabqrate, an
in the event disastrous, scheme had been prepz}r.ed fo'r c1051'ng down
the fish markets in the ports and principal cmes—'—mcl'udlng Lon-
don’s Billingsgate—and transferring tl.le.m to a'rbxlrarlly select;:]d
centers inland. This scheme was prempltatt?ly mtrodu'c(.ed' on the
outbhreak of war, but caused so much confu.smn and criticism thailt
it had to be abandoned and was never revived even when the air
raids did come. Had war been delayed‘ for, say, another year,
similar schemes might well have been put into eﬁ'ect. for other com-
modities; there was actually one for potatoes, which, larg(.el}.f on
account of the odium the fish scheme had brought upon th.e Mmlstr_y
of Food, was scrapped before it could come into (.)perz'itlon. As. it
was, the outbreak of war actually had the eﬁ.ec't of (.:hvertm“g ‘en‘er'gles
that might have been spent on further anti-air-raid meilblllf‘bl; miio
the pressing task of getting fccl)gg(())l to work—a task that was barely
autumn o .

Com{zlllf:er:aléz:}::hy the food plans, in this aspect, were at once over-
ambitious and incomplete is, however, not wl}olly or mal.nly 'to be
found within the Department itself, but rath}ar in the organization of
the Committee of Imperial Defence, to Wthh. the .Df:partment was
in matters of policy ultimately answerable. Sir William Beveridge
in 1936 had told the Government (2):

To think out in advance and as a whole, the civilian side of the next war is as
0 B .
important as to design measures of military attack and defence.

But there is ample evidence of the inabi]it.y of’ Whiteha]l‘to 1.)ring
about such a synthesis. Sir Willi.am Beveridge’s obserYatlon itself
might almost seem a platitude, did not one know that 1t' had been
provoked by his appointment to be chairman of an adw.so.ry com-
mittee whose terms of reference were .ln?nted to the administrative
arrangements for food rationing (as distinct from food control as a
whole). At no time before the war were the separate assumptions
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about evacuation of vulnerable cities, diversion of shipping to unac-
customed ports, control of road and rail transport, imports of food in
the first year of war, and the trend of food prices—-to take just a few
examples —subjected to rigorous critical analysis, whether in them-
selves or in relation to each other.

For these civilian aspects of war preparation there existed no
“general stafl”; the Committee of Imperial Defence did its work
throngh a series of ad hoe subcommittees which studied, as Sir
Keith Hancock has said, “bits and pieces of the economic problem”
(3, p. 47). The committees relied for their information, not on a
specially teained secretariat, but on the separate government depart-
ments; that is to say, on administrators, for whom the task of pre-
paring appreciations was often, evidently, an unaccustomed and
perhaps unwelcome duty. (The Food | Defence Plans| Department
certainly thought so, and only had recourse to the Committee of
Imperial Defence when it was obliged to do s0.) As a result, the work
of the committees tended to take on an “administrative” color, in
that papers submitted to them received searching scrutiny in pro-
portion to their immediate and controversial practical consequences.
Moreover, while errors of fact stood a fair chance of detection, errors
of a remoter sort, as in logical deduction or analysis, were likely to
pass unnoticed, so that they might become inextricably embedded in
a ruling of the Committee of Imperial Defence, as such acquiring
sanctity and invulnerability.

Thus one such ad hoc committee, after sitting for three years,
produced in 1936 a lengthy and sanguine report on shipping diver-
sion and port clearance that received the imprimatur of the main
Committee. Early in 1939 someone who understood the subject ex-
amined the report and rightly pronounced it “complete nonsense”;
even so, it was never formally superseded. A rough assumption,
adopted by the Committee for the sake of argument in 1936, that
shortage of shipping would necessitate a reduction in food imports
of 25 percent, had by 1938 so escaped its context as to be made a
chief prop in the assertion, in another paper prepared for the Com-
mittee, that there would be no shortage of shipping at the outbreak
of war. The next year, the Food (Defence Plans) Department, as-
suming on the same authority that 25 percent of its cargoes would
fail to arrive, saw no incongruity in increasing its hypothetical loading
programs overseas by one-third, to take care of the deficiency.

(Not that Service advisers were immune from this sort of mis-
take; on the contrary, the Air Stafl’s calculation of casualties to be
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expeeted was derived, as Professor Titmuss (1, }).‘557) has shownf,
by a simple process of multiplyir}g the casualty hgu}:es per ton;l)
bombs dropped in the German rglds. of 191.4~18 byt elltonnage tf e
cnemy was cxpecte«l to drop this time, without anyl a 10w:n(-:e ‘lor
bombs dropped on targets a]rc'ady destr,?yed or eviilcuiltet( . sllm; ilr
process applied to air-raid “111‘01(1(!nts 'durlnght e as] wfaf‘} ed to
some heavily bombed areas being credited with a t}cl)la 0 ’ {(31)15]6)5
damaged” that was far in excess of the tot.al houses t ey po.ssesf;iu',I
There was, that is to say, an all-pervading want of rigor in officia
thinking, which cannot be explained me'rcly by want ofl.tl.mel ort sta:f
or by what cannot but have been a (11.scouragmg pofm;:a lfl mod
phere, and which was all the more serious l)eca.use o 1{1((3} 1m1t('3
resources in money and manpower th‘at were being aplp li to w(11r
preparations. It resulted in misdirection of (?ﬂ'ort; to.o ar(ot(}z alsactz;e(ra
of plans for evacnation and emergency hospital selivwes lle atter
at the expense of the chronic sw]f f"md indeed o_f a r;o:lmlil .memer-
requirements); little or no provision for c]earln]g o ) e1 nsr,mf;o(ﬁ-
gency feeding of airraid victims, or salvage of damagec clo mo
ties. Had there not been in the first year of war an atob;e er
unexpected respite from direct z.lttack, thl% \.veakness in anla ySll.?,
as it made right decisions by Ministers not merely dif-

inasnmuch ne -
might have had grave and even fatal conse

ficult, but impossible,
quences.
AIR RAIDS ON LONDON

The air raids on Great Britain, as they aff.ected fooi, }fall }n;o
three broad classes. First, there was the Sustalned at.tac : ):ngt t
on London, beginning in September 1940 and contmumg}; in z31‘eade.:r
or less intensity, until May 1941.. Second, thfere we-rg t ecsporat ic
attacks on provincial towns, of which the notorious r:fuh on ?veg ry,
in November 1040, may stand as example, and whic ]I()lermste (,lm
the so-called Baedeker raids of 1942, long after theydcou ire;en ﬁo
military significance. Third, the.re was the renewek attac ,Llrs(l’i y
piloted aircraft and then by flying bomb and roc.et, on Lon 01;,
which-—thanks to the inaccuracy of th‘ese a:utomatlc \ijapons—a .
fected the whole of southeast England; in this last attack the lesfsolrlls
learned from the earlier raids may be said to have been successfully

i fense.
al)})!lﬂ‘l’l(l b::;]}‘ljeiri;ents for meeting air .attack, as they took shape
durine the winter of 1940/41 out o.f the incomplete ~zmd yether vlagu.e
ﬂrran;ements that had been made in advance, can likewise be classi-
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[ to be emergency Jeeding facilities, not
at ’ .

here B exs by air attack (for which a rough-

, three; Fi , ho‘mcf be hi s l ] e
pod 22 e thos ater service, to he much improved under pressure
. E

",'r"'.{'v':,'.':‘:/.v ,Tllf't :l;ea;ly been devised) but for those unable to cook
their own meals for want of water, gas, or electricity, for those suffer-
ing from shock, and for those who spent nights on end in public
shelters or “trekked” into the country from towns like Jull that
suffered from repeated raids. Second, there had to be first-aid and
restorative measures to keep normal food distribution going. Third,
and rather apart from the first two, measures were required 1o ensure
the salvage of food from damaged premises and the repair of food-
processing plant.

Although the bombardment of Greater London far exceeded, in
weight and duration, anything that fell on other cities, there were
compensations that caused the food situation there to give less cause
for anxiety than in less important centers. London was the obvious
target, and hence better prepared for the attacks both in physical
resources and in state of mind. The inner part of it had, in the
London County Council, a wealthy and well staffed local authority,
closely ir.x t.ouch with the central Government, accustomed to large-
scale activity, as in purchasing food, and—thanks to the policy of
evacuation—able to dispose of considerable surplus resources, such
as disused school })uil(]ings, that might he pressed into service for
emergency feeding. There was equally a margin of safety on the
side of normal food distribution; stocks of food in London ware-
houses far exceeded the requirements of the reduced population;
the.re was ample surplus capacity in bread baking and milk proc-
essing, and the bakers and dairymen had already formed, at the
Ministry of Food’s instance, mutual assistance pacts whereby it
could be immediately brought into play; the Smithfield meat market
had already been dispersed to eight suburban depots.

Moreover, London was so huge that the heaviest attack affected
only a small part of it, and help could readily be brought in from
u.naﬂected districts, or by alternative routes. (One of the greatest
single raids, the incendiary bomb raid on the ‘;(Iity” on December
29~.30, 1940, was comparatively unimportant for food because the
resident population of this, the business district is only a few thou-
sands. A daylight raid on the area, had that i)een possible, must
have been a far worse problem from every point of view.) ’It is a

remarkable fact that the daily delivery of milk and bread to Lon-
doners, even in the bombed areas, w

as never interrupted; a tribute
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both to the spirit of the workers and to the ingenuity of the manage-
ments in last-minute improvisations. For instance, London.s milk
mainly comes in by long-distance rail tank waggons that {mght, at
ave to halt at the outskirts and be reloaded into road
tankers, which themselves might have to be diverted to unaceus-
tomed bottling plants. Spare hand-prams or .horse~drawn ﬂ(?ats might
have to be pressed into service for delivery, in place o.f Yehlcles dam-
aged or immobilized, particularly for want of electricity to charge
their batteries. _

For emergency feeding, provision in London, as elsewhe‘re,
before September 1940 had been conﬁned.to the rest centers, which
were run by the public assistance autho'rxty and whose menus, by
Government prescription, had been assir.mlated to those of ths? casual
wards (for tramps or hoboes) for which the same authority was
responsible. It so happened, however, that during the summer of
1940 the Government had been considering the encouragement of
“communal” feeding, by reviving the so-called National Kltcl.le.ns
that in World War I had served cheap meals to the poor. The Minis-
try of Food, though it held that its job was the' provision of food, not
of meals, had been prevailed upon to organize communal feeding
through the local authorities; and it had already a}?p{oached some
of them before it was made aware that, under the existing law, Th.ese
authorities had no power to act as caterers. ( Tl‘fe‘prewar Pohtlcal
climate had been unfavorable to all kinds of municipal trading, and
any authority desiring to trade wou'ld have needed to Promote—-—;;;}d
successfully carry through—a private A_ct of Parhame.nt.) e
London County Council was the first to point out that special author-
ization would be required, and the Ministry of Food undertook to
give it (4). Just then the bombs began to fall on London, and what
had hitherto been regarded as a secondz.ir_y aspect of cqmmuna] feed-
ing centers became primary—the provision of mea1§ in emergency.
The original welfare purpose of the (fentfzrs rffmamed an aim of
Ministry policy, but their usefulness in air raids was put in "ch'e
forefront of Ministry propaganda, par.tlcularl)" to reluctant munici-
palities in the provinces—an emphasis tha.t in the event was J.nOt
altogether fortunate, since it led to the estabhsh_ment of ﬁxe.d feeding
centers when mobile centers would have pro‘{l,ded better insurance
against attack. The London County. Cou.nml.s Londoners’ Meals
Service, however, was mobile to beglr_l w.uth, in that centers were
opened and closed, mainly in school buildings, as den.zand reqmred.;
only toward the end of the period of heavy raids did the Council

short notice, h
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begin to set up permanent anstallations of the kind that, outside
London, hecame known as British Restaurants.

Meantime, other types of provision were heing developed under
fire. Before the war, it had not been thought that catering facilities
in aiv-raid shelters would he necessarys raids had been expected to
beo though sharp, short and mainly in daylight. Very carly in the
raids on London, however, numbers of people - few in comparison
with the whole population but, absolutely, numerous, amounting 1o
perhaps 350,000 at the peak of the raids — took to spending the night
in public shelters in London. In defiance of Government instrucetions
they invaded the deep Underground Railway stations —the safest
public places in London- and the Government was constrained to
change its policy and provide bunks on the platforms. Among the
amenities that were required to prevent these shelters hecoming
squalid foci of infection, and to maintain their inhabitants’ morale,
feeding facilities were second only perhaps to sanitation. But the
problem of providing them was intractable. Voluntary organiza-
tionx. like the Salvation Army. did much, but their resources were
limited. Mobile canteens outside shelters were unsafe during raids;
yel the shelters themselves (other than the Underground ) were sel-
dom provided. at any rate at first, with gas, water, or clectricity, all
of which, morcover, might he put out of action without the shelter
being hit. An attempt to enlist commercial caterers broke down
beeause the fluctuation in the numbers of shelterers made it impos-
sible for shelter feeding to pay its way or even to cover the costs of
paid labor. The Ministry of Food therefore called upon the local
authorities in the London Civil Defence Region to provide catering
facilities in shelters; the Government undertook to reimburse finan.
cial losses, and set up a central pool of equipment on which authori-
ties could draw. The London Passenger Transport Board undertook,
with the aid of a grant from the Lord Mayor of London’s air-raid
distress fund, to run a refreshment service in the tube railway sta-
tions used as shelters. Subsequently the Ministry’s Shelter Feeding
Branch extended its persuasive activities to certain vulnerable pro-
vincial areas; but, partly owing to the reluctance of many local
authorities, especially after air attacks had all but ceased, the shelter
feeding program waus not completed until the beginning of 1943,
With rare exceptions these provincial schemes were never actually
in operation.

Another type of emergency feeding device——the mobile can-
teen—was al first in the hands of voluntary organizations and loeal
authorities, and began to be widely used as soon as the London raids
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started. But - more particularly when raiding spread to the prov-
inces—-the Ministry of Food found it necessary tc.) set up machmgry,
through its Divisional Food Officers, for registering fmd controlling
this voluntary activity, so that ovcrlz.lppmg of service on thg one
hand, and gaps in it on the other, might be av01(’]ed. In add41t1‘on,
the Ministry established what were called the Queen’s Messenger (‘()r’l-
voys—traveling ficld kitchens staffed ])y members of t}'le Wome{n?
Voluntary Serviee for Civil Defence. These, upder the (llreFt contxc;
of the Divisional Food Office, constituted mobfle reserves, independ-
ent of all public utility supplies, that could Femforce vohmtzuy" can-
teens in time of stress. Since the first vehicles for them‘w.ele not
delivered until March 1941, when the period of hefufy raiding was
nearly over, the convoys were given few ‘opportumtles olf provmlg
their worth: but when Merseyside was raided for a wee fon end,
and many “static” emergency feeding centers were })}1t (zll(l)tooo(z)l(():tlon,
six convoys were sent in and between them se.rve(! over ;‘B, ) ]P()r’;
tions of food. Convoys also did good service in the “Baedeker
raids of 1042—all the more so since these raids were on towns of no
military importance that had not, there.fore, ta]l\"ekn e}lal;orvziittﬁ grriirq
gency measures. Scattered attacks of. this type, like that w ly g
bombs and rockets, both of which m]ghF fall anywhere over a large
area, emphasized the need for mO])lllty' in emergency plO\-’I]SlO’n.
Canteens and convoys, though mobile, could only provide a vcl‘,(ry
limited bill of fare; the public could not be expected to eat snacks,

> and simple stews for days on end. It was thc?refore
‘ mobile, by

“Ministry soup.’ :
(l(lf:]i?llc(;l)t’o mflke the meals, rather than t.he kltchen's., jle. b
setting up a network of Coolrir{g Depots in the1 env1110'ns'oS laigg
towns, into which they might deliver ready-cooked meals in insu g.fﬁ
containers. The cooking depot program ean)unter.edbriumerou.s i t
culties, the chief of which was that of finding su1taf fi]prtem,lsej a
strategic points <even to ten miles from the center of the town hwéz
were destined to serve; the full number of a'bout 300 was no't ?eac.del

till May 1944. It had been intended that, instead oflref:mammgl idle
except in emergency, cooking depots should be usec Er supplying
meals to British Restaurants; but local allthorltlf'ls for t e mostdp;;)rt
preferred to plan their restaurants as self-conta'med units, an .t e
public preferred freshly cooked food. Sc.hool chlldre.n were not in a
exercise this preference even if they had .1t; the rapid ex-
hool-meals scheme, under the auspices of the Edu-
cation Departments, had often been ham'pered by the d}éﬁ((:lulty of
cooking meals at the school, and the cooking depots provided a us:
ful solution. By mid-1945, about half of them were being operate

position to
pansion of the sc
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by local education authorities for this purpose, though they would,
of course, have still been available for emergency feeding had the
need arisen. It is not clear. however, whether the arrangements for
transporting the meals would have worked smoothly under strain,
since the depots were never called upon to operate in the wake of an
air vaul. (London, the principal target of the flying bombs and
rockets, had no depots, relying instead on the Londoners” Meals Scrv-
ice plus the canteens and convoys.) Mobile cooking depots, intro-
duced by the Ministry of Food during 1043 to supplement the fixed
cooking depots, were not popular with local authorities and were not
used to any worth-while extent.

In retrospect it looks very much as if emergency meals provision
outside London, and after mid-1941, had been overdone, not merely
in relation to the attack that was actually experienced, but to any
of which the enemy was capable. To provide for the simultaneous
supply of meals to 10 percent of the population, or more than four
million, was—at least so it seems to the writer—to concede to the
German air force the possibility of gaining the air mastery it had
failed, though by a narrow margin, to gain in 1940. [t seems likely
that the Government’s service advisers were still, as hefore the war,
overrating the effectiveness of large-scale hombing; after all, it was
the weapon with which Bomber Command was hoping to defeat Ger-
many. (So too, the Ministry of Food’s anti-invasion precautions—
which, since they were never tested in the event, will not be discussed
in detail here—seem to have been out of all proportion to the actual
risk of invasion, once Hitler had decided to attack Russia.) On the
other hand, it is arguable that the overinsurance was only on paper,
inasmuch as much of the provision was “static” and therefore not
to be relied upon. What, in eflect, the Ministry had done was to
question the value of its earlier measures in static form, and to un-
derwrite them by mobile feeding devices, but nevertheless to aggre-
gate both types of provision in calculating the amount of cover it
had. Certainly it would not be right to Judge the emergency feeding
program as if it had been conceived as a coherent whole; on the
contrary, it consisted of a piling up of hasty though eflective con-
trivances in the midst, and in the immediate aftermath, of the battle.

ATTACKS ON PROVINCIAL CITIES

Emergency feeding bulked larger in London than elsewhere be-
cause of the duration of the attacks and the unique problem of
chronic shelter usage, even though, for reasons that have already
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heen given, the maintenance of normal food distribution was never
beyond the ingenuity of London’s traders. Elsew%lere, though emeri
gency feeding was frequently required more partlcul.arly beca..usefo

the damage to gas, water, or electricity, it was rarely in operation for
more than a day or two. (Bootle and Plymouth are eXf:eptlons.) 'Il‘)}lle
raids on provincial cities showed up weaknesses in this field, notably
at Sheflield, where the rest centers were knocked 9ut and the 51tu§-
tion was largely saved by the use of di'scarded sol.ld-fuel cooklers in
the poorhouse, which was on the outskirts of Fhe city. .Thefy also r(:-
peatedly demonstrated the need for prompt 1ntervelnt10n rﬁm otl}1l
side to get distribution on its feet afte? a knockout blow, such as 11e
notorious raid on Coventry. In that raid, the amount of f.ood actually
destroyed, or even damaged, was smzitll, t.hough some of it was}imﬁer
debris. But wholesale and retail distribution were paralyzed, w. ether
by damage to buildings, the death or injury of key men, or 51mpl§
shock; bread baking was impossible for‘ lack o.f wa;ler,1 gaT,Fand
electricity, as was the processing and bgttlmg of milk; the ocal ﬁod
Office was damaged and its records dlsorde.red. Many people ha

lost ration books and identity cards along'wnh their homes, or were
without retailers; hence statutory rationing had to be suspended
until new documents, to the numb.er' 9f 20,000 (one-tenth.of.the
population) could be issued. The Divisional 'FOO(iOfﬁce at Blrmmg,;
ham immediately went into action and sent in a breakdo.w.n g?ng

of officials; bread and milk were brought in large .quantclltle? frorﬁ
nearby cities; and canned corned beef was issued instead o rei
meat to those who could not cook the latter. Perhap.s the m(f)st st;‘ -
ing evidence of the restoration of. order fror.n c.haos is to be doun bm
the need (and the ability) to reinstate rationing after ten aysi 3
cause of the influx of sightseers who had heard of Coventry as a lan

o p'lI?l?;ye;ir raids, even when they were locally on this “satui'atiox.l”
scale, did not call for radical reforms in the system of cqntrol ed dis-
tribution. The Ministry of Food was concerned principally to en-
sure that the lessons of Coventry fhd not haYe to’be learr}ed.afresh—
whether by the local authority or in the Mlmstry.s own district offices
—in each town that might be ralded: It dev1.sed a standard sys-
tem of reporting for “incidents” affecting foo.d interests to a central
War Room at its Colwyn Bay headquarters; it arranged for the du-
plication of essential local food records, lest t.he Food Office be de-
stroyed; it embodied the results of local experience, as they'cgn.le tc;
hand, in a continuous stream of emergency instructions to divisiona
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and local officers. It stimulated the bakery and milk trades in the
provinces into active measures of mutual assistance, such as had
already proved invaluable in London. During the long emergency
lullin large-scale raids, from mid-1911 (o carly 1944, the emergency
organization was kept under continunal adjustment and overhaul, and
stimulated by frequent defense exercises.  An claborate, perhaps
overelaborate, system of emergency foad dumps was established.,
chiefly 1o guard against the severanee of normal distribution by
small-seale enemy invasion. For a time the Ministry even maintained
acarrier-pigeon loft at Colwyn Bay to serve in the event of a break-
down of communications. Henee when the flying bombs and rockets
came, the Ministry took them in its stride.

Besides these mainly stimulant activities, there was one picce of
fresh machinery that needed setting up- -a food salvage organization,
In the Government’s prewar preparations, salvage had been unae-
countably neglected. perhaps because air-raid devastation had heen
expecled to he complete. There was, of course, an existing salvage
corps, set up by the Iire Insurance Offices as a means of reducing
their liabilities; there was also a Government-sponsored war-risks
insurance, compulsory on all traders but the smallest. But the two
had not been linked and the result was that, when the bombs began
to fall on London in September 1910, it was nobody’s husiness to
save food (or any other goods) in damaged buildings, or to prevent
it from further damage by weather. Those insured against war risks
did not feel themselves obliged to take salvage measures, hut sat hack
ready to collect the insurance money. Moreover, even had the peace-
time salvage organization been from the first linked with war-risks
Insurance, neither its tempo nor its criteria would have been right
for food under war conditions. There were too many “incidents”
for each to undergo the insurance assessors’ examination hefore sal-
vage could proceed; not only was food too scarce for ordinary con-
siderations of cost to be weighed, but it could not be allowed, by neg-
leet, to escape into illicit channels. Finally, much of that in dam-
aged warehouses in the Port of London was the Ministry of Food’s
property. The owners of a wreeked cold store might decline to spend
money on clearing the debris away to get at the Ministry’s meat
underneath; but the Ministry could not therefore refuse to remove
the meat before it became a public nuisance.

In November 1910, therefore, the Ministry’s London Divisional
Officer war authorized to set up his own salvage organization; and in

January 1911 the organization was extended to the rest of the coun-
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try, with headquarters at Colwyn Bay. Powers of .I'E?(].UISHIIOFH 01;
privately owned damaged food were delegated l(()i‘l')lw.smnaf f001(
Officers; arrangements were made f(?r the recon ll[lomﬂgdol (;'10(’
and more particularly for drying grain and 01lsee(]s soa e) ')y : re-
fighters” water (by far the worst single cause of ¢ anllrltge t’bquzz
orderly system of disposal, especially fo.r food tlla? coulc nl(i thei ma

it for human consumption. was established. T}II‘S wasfa . (,IHfIOI‘g
important since February 1941 saw the ]1eg1nmng10 f}nm{laa; etzfle
rationing. the credit of which might hz?ve been und ertr)xlnn](z(market
outset if large quantities of (l:lmag(?(l grain har_l se; 1:})};1‘ a?tg nas th(;
{Damaged flour was a principal ingredient in (]0.h .1520;0 boo e
remainder of the war.) The results were rewarding; ,] OIn\
of food were recovered in the months January-May 194f1 a(;nf:h nf-
deed. food proved to be very difficult to destroy; a];}out 0u1;1 a?tzr
that affeeted by enemy action was re(.:overed, ont efaver:;f,raids
the setting up of the salvage organization. The losses from s

i all, were thereby reduced to negligible
in any event unexpectedly small, we y o ey

dimensions; and could scarcely have been crippling,
raiding had contin.ued.alftflr M:y 394)1,..00655in“ laat was far more

By contrast, air-raid damage to I ] }D e 13 o
serious; by May 1941 the United I?mg( om ha o§ some -
apacity, and in addmo.n there had been nu
merous tCmpOrllry StOpleg({S. ]“lOuI’ COnSUml)t]Fn ]llﬂd gof]eﬁugiltcotl}:le-
pared with prewar, by about one-ﬁfl}}—comp eltf: y vyvlpmDl it the
previous excess capacity—and unrestricted supp 1('35 \\}(:'rfc; ontythec in-
tained by working three instead of the normal}tW(I)v[s. i ts aof < re
maining mills. In February an'd March 1941, the inis tr})lz Food
was all but constrained, on this ground alone, tg raise he(rla e.ds
flour extraction to 85 percent—and must have done slczl,ha Lal n
continued. (It is true that, in theory, ‘further los;es cou i\ve efid
offset by importing more flour; but increased lour n}ilpor'ts wo; d
have reduced the rate of ships’ turnrou‘ncll at a time when i ne;e tﬁ
to be accelerated. This problem of m{lhng capacity is done o ()3
most intractable facing the Umtf:d Kl'ngdom in ]z; modern wa;,b
Damage to sugar refineries, crushing mills, 'anfl c;) (h stores was a sal
serious, though less so than that to flour mills; of the tw? prmc1pc-
margarine factories, on the Tha‘mes and Mersey es.tuarui)s :(}Sp:u-
tively, the former was out of action for weeks a}: a t;TnLe, u r,-(: -
nately production could be made good at the othe(ri. e I::ls;D] n of
safety in edible oils was low, for although a new i &;)glep,ati) pwas
for whale oil had been set up at Dowlais, in South Wales, there

cent of flour milling ¢
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:i(:lt”:::](:h surplus refining capacity, and much of it was vulnerably
Although, therefore, attention at the time was largely ¢
trated on the immediate effects of air rui(]s»»—(}m (:1;1(‘1(‘ "hl( ‘y (fon?e[:'
and the r‘cslomtion of bread and milk supplies lfor‘ ?:;sll(:l);lc(ju ;;115
undramatic, attritive aspect of the raids C()nslitt,ll(‘(] a 1;1(;1'0 ;und:
mental threat to national safety. The creeping par'ﬂ ;ii that thre ‘t
c'.m(l [!m railway network from air raids on Lr(;mlox‘) )t;t"x tl"1 "]“‘"‘) -
diversion of ships to the western ports put a heav ,S(ll"l‘i 1 o V]Vll'm
ter:nzll transport, required as energelic remedy as‘yll;(\ Ls}l (-)ll(] a[ tlln-
TZ}If]S themselves. In this field the Ministry of }"o;)(]’s ,'l:r'm(}' U‘t Dl'e
vision set a shining example of preparedness, that ';[ tl ‘3”‘“‘1’0’ "
less recognition than it deserved. A fhe fime o

BRITISII RESTAURANTS

The provision, by local authorities at the Government’s instance
of what, thanks to a happy inspiration of Mr. ("hurch/ill o d:? ;
erally !mown as British Restaurants, but were o;irrinall ,tl‘:erehbbn;
as Na.lwnal Kitchens or Community Feeding Centrf’s I y' o Od
up with “emergency” feeding that it may well’ bé ’(l;fz‘lr‘ne lsol He
Like so much else, it derived from experiment in the (;11;%36( Kfrei
of cont’rf)l, when National Kitchens had been set up in a nur Il))erw(f
!arge cities, partly to help the poor get cheap nouris}?in ;‘1:3;“ ert(l)
it seems to set an example in Food Economy Wheng i ‘19’3}3)/40),
the risc in food prices caused the Covernment.to cons" lm eres
of assistance to the poor, communal feeding centers wu o I(r]ledsutrej
as a solution to the problem. Labour Party membe;s (ffrfha EECZ‘ 6;1
ill Government more particularly pressed for the sior furc :
teens, not only in factories and schools, but alse forptrl?vmo;l }(x) on-
eral p.u}-)l.lc who could not afford commercial cater. i e gﬁn-
sponsibility for the two former classes rested with ?;15 {\)/?C?St. ei
Labo?r and the Board of Education respectively: the M'm'lstry Of
Food’s part was limited to seeing that food was zn’a ] y l'rlnilryfo
thfem. Its of?‘xcxals, to begin with, were very reluctan(tet avall(a : l(:r
thxrd—~catgrmg, they argued, was not their business— 0dta f Oﬂ tl "
pressure d1.d the Ministry agree to open one or t ane ony un(tei
National Klt.chens. Lord Woolton himself, though }‘:{0 e}’:.};em}’:en i
bent malde him more erl;thusiastic for comn’lunal %eedilrslgpix: :rrlitn(:iopq:f
was no less cautious about a i i e N
felt that loral authorities wergiﬁiti?ggh?g:g;,lze?goz}?lb}lﬁy f;)r it; he
he had barely started approaching them when \rN e frs hors

n, with the first heavy
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raids on London, some sort of communal feeding became necessary
merely as an emergency measure.

The usefulness in air raids of the London County Council’s newly
ts was henceforth to become a main plank
supporling the Ministry’s advocacy of British Restaurants; at the
same time, the “relief” aspect of their work tended to be pushed into
the background by wider and more ambitious considerations. There
were advocates of communal feeding who regarded it as having
meals taken in the privacy of the
home; there were others who looked to it as a means of improving
the diet of the masses, or even as a universal resort that might be
tricted supplies of food were used to the
best advantage. “If,” ran a letter from Lord Woolton to civic heads
in November 1940, urging the establishment of communal feeding
centers, “‘every man, woman, and child could be sure of obtaining
at least one hot nourishing meal a day, at a price all could afford,
we should be sure of the nation’s health and strength during the
war. . . .”

These ambitions had no relation either to the attitude of the
public, most of whom would prefer to eat at home given the chance
to do so, or to the practical limits set by shortages of labor and ma-
terials to setting up new restaurants, State or other. In practice,
communal feeding was acceptable only if it were limited to an ex-
tent that did not mean an inroad into domestic rations. Otherwise
there must have come a time when, to conserve equity, meals in
catering establishments must have been rationed—a proposal that,
apart from its administrative difficulty, would if successful almost
certainly reduce the amount of “eating out.” Yet the British Res-
taurant movement, in the dimensions it actually attained, was prob-
ably a bulwark of the policy of leaving meals free of coupon; the
sting was taken out of the privilege by the fact that it was not con-
fined to the rich. So, too, the development of industrial canteens
enabled the Mintstry to evade the problems of differential domestic
rations (except for the period of bread rationing, after the war) and
to meet the requirements of heavy workers by providing additional
ood for their canteens—supplies that, incidentally, were
in full.

British Restaurants could, and must continue to,
ding the masses was slow in coming.
t was opened in September 1941
(By a coincidence, this

established civic restauran

almost a moral value, denied to

necessary to ensure that res

supplies of £
not always taken up

Realization that
play but a small part in fee
When the thousandth restauran
there was talk of ten thousand as the goal.
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was the same figure that had been vainly hoped for by the Director
of National Kitchens in 1917, Already at that time, however, the
Ministry of Food was encountering apathy in local authorities, par-
ticularly those not obviously threatened by air raids, and growing
opposition from the commercial caterers, who had to be given as-
surances that, so far from secking to put them out of husiness, the
Government only wanted to fill gaps in the provision of meals. They
were told, traly but perhaps not convineingly, that British Restan-
rants enjoyed no privileges (5) in the supply of controlled foods.
tHowever, they were Tor a time included, with school canteens, in a
special priority scheme for supplies of unrationed foods Tike cocoq,
starch food powders. and coffee “essenee.” for which they could not
qualify by reason of past performance. )

Had not the possibilities of British Restaurants been set so high,
there might have heen more opposition to the establishment of the
claborate machine, both at Headquarters and in the Regions, that
the Ministry of Food found necessary to deal with them. That such
a machine remained necessary. in spite of the comparatively small
=cile of British Restaurant provision. was due to the mexperience of
most of Lord Woolton™s chosen vessels, the loeal authorities, in cater-
g matters. and to the heavy financial commitments that the Min-
istry of Food was obliged to undertake in order to el communal
feeding facilities provided at all, Initially it had been supposed in
the Ministry that capital costs would bhe slight, and feeding centers
mainly self-supporting; but the London County Council, more ex-
perienced in such matters, had insisted on a Government guaranty
against operating losses before it would start the Londoners® Meals
Service. The Ministry was shortly constrained to offer local authori-
ties reimbursement both of approved capital expenditure and of
“approved operating deficiencies™ —a somewhat vague phrase that
in practice was interpreted to mean losses neither deliberately in-
curred by an overgenerous price policy, nor due to obviously in-
competent management by the local authority. With financial re-
sponsibility went, inevitably, overriding administrative responsi-
bility: projects had to be scrutinized and approved, advice and help
given in the procurement of cquipment, catering standards super-
vised. As the Government’s stake in the movement grew, increasing
emphasis was laid on the principle that British Restaurants should
be self-supporting; proposals for csml)lishing small restaurants in
rural or semirural areas were watched with especial care, and it was
even suggested that some local authorities had heen overzealous in
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responding to the Minister’s original'appeal. (Thlf].ha(.] been se.rllt
to every “sanitary authority,” including tl’l(.i {ural istrict cou.nc1§
and small Scottish burghs.) So, too, the Ml‘nlstry of Fooé r.caslstef
pressure from other Departments, more particularly thﬁ Mﬁmst;y Of
Labour, that it should open British Restaurants for the bene it o
war workers even where there could be no reasonable expectation
that they would pay their way. .
' u’l[‘h(cy]::,‘uk 0} tfxe British Restaurant mf)vement was reached ;2
September 1913, when there were 2,160 in bolgeratl(ym, se(r):fltr;iin
average of 600,000 meals a (]ay;ﬂabout 300 (?f t esF wetr'e n . thi
advantage of the Ministry of Food ﬁnancml( guarandles. arylater
beginning of 1915 the number had ‘fallen to 1,?0(1), [zllnc(fl yeRestau-
to 1.400. In 1916 the Ministry of Food sponsored the chh. A ,th
mnt?s‘ Act, which replaced the wartime enactment under wt ic Thi:
local authorities had been given powers to open rest}?uran s. i
ended the Government’s financial reSPOI.lSIblllty for the n}iove'r?etr;l,
local authorities might take over ex;stmg restaurants, ut i th:
trading accounts should show a loss. in threc.a succei)sswia yejlrsbnl
Minist:y might order the restaurant in quest;lor]lftof c}a close ératinz
about 300 local authorities, or less than one-halt o t;]os%;(})) hub
in 1043, chose to exercise their rights un.der the Act; the 85( reshca(i
rants working on April 1, 1947, when it Came.ilntfo f){)erat{ﬁ:; tad
declined to 678 by February 194«?, and fell sti hux}: 1erthwg ton the
initial three years was up. It ;lcmams.tot ]()(2 )scen whether
i . cheeked short of vanishing poin . .

WIIIVI}‘)}:(:CS;()]\\VLC,(I purpose of the Britiéh Rc'sta}lraln; was to .pr?t‘;ie t::
midday meal, and this proved to be its prmCI_p}zll unci:ro;ivil Iit;zle
to supply breakfasts, teas, and suppers m]et w}l)t coin[imr Con(}lritions
response. Mt wasa convenience—resorted tol ecz‘au\,e z onditions
did not favor home cating—lhzft never dev}tla.ope , astslc;mauSe husi
asts thought it might, into a social habit. (;I‘ 1? :;flast{m sgattractive
ish Restaurant meals were, by .the standar so le Iinea e
{except where they were sent in fr.om coqkmg depots som(lgl ;) anc
away ) ; the premises, though often 1r¥1pr0v1sed, were getr;lera y rlg-cé
compa:‘ing favorably with comr.n‘ercml restlau(raritgséll/;l (5<; Sami]ﬂl(;ed
class. A Canadian enquirer, writing as early iis : ), con e
that British Restaurants would lose groundkw 1enl perz:ce wals rcts hom(;
Except where journeys from home to wor a{)e ton,:,,hmcilhs a frome
are. claimed this observer, cheaper as well as better than 056h he
best al restaurant; a statement for which he was much criti

best commun but which appears to be not far off the mark. The

cized at the time,
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writer would add. merely as a personal opinion, that the novelty and
fresh paint of the restaurants, like the high popularity of the Min-
istry of Food in Lord Woolton’s day, were hound to wear off, and
that thereafter their all-too-ready adaptation to the purposes of Min-
istry of Food propaganda may have hecome a handicap.

This is not necessarily to say that the £1 million net that was
spent on them was unjustified. It is true that their contribution to
the better feeding of the masses in wartime, that is to say the origi-
nal purpose. apart from emergency feeding, for which they were
intended, was limited and uncertain. Nor can it be said with any
confidence-—though it was often said at the time - that they markedly
raised the culinary standards of the popular eating place; though the
limiting factors were shortage of food and of skilled cooks, and pub-
lic resistance to innovation, rather than want of enthusiasm in the
Ministry. The eating habits of the British at no time lend themselves
to enterprise in the provision of menus. Given these limitations, how-
ever, British Restaurants did an honest, useful job in serving simple
meals at a reasonable price; they provided a yardstick by which com-
mercial caterers could be judged, a useful recourse in emergency,
and a safety valve for the discontent that might otherwise have been
aroused by the freedom of restaurant meals from the coupon.
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CHAPTER 10
OVERSEAS SUPPLIES AND STOCKS, 1942-45

IMPORT STRINGENCIES AND THE FLOUR EXTRACTION RATE

There was never again to be during the war a erisis in 1n-1ported
supplies of the kind thft occurred in 1940/41; nor in stocks, like tha;
for wheat in November 1939. The improvement that the summer o
1941 brought, with the honeymoon period of Lend-Lease, ‘w}z:s in
course of being halted even before Pearl Harbor; and. the eig teﬁn
months after Pearl Harbor were, military defeat§ quite apart, the
period when the enemy’s sea blockade of the Umted ngdc;rg e}?-
joyed its greatest successes. Throughout the winter of 1942/43 the
rate of loss of food cargoes bound thither was running at 9 p(;:rc}elnt,
a crippling rate; and hardly had the sul?marme been master;la' w eg
the procurement of supplies overseas, hlthe.rto a matter of shlps an
money, began to be menaced by the growing world f00('i sf o:itage.
Yet for the average British household, supplies of the ba51.c (()10 s re-
mained almost unchanged, and, above all, bread remaine un}:a-
tioned. It was a period of stringencx, bl{t of plafmed strm(glencly tl att
applied the screw to food consumption n a d.ehberate an ca(ti C(lil at-
ing way. The stability of supplies was precarious, and f]ege'n ](i , iln
the last resort, on the enlightened self-lr'lt'erest embodie mB enh
Lease; but it also depended on the qualities of the mature Britis

ne. .
fOOd'I:;(:an;\r/I(;lnxirslfr(;hlof Food had technical ingem{ity in plenty. hT};llS
secured, for instance, the maintenance of meat imports tl.lroug the
boning and telescoping of carcasses before they W(‘t‘re Put mt’o s,c,agce
refrigerated shipping space, and promoted'such‘ ship szlwmg f.
vices as the production of dried eggs and dried r.m}k on a large scale
in the United States. The Ministry als? had adm1n1strat{ve mgen;lnt.y
that went far to secure the conservat.lon of .food supplies and t} eir
fair distribution. But these types 'of ingenuity had to b‘? backe u};
by a kind of specialist diplomacy in food m‘att.ers,'of wh1c}} the mo;t
skilled exponents were the British Food M}SSlon in WaShm%t(X;i' !
was they who, after Pearl Harbor had shifted the focus o \llie
activity to the United States, had to make out a case for Sl;ls.talni:lg
British levels of food consumption, and to convince the Allies that
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British drafts on the free-world’s supplies of food, and the shipping to
move them, were reasonable, The Ministry of FFood itself had to heat
off the disciples of further austerity at home. Suceess in these aims,
moreover, was later to recoil on its own head in the shape of increas-
ing eritici=m of the level to which, aided by good fortune, it had suc-
ceeded in raising stocks of food in the United Kingdom.

At the time of Peart Harbor there was still one obvious major
measure of conservation that had not been adopted: bread was still
white, if not quite so white as it had been before the war. (The ex-
traction rate for wheat was now 76 percent instead of about 70 per-
cent.) This policy had been persisted in, despite strong advocacy of
high-extraction flour by the medical profession, mainly because “war
bread” had been unpopular in 1917; instead, the Government had
begun fortifying the standard straight-run flour with synthetic vita-
min Bi. Fortification was denounced by the advocates of compulsory
“wheatmeal™ as a surrender to the milling interests (who like the
milk distributors enjoy among food veformers a kind of sinister emi-
nence ) and it aroused much emotion among the disciples of “nat-
ural” foods; but there can he no doubt at all that it was the only
measure of bread improvement that appealed to the general public.
That this was «till true in wartime is shown by the Ministry’s effort
to popularize a loaf made from 85 percent extraction flour (~*Na-
tional Wheatmeal”); after a year of propaganda it accounted for
less than 5 percent of total consumption, although, unlike proprietary
brown breads, it was sold at the same price as white bread. But there
was another, more powerful, reason against raising the extraction
rate until one had to—namely, the loss of animal feedstuffs that it
would entail. There were those who argued that the effect on milk
supplies would offset any gain from more nutritious bread (1).

[t would not be to the purpose to try to form an opinion on the
nutritional merits of the case, though it must be remarked that some
of the arguments used by the opponents of fortification partook, and
partake, more of the character of religious belief than of scientific
evidence (2). (It is of some sociological interest that some of the
most ardent of them were Peers.) At any rate, the Ministry of Food
felt able throughout 1941 to resist the very vocal but in no way
popular agitation in favor of higher-extraction flour. Even before
Pecarl Harbor, however, it was l)(:coming anxious about the fall in
wheat shipments that autumn and the future trend of stocks; and by
mid-Janucry 1942 it was arguing—partly as a result of a gross un-
derestimate of what could be expected from the remainder of the
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home crop—that the extraction rate would have to.go up to 85 per-
cent unless more ships could be procured for carrying wheat. Since
this alternative was, with every week that passed, more and more out
of the question, there was in fact no option; and after some heart
searching the rate was raised. at the end of March 1912. o

Though the Ministry of Food’s abar'ldonment of th_e position it
had long taken was the result of anxiety (]fle to ml.scalculatlon,
one may doubt whether, given the critical war situation, 1t could have
held that position much longer. Indeed, scarcely had the new rate
come into operation than the Ministry was pregsed to save Shl.pplng
by other measures. A further rise in the extraction rate was ob]ecFe
to by the Government’s advisers on nutrition, 85 percent ﬂ'ou.r bemg
regarded as the best compromise between economy, Intrinsic f.oo
value, and digestibility. Taking barley from beer and putting ]1t 1n§o
bread was rejected because a greater shortage of l()'eer thanla rea 1);
existed, thanks to the pegging of output at the 19.30/39 lev? :‘woudc
be highly unpopular. (Output had befin pt’e’gged in terms of “stand-
ard” barrels of a notional gravity. “Bulk” barrelage had been in-
creased by the addition, with Government consent and apprgval, of
water; hence the jocular descripti’qn of the increased beer duty as
the “highest water-rate in history.” . . . '

Instead, the Government pinned its faith for a tnni to an expe-
dient that was, in fact, an ignis fatuus : n.amely, ‘the dilution Ef
bread with potato flour. The idea that this is practlczj.ble on ?;wo]r't .
while scale appears to be a recurrent featm:e of. wartime foo;1 policy
in Britain; it has been noted earlier as contributing to tl}xe e}rllt u§1:l|(srg
for growing more and more potatoes. As everyone who ai a ed
bread at home probably knows, cooked mashed.pf)tato can be u}?ed
as an ingredient of the dough. In 1?18, the Ministry O;Fo;dc a
sponsored a largely abortive campaign, thro‘ugh .Iocal OI.? om-
mittees, to get bakers to use surplus potatoes in this way. For some
reason the campaign made an altogether false.and lasting impres-
sion on contemporaries—so much so that Beveridge, ten years later,
could write that but for the Armistice, the bread of 1919 would have
consisted “largely” of potatoes (3, p. 98).

The truth was far otherwise, because potatoes are so full of water.
To add them to flour up to the equivalent of two percent, the.ﬁgure
discussed in the summer of 1942, called for 500,000 tons,.equwalent
to 100.000 tons of wheat, or less than a week’s consumption. At no
‘ (after the end of 1939) was a week’s consump-

time during the war (
tion of wh:at significant in terms of the country’s stocks; but the
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Ministry of Foods 1enacious stock policy drove it, in effect. to aver
f»‘lh('r\\'isc and therefore to take seriously Mp(‘(lf{'lllx’ n‘f((i 0 ‘*wx('t
Chere then arose, however, twa objections, "”w one lnf wh'("r :(())r(:
was made at the time, was technical. There were no f'}('l()l"oi (-'l I' bl
of producing potato flour on the required seale l)ut‘ a "l l "l],l"‘l )(f/
flour f;uu]d he produced hy crushing the (h'i(‘('.p()[;l[‘() (L;llli:(': h((:‘m:s'-
A - ¢ Cre { '. ' \ .
(;:(l:l.t S:‘l):_lill“\,t:ﬁl ;(f:h;:h :Il]liL}l(<{‘l.“,\(‘[,.?l-lgur Fil('l()l‘i(‘s in their (‘)ﬂ SEasOn.
' y Iscovery for many months: it was not
ll{\l'll the aitumn of 1912 that the process was lound 1‘ be ful
diflicult and the product to contain too mueh ;I.l, )hllll‘“ It 0"); 'l”])\j[l Z‘
fundamental, however, was the second ()])j(‘(-li()lll‘ il -('l‘“t‘“ (l.l 1 ‘m‘;
guaranty that the potatoes would be availal b the 1 cant
whatever the size of the erop. 1 owas,

le when the time came,
on potatoes lor a planned dilation of hr:-tzrl,(uﬂll)({](;‘le"H)Hl]ﬂ[l)]f)'ll()] wzr};
cconomy to be made in the advance u]l()c;liinn (11; :\l(')“ '( f( l'm :lb"‘ll
In October 1942 the potato flour scheme was allow lnl’h ]%H o
. That spring, when dilution was fiyst rynm‘;l -‘I “}“f( l;) “'”p" ativ
diluent had been oats; and it was lareel he ol the only e ”d'“‘e
likelihood of getting enoueh ()'ll‘( TT Y %U";“N‘ thore sccne i
them-—and thereby upse e G farns
psetting the whole

feedstufls - that the Government ha
six months, into taking

fall appeared in the

without requisitioning
policy of self-sufficiency in
I'been sidetracked, for a whole
g 'polum flour seriously. Now, however, a wind-
oyt in :Sl(l[)ft'():‘ ilfl (s.xrvpli(mully good barley harvest.
urley, unli )'““mv,‘l ffl“l'llll y a cash crop and could therefore be
t()’(:h“ical,ly s:,;a‘k;n: };l(:dﬂ )'/; me-mv.m-’ it is a much better diluent,
Lo MLy speaking. hll‘l oats, st:n.nhng a higher rate of extraction
| S proportions, having little effect on loaf quality. Oats
would still be needed to make up the full ¢ Caltnt ol U s bt v

i elra . quivalent « . al sav-
ing desired, but not in a quantity th ! nt of the wheat &

at would call for requisitioning.

BREAD ¢ TION" ANty o
) DILUTION AND THE “AUSTERITY POLICY

' 'l:herc were still, however, practic
dilution, arising mainly from the
the “national” loaf should he u?
possible. Dilution might not ]»(/
when every flour miller shogld
before oats was used, speci

:ul obstacles to delay the fact of
%nistry of Food's insistence that
i iform and as high in quality as
gin, therefore, until an appointed day
" huvc.supplios of diluent grains; and,
o b ondtrod o '|‘mm.“: n‘?acln'n(:s for removing the husk had
ordere sury sanction )
the mills. Furthermore, there was
came to purchasing the grain; lh(-,h
even temporarily,

, procured, and installed in
a f]ucslion of priorities when it
on supplics of %lfllstry was not willing to trench,

phies of barley for malting, or of oals for
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oatmeal millers and town horses. Tt was not, therefore, until Jan-
wary 1, 1943, that dilution, to the extent of five percent of the grist,
was actoally started. By then the shipping position looked so black
that a 10 percent dilution appeared necessarys; and again technical
resource was called in to avoid what otherwise seemed inevitable—
namely, a reduction in beer output through the withdrawal of barley
from the brewers. Instead, they were persuaded to substitute flaked

oats for flaked barley, to the extent of 10 percent of their total usage;

and this was achieved by July 1943. (It was also suggested that the

potato cossettes should be used in heer; but brewing technicians re-
jected this on the ground that they made the beer cloudy. If only
the same trouble could have been taken about the eating quality of
other wartime foods!) Meanwhile, the sudden improvement in the
shipping situation in the spring of 1943 had caused the whole policy
of dilution 1o come under review, more especially as, despite all pre-
cautions, even the three percent addition of oats to the grist had
resulted in a marked deterioration in the baking qualities of the
national flour. The Ministry of Food had just resolved to discontinue
the use of oats when reports of the 1943 harvest indicated that there
would not be enough, even so, to give the brewers a replacement of
the barley they had surrendered to bread. At the end of November
1913, thercfore, the grist was allowed to revert to all-wheat, except
for a minute local addition of rye.

In effect, therefore, taking into account the low rate of extraction
from oats (about 40 percent) and the short time during which the
diversion of harley from heer was in full operation, the main saving
of wheat imports arose from the fact of casual barley surpl‘us from
an exceptionally abundant crop. The elaborate and costly jugglery
with oats accounted for but three days of wheat supplies. It may be
said that this derisory result only came about because the shipping
crisis passed. But the whole of the Government’s policy, ever since
the United States entered the war, had been based on just the ex-
pectation that, thanks to the effort in the American shipyards, the
d be over by mid-1943. The oats project, like the potato
as too cumbersome to serve as the temporary but
the occasion required. It is not surprising that
¢ crisis in breadstuffs supplies loomed up, the
ave preferred increased extraction and

worst woul
flour project, w
prompt expedient that
when, in 1946, anothe
Ministry of Food should h

even rationing. . ‘
To judge dilution merely on its merits as an expedient to save

shipping may, however. be taking too simple a view. This was the
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period when the word “austerity™ first came into fashion among
politicians, the Press. and Government departments. Whereas in
1939710 2 measure of food restriction. be it of proven utility, had to
fizht for acceptance. in 1912/13 there were many, though the Prime
Minister was never among them, for whom discomfort was a sort of
moral duty incumbent on all. One might array the acts of food
policy during this year according to their relative material and moral
content. beginning with the adoption of 85 pereent flour and ending
with the restrietions on the extent and price of restaurant meals, the
placing of hottled mussels “on points.” and the price controls on
goat meat and smoked salmon. That there were arguments of ex-
pedieney 1o be urged even for these last goes without saying; it is
rare m modern cconomic administration for an ethical mative to
appear naked. so 1o speak.

Morcover. there were other proposals as deserving in themselves
that failed to he adopted wholly or mainly on account of their ad-
miniztrative difliculty. These were the rationing of bread and of
restaurant meals. For the latter. indeed, the Ministry of Food got as
far as procuring 200 million plastic tokens. cach to be worth one or
more main meals, and contrived a plan whereby these tokens were
to he issued to consumers in exchange for points or meat coupons,
/\dminislr:llivvly ingenious, the plan was innocent of econontic
sophistication, and it was well for the reputation of the Ministry that
the shipping situation improved hefore it could be putinto operation.
(1ts exchange feature was to recur in the newly improvised bread
rationing scheme of 1916.)

It would not be to the purpose to compile here a ranking list of
the kind, if only because the position of individual items must de-
pend so much upon personal opinion. Thus the prohibition of ice
cream, defended by the Ministry of Food on (he ground that it saved
transport, brought a rehuke from Mr. Churchill because the War
Cabinet had not been consulted beforchand ¢, pp. 699-900); he
was later to include it among examples of “S(-lf-straﬁng.” Actually it
worked only through the consent of the |

arge and reputable manufac-
turers, since no satisfactory legal definition of jee cream could be

found; only the name was really prohibited. The important point to
grasp is that the adoption of “wheatmeal™ bread was the last signifi-
cant economy that could he made in imported food, short of what
oflicials generally referred to as “siege conditions,” i.c., those in
which neither thought for the future nor the

preservation of (at any
rate, the semblanee of ) a civilized diet, h

ad any place.
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In this matter of preserving a certain variety of. dllet, ]]iell(l-L](?::(f]:
shipments were invaluable—how much so, the publl(c harc ylre(;;l :];)v_
until they had ended. Canned porl\: shoulder meflltl ZIISOI]TII),," nov
elty to British consumers) . canned fish. canned mi ; ( ;10f ei;ij, ol
fruit. were all, in greater or less degree, esthetically desira fe lap‘li_
from their food value. A nation possessed of alx?}f)relrfes;n‘]‘r‘ssrl;s:k”
nary tradition, and perhaps less Completely.m(()])l ized 01 war work
than Britain after 1912, would have contrived more palata

: ; lable : ieall
from the ingredients that «till remained available. Gastronom y

i of the
speaking, nothing could be more pathetic th'mz1 the eifcl)trtcs()d he
. { )
Minislry of Food to devise, out of potatoes. dried egg, sa ’

the like, “Victory Dishes” whose delig%lts were ext()']]e?];?itti::n‘ialr(i
make a commetrcial advertiser I)lush.' The mor}ol()“) [0 owar dishes
time dict was partly due to the retention of the Or.lﬁ o é “f)u‘t roasts”
without their substance, much as a fOOd crank wi eeathiS onatony
or drink “dandelion coffce.” (.h “;as ll(n 2;)1 ifz(i’rrlfgt(:}fjsmanufacture of
that the Ministry was at pains to Keep g s i-
bottled ready-made pickles and sauces, the trﬁdltlo?gjeafzizfsgi?d
ments for cold meat and fried fish.) However};t . ;”11;3 its advantages
up, for instance by the average caterer, may aveh ] (t ' keen up
’ ading skeptical Allies Of.l <13 n]ef( Ot Pfelss tlo
British consumption. C011t1~111’iw'l§€s r’?f‘erenceslln t}:gtel:a"r;d restau-
the continuance of “luxury feeding in Lonc onl * ~t‘( 5
argely responsible for the legislation (- ioht
arged and the number of courses that mig

when it came to persu

rants were admittedly ]
limited the prices to be ch
be served.

CONTROVERSY OVER STOCK LEVELS

i i ion levels
us of inter-Allied discussion about consumption

wasTl:F c{;)ucrse, the Combined Food B'OMS" a fu.ll ac?I?}?ent ?(fcj;zo(s;
acti;ilies belongs to another volume. int fls S(?rles. b punder of
recommending international allocation o sc?rt(}:le foods under its
auspices was in the first insta'nce a coroll]ell'ry 0 19(318 aond American
decision, for which the practice of' the A 1e53$n , nd the short
lived Anglo-French Food E:\:ecutlve oilfde k“ttsarené)mbl ent ,Oils
eschew competitive buying in the wor mta}r zf ,the Boaz;d’s ¢ oil
and fats, sugar, and meat. In the early m;)ln 18 the Board's cxist
ence, emphasis had been less on supply t .anhor} s lpf g; eve rof
,f the conditions of the large-sc?le SWI‘tC o .meg S"m_) i “I;ere
32;?1 in the autumn of 1942 (by Whl('lh Umtel(}1 Km;.g ?nrlnnaiafv rere

to be met from the United States, which would in its tu
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plies for its armed forces from Australia and New Zealand) had been
that the British meat vation should not be inereased. Actually, be-
cause of rationing difheultios, the United States found itselfl unable
to carry out its commitments in full, and the British had to draw on
stocks of canned corned heef to cke out the ration. This was sympto-
matic of what was to come. for it provoked the first serious attemipt
by American officials to question British statements of food require-
ments. (In the honeymoon period after the passing of the Lend-
Lease Act, the Ministry of Food had found United States generosity
almost embarrassing. 1 There followed the series of Anglo-American-
Canadian Consumption Levels Inquiries (6) which. though they
elicited much that is interesting about consumption trends in the
three countries. should always be treated as documents of diplomacy
rather than of science. Partly no doubt hecause the American and
Canadian participants investigated British conditions on the spot,
instead of relying merely on statistical information. the first Inquiry,
whose results were published in April 1011, decisively established
the inferiority of the United Kingdom’s food position to that of her
suppliers.

Thereafter the main bone of contention at the Combined Food
Board became the level of United Kingdom food stocks and the ex-
tent to which they might be used in aid of postwar shortages, the
likely dimensions of which were themselves a matter for debate.
Until the United Kingdom Government relaxes its present ban on
the publication of stock figures for individual commodities (which
were, of course, fully disclosed to the other members of the C.I'.B.)
in time-series, discussion of this very important matter must he con-
fined to generalities. Total “bulk™ stocks of food- -i.e., those under
the control of the Ministry of Food-—have heen published (7. p. 397,
Table X) for the war years, quarter by quarter, from March 1940.
The critical year, from the present point of view, was 1943, when
stocks rose by more than 2 million tons to a peak of 6.7 million,
compared with about 2.5 million belore the war. This had been
accomplished on total imports, over the year, of less than 12 million
tons; and so great was the pressure on storage space that quanti-
ties of raw sugar and oilseeds had to he put in the open, under tar-
paulins.

To a considerable extent this spectacular rise had been due to
the record harvest of 1913. Imports, too, had from May onward ex-
ceeded ail expectations, largely because of the sharp decline in ma-
rine losses, which, having been 9.3 percent (of total arrivals plus
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losses) in the first quarter. fell to .6 percent in the last. At first
sight one might suppose that this would only b(",ncﬂt stocks of those
commodities, like wheat, that were not yet Sllbje(it to C.F‘.B. alloca-
tion. hut this was not so. In the first place, the Mimstry of P.ood made
a sinkings allowance in its import programing a.nd its claims at the
Combined Food Board. Second, for one very 1m.p0rtant commod-
ity. oilseeds, the UK. “sphere of influence” was v1rtulally sel{-suﬁ‘ic-
in’g and the U.K. annual allocation in practice a re31duar)f egacy.
Morcover. unlike the North Atlantie, the inward West African run

’ .
always seems to have had a sufficiency of ships.

I\;\y:, lel(mrcfor(', the war dragged on and the prospects of large
demands for food from both Europe and the Far East became 1{1(')rﬁ
menacing, United States officials naturally looked toltﬁe }{uge Brllt‘lss
stocks, built up to some small extent out of Lelu-de?setsgp})t}llz ,
as a way out of their troubles. Once Germany w]as eteake . tw(};
argued), the United Kingdom could and sh(‘)uld reduce s ]OC}S. y
or three million tons. The British for their part agreec t]dtbsom?
contribution was possible; but they were able to find a n}de efr ot
reasons why their stocks should not, even after la Japane'se e:,ilz
be reduced to anything like the prewar level. .T 1e most m}lpor : :
of these——that large stocks would be a protection against the }()1(-)5 -
war world food shortage that the Ministry of F 00(! had be;aln pr(idul:)t-
ing from early 1913 onward- was not one of wllllch mluc Ccoul -nefi
made in negotiations with the Allies, partlculary. at t1~e’ omfnb

clared purpose was the fair sharing of bur-

Food Board whose de . . : .
| aid upon technical considerations, which

dens. Reliance was mainly | erations, wi

may be summed up in the phrase, “‘the need to maintain distribu-
Cl . . ...

tion.” This does not imply a conscious effort to deceive the critics of

overhigh stock levels. The genera]ity.of Min.istry thFgOL{ 0H1c1Ials
undoubtedly believed in the substantial merits of It eir .c'ase‘. I]
deed, they applied it to their own consumption po iy, Ilg};)lous y
refusing, for example, to reduce the I'I'lte .of flour ex_trac(tlon' y even
5 [)(’l’C(:lt until January 1945, and‘ rationing bread in 1)416 n olzder
to prevent wheat stocks from {alling below what was held to be a

daneer level. It follows that the critic must treat the arguments
«! o) C . .

v used strictly on their merits.
”l(y'l‘;llzciir:jlt:?}l}i;s analyzed these in detail in the official history Iof
food policy {1, pp. 273 1I.) and need not repeat that process h‘elve. n
theory, what the Ministry of Fo.od called, aftfzr 1943, the‘ Tz}nzrgubm
prudent level of stocks for a given commodity was established by

. o i s of the weighted average
adding a safety margm, computed in term g g
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voyage Hme 1o a figure, in terms of weeks supply, representing the
minimum worling stock NCCessary to maintain steady distribution
ander “normal™ wartime conditions. Abnormalities, such as heavy
air raids or unusually high sinkings, were provided for hy an addi-
tional *General Food Reserve,) Iy practice, this process was open
lo several in”u!inn;u'y influenees, (:mnmm]ity Directors wounld claim,
for instance, that they must always have ar the firsthand stage of
distribution stocks equal to at least the number of weeks supply
allocated 1o the trade at any one timeirrespective of the amount that
might be in the pipeline hetween the ship and the firsthand distribu-
tor. For foods of which there wis a substantial home-grown supply,
such as wheat, sugar, and meat. the minimum stoceks were neverthe-
less caleulated in terms of total consumption. and not consumption of
imported supplies: however., this process was not taken to its logical
conclusion in the form of o nmininum working stock for, say. potatoes
or carrots. The caleulations for each lood 100k no account of the
actual stock levels of other foods that might serve as substitutes for
1t=canned meat and canned fish, for example,

Finally, for the most important food of all, wheat, the Commodity
Director flatly refused 1o accept the formula heeause iy gave, even so,
an unacceeptable resalt, and substituted instead 2 figure professing
to be based on experl advice, it ultimately derived from a War
Cabinet ruling of 1917 that had, in practice, remained little more
than an aspiration (8). This had laid down thirteen weeks” supply
of wheat and flour as a desirable minimum stock levely and in De-
cember 1939 it had heen reiterated by My, Chamberlain’s War Cabi-
net, at the Minister of Food's proposal, Thereafter, in the hands of
the Ministry’s Cereals Division, what ha originally heen an objec-
tive to be reached from below became gradually transmuted into a
danger Tine, below which stocks must on no account he allowed to
fall. It followed that a further margin was required to he added to
the thirteen weeks™ stock figure, hefore g mmimam prodent level
could be laid down.

Nvglc(:(ing various refinements that erept into the caleulations
cach time they were reworked on this or that oceasion, one may ex-
press the effect of this process as follows, Afier the rate of extraction
had been increased from 73 to 85 bereents after the amount of wheat
home produced, in terms of that imported, had risen from one-third
to equality; and when the rate of sinkings ha fallen 1o less than one
percent o2 loadings, the Ministry of Food claimed to require about
three weeks® supplies more, for prudence sake, than it c¢laimed in
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1939, or a margin above the minimum e‘quwalent bto tl;g3‘497h016;1:j
the stocks of wheat available to millers in November ), wf
indecd some east coast mills had been sfopped for a shor}t1 tl;l’(l]e or
lack of orist, owing to the diversion of ShlpS to the west. The .per-
o RS : i hen was a comparatively
cent increase in flour consumption since t f the mini.
small offset to the enhancement }by a}t) least 1100 percent ol the m
mum stock requirement on which to base policy. .
The phenc()lmenon is analogous to that obserfvc::[g;)ZY J.hf,r'l E:‘S:j
writing of the International Wheat Agreement ob 2 w e
scribed the minimum stock levels as “lrtleefdlsetsjz, in‘:;;;i‘;‘:: ]}'n sztjlch
. Perhaps it is a necessary result o ¢ !
r(nga)tterls;erl?utpit ought not, in the instanc? .upder dlsc.usil(s):n},l:;fs, :z
be put down to the unwillingness of POht‘CI_‘"fi_ or fcwlthe Ministry
take reasonable commercial risks. Responsibi ltYh or but on lead.
of Food’s stock policy rested in practice not on 5\ ese, o on ead
ers of the trades recruited for wartime purposes. As trta i 16 finan.
eomon: st heMinsy ommoly drectors ko fran
ial ri olding heavy stocks, nor . .
O the ather Hand.they nevs answerable personally o the Minstr
for maintaining supplies; and that fact was nothon y flther Mjn?ster
vitation to play for safety, but also a reason w 2,1 nei T et
nor War Cabinet could lightly override t}}elr a Vlﬁe' olicy. which
were, therefore, weighted in favor of a cautious stocthp hy’erhaps
was no bad thing in itsclf. What was unfortunate, ?:tiinpand in-
inevitable, was that a very proper determination to n;aflreedom from
erease stocks did not yield the dividends, in terms of freadom the
anxiety and flexibility in action, that it shou havletyr ears of war
contrary, the Ministry of Food 'deve10p ed, n elf é; (it };or instance,
a species of stocks hypochondria .that m.ade - li : for civilian rej
throughout its negotiations abou? immediate sui)p lef d0 i re
lief in Europe. (Nevertheless it must be illion tone of foud for
United Kingdom did make available one mi 10nh on?1 b oo
Europe before the end of 1945.) Moreover,. although the rb X
sel(]:ix(;};d, in each of the repeated Anglo-Aynem;a;l afr%rlil;r::n:}slea ((i)?d
stock levels, substantial accep.tance of their poin }(1) ) su, OSZd i
not convince their Allies. It is harder than iomf’ i;; It)rp stocks
judge whether the ponderable advan’tages of a}‘;mg e e(;c ables <
at hand outweighed, or were outwelghed by, the I$P°“M‘?r§t of
suspicion and mistrust that the policy arogseiil.h he 5 E’Sefiy for
Food’s Commodity Directors would one and all have plump

the former view.
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The stocks controversy but refleets the reservations that any sov-
ereign state will make about a body like the Combined Food Board.
Any national Minister of Food, however much he subseribe to the
principle of fair allocation of resources, will be bound to put first
those for and 1o whom he is responsible. The United Kingdom’s
genuine desire that there should be fair shares all round was modi-
fied by a conviction that the United Kingdom share ought to be
fairer {if one may so put it) than that of the other Furopean Allies;
the desire to co-operate with the United States constantly warred
with a wish to reinsure, somehow or other, the British position
against the unaccountable vagaries of American policy. Hence the
constant effort to restrict the membership of the Combined Food
Board, and at the same time, to maintain the Board’s “authority”
vis-i-vis other international bodies such as UNRRA and the Inter-
national Wheat Council. There were, of course, good solid reasons
that could be urged to members of the Grand Alliance in support of
this policy. But at bottom it was one of self-interest—enlightened,
maybe, but impossible to disguise; and as such it had the character
of a stubborn retreat covered by repeated rearguard actions. Mag-
nanimity is seldom possible except for the strong; the American
feeling, expressed for instance during the international wheat nego-
tiations of 1912, that contrasted the bold and generous gesture of
Lend-Lease with the British haggling over postwar wheal prices,
failed to make allowance for the economic weakness that made post-
war wheat prices matter to the United Kingdom.

Whether or not one’s admiration for the tenacity and skill of
British food diplomacy is tempered by the belief that wisdom may
sometimes lie in the prompt abandonment of morally vulnerable posi-
tions is, in the last resort, a matter of personal judgment. What is
beyond doubt is that one cannot fight a world food shortage with
diplomatic weapons; and it was the fact of world shortage that, in
the end, forced the United Kingdom to retreat. Once the fighting
was over, the British claim to favorable treatment, on the ground
that their people must be kept fighting fit, lost its main plank of
support. Armistice in Furope had perforce to be celebrated, in
Britain, by what Lord Woolton’s successor, Colonel Llewellin, called
“a cut in our already meagre and dull standards of consumption”
(7, p- 254); reductions in sugar and fats allocations to manufactur-
ers, in the bacon ration (by 25 percent), and in the soap ration. A
year later . the end of the Combined Food Board and its replacement
by an International Emergency Food Council on which all the United
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sented, aptly though accidentally co-

incided with the end of the outstanding d'iSliHCthIl. be;]twlcenlgtzg
United Kingdom and other Furopean belhgfirzer)lts, in July
bread and flour were rationed. (See chapter 12.]

Nations might claim 1o be repre
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CHAPTER 11
CONTROL AT ITS ZENITH

THE TRADER AS CIVIL SERVANT

By mid-1913 control of food and of aeric s i
Kingdom had reached a high telM(-.]zm(l()isdiz;r::(l-l:}-"r:,f :~” lh(; ITmt‘m']
‘ 5 ' completeness;
:'l‘lulnlvl;uul from which descent was 10 be slow, stony, and uncertain.
The later years of war, seen from within the Ministry of Food, were
not as uneventful as they must have appeared to the consum(:r for
whom a change in the points value of, say, sweet biscuits ranke’d as
a major event to vary the monotonous certitude of houschold sup-
plies. But even in the Ministry the time for new adventurous ex-
pedients, like points rationing and the National \;eagtztzli)le Market-
ing Company, had gone by. The controllers were not so much ex-
p;nflsivlc as (T(‘f(*lnsivv, their eyes as much on the intcrnatiénal politics
ol food as on administration that had become in hi gree 4 me
of routine. The departure of Tord Wnoll(s]”t)oh;)gc}lI;/][(‘i:zti“r‘ zlfd;;f:
construction, in November 19433, symbolized a feeling l}]i;l ihe main
taxk on the food front was accomplished, a lmpe—wi;irh turned out
to be sanguine - that the days of restriction were numbered.

The mature Ministry differed in extent rather than in essence
from tllflt already huge organization that had come into being, within
weeks, in the autumn of 1939. Tt preserved the “vertical” (?e,marca-
tion, apparent in the Food (Defence Plans) Department, between the
commodity controls, or trading section of the Ministry ’and tile sec-
tion responsible, through the divisional and local or“z,mizalion for
regulating the consumer’s and/or the retailer’s entit?ement to ’con-
trolled foods. The former—the Supply Department—had 'multiplicd
its divisions by fission as more foods .})ecume its direct concern; the
Divisional and Local Services Department had likewise expa;ded
to tzlkofc;;}rt? ()i; points rationing, the welfare services, the establish-
xgxz(;]x:‘ty’(,)pror‘:it;?oln#cslzuuanls, and the multifarious types of “emer-

Such extensive and intensive activity went far beyond that of any
peacetime Department of State; and it raised acute problems of or-
ganization, and responsibility. The British constitutional convention
whereby a Minister alone is answerable to Parliament and the public
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for the work of his Department, and its corollary, the anonymity of
the Civil Service, have as their consequence the creation within each
Department of a pyramidal structure whose apex is the Permanent
Secretary and within which each official reports to his immediate
Sllpt'riori The trained civil servant knows, more by experience than
written rubric, the limits within which he has discretion himself to
take decisions: he himself is the judge of what requires ref.erence'to
higher authority. This principle holds good lfoth iI.l relagon‘s with
the public and in the constant “horizontal” discussions within and
between Departments. ‘ N

Such a system demands, for its smooth working, conditions that
in the wartime mushroom Ministries were not easy of fulfillment. It
that only a due proportion of dec_isions s}.1all
require to be resolved “at a high level”; otherwise senior officials
will be overworked. It demands familiarity both with the type of
problem to be faced and with the Governmental maqhin:r—for in-
stance the whys and wherefores of “Treasury sanction” and .the
limits that the law, even in wartime, imposes on Departmen}za.l action.
Although the system is capable in emergency of s».vift decision, it is
by nature ruminative. The Ministry of F ood required, therefore,. to
adapt it, without compromising its principles, for purposes for which
it had never been intended. o

Foremost among these was, of course, Government trading in
food and fodder. The Commodity Divisions that bought and sold
everything from bulk wheat to birdseed were stafffed by businessmen
chosen for their ability and high standing in their trad.es; l?ut they
were nonetheless part of the Ministry of Food, and their DII‘CCIOI‘S,
even though they might serve without pt.ar§0nal remuneratxon‘from
the Government, counted as temporary civil servants. .(Most if not
all of them drew salaries or fees from their firms, which of course
shared in the payments made by the Government to the. controlled
trades as a whole.) Yet it was difficult, perhaps impossible, to de-
fine their functions, to “place” them in the chain of command, or,
above all, to conceal their identities behind the mask (?f “a senior
official,” such as was worn by the Permanent-Se(fretary himself when
presiding at press conferences. In the begmmng, the problem o'f
function was evaded, rather than solved, by leaving the Trade Di-
rectors out of the hierarchy and giving each of them an “administra-
tive assistant” within it—a sort of combined aide-de-cam}? and
watchdog; and this device worked w'ell enough, tl}ough not without
a good deal of personal friction, during the first eighteen months of

implies, for instance,
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war. In May 1911, however, FLord Woolton, who had always heen
inclined 1o exalt the businessman at the expense of the civil servant,
sccured the abolition of this dual control. Thereafter one man—
generally, though not imvariably, the Director drawn from the
trade  was made responsible for cach (rummo(li[y division, and at
the same time the former Director of Bacon and Ham was made
head of the whole Supply Department, with responsibility within
this sphere direct to the Minister.

[t would be casy to overestimate what this change meant in the
working of the Ministry, It certainly did not mean the subordination
ol civil servants to commodity “czars.” or the wholesale adoption of
methods derived from business and alien to a Government Depart-
ment, On the contrary, it represented the goal toward which the
civil servants who planned the Ministry of Food had always been
working —namely, the peaceful integration of its two sides. Busi-
nessmen who had at first heen vexed by the limitations that were
imposed on them when working for the Government—limitations of
foreign policy, of economic warfare, above all, perhaps, of Treasury
control—had come to recognize these as necessary evils arising from
the mere fact of being at war. Many of them, laboring under the
responsibility for maintaining supplies and stocks, had hecome as
zealous as any “bureaucrat” for firm legislative restraints on con-
sumption. Trade Directors were, for instance, hot against points
rationing as too loose a form of control, and several insisted on
protecting themselves by fixing in advance the amount of cach
“points rationed” food they would release in each ration period.
Trade Directors, too, were responsible for the Ministry’s ultracon-
servative stock policy. Equally, the Minister could not have carried
his civil service advisers with him in making the change, had they not
been satisfied that the public interest, and above all the spending of
public money, would be adequately safeguarded under the new ar-
rangements.

The problem of the Trade Directors’ identity remained rather
more troublesome than that of their place in the Ministry’s work. In
some quarters there was some criticism of the appointment of men to
control “their own” trades, on the ground that they must, therefore,
be something less than impartial in dealing with them. The more
ill-informed among press and politicians were also apt to complain,
particularly after the war, of bulk l)uying by civil servants ignorant
of husiness; which criticism, were it true, would cancel the other out.
It would, in fact, be difficult to find a more expert team, so far as
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overseas buying was concerned, than t'he Trade DlrectO;ls of the 11:)/11111;1
istry of Food. Criticism of supply polxcy*-.apart frgm the occafs
fault of judgment from which the most skilled afl\.rlser is not free—
ought ruthe: to be directed to analys.is of the political and economic
background of the Ministry’s operations. - st weekly
The former criticism—to which not only The .,.cinoon ? weekly
newspaper, but the House of Commons Select COTnm}l)tv;:;:us] Yational
Expenditure, lent themselves early in the war—is ot tgat ol
to rebut conclusively. For]initan}fe, werz:h:ovls;rétzrcrzsssa}éﬁdence "
ears’ study of the records he has nev ; en
I)rllisuse of p}:)sition by a Commodity Director—as 15 thgnf(a{lcstuc}:hee;r:
would still be those to argue that one cannot expect tol \d such evi
dence on record. There are, however, some .generﬁl o.tsieCism one
that can be made in support of this verdlt?t. Flgst, tng ctrlie iam did
not gain supporters with the passage of l;{me.t e:]:;)aw;l o nstanee
adduced by the Select Committee, of a ¥rechorM. m from & cor-
trolled trade exercising his functions within tde bmlt itys i
same time negotiating on be};alfaﬁf i];etgzapsi;it Ol'i“he Dirictor e
1 re . ’
r(;llileri;znm(]?l: E’?tr:g\(/)llr’. v,;.aSVr.wRank)ywas not 'rqsponsili)letv:j;l};;r}l] t}})l;z
ik e ey e e
accident of being president ol 1 )
31:5 n;cccéi)tiating; he was, in fact, Director of Certeallsl:gzzcr)z:.w’l;}suzij
the whole question of the rt.emuneratlon (Zlf (}:lonhriohl ot e,
served to the permanent civil servants an dt te efchy ]givjsion, bro
fessional accountants separately appointed to

i Financial Secretary. o N
resplgnts lbl’i xtr(:a{; be argned—even if the organization of the Ministry
ut—i

inst corruption or undue influence;
be concedt?d tothl;f f}fgo(f]oﬁzzzity DirI::ctors Were.upright men,
even, allowing ned for the public interest, it must still be true that
genuinely 0 nceras The Economist put it, “through the sPectacles of
they‘ o th]? & which they come.” The question remains wheth_er
th.e e _rO}Ylﬂ because it is so probable, can most readily be dis-
this bias Whilc ', who must deal with it, is not the least dangerous
c?unted b.y ' (;Isethin is easier, of course, than to addqua examples
ind of bias. b 0 ran%ism among trade interests, faced with a seem-
(.)f apparent o Sclllle case for reform; milk distribution comes to mind
ingly uparswers mple. But what is more difficult is to fhscover an
as a popular e)}ilan pmg existing methods that did not I_nalnly rely on
argumg:'n t ft?;nco? tigdy-mindedness and oversimplification, so that its
a combina
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opponents, for all the impurity of their motives, more often than not
had a good case.

To balance, in fact. the henefits that came from trade opposition
to wildeat schemes against the injuries from that to overdue reforms
would require apparatus of great nicety. Even supposing, however,
that the result were a verdict against the trade, there would in fact be
no alternative to using members of it, (Overoptimism about wartime
railway capacity on the part of the railway managers advising the
Ministry of Transport did more obvious harm than anything attribut-
able to a member of the food trades; but the Ministry of Transport
could not have turned over the railways 10 some outsider to run.)
So also the huying and selling on Government account of wheat, or
oilseeds or rice, could not have been effectively undertaken by busi-
nessmen, however eminent, whose specialtics were nonferrons metals
or even sugar. (When, in default of a “natural leader” from the fish
trade, the Ministry put in charge a series of able men without expert
knowledge of it, the results were but a second best.)

THE MINISTRY AS LEGISLATOR

The reluctance, for which the Ministry of Food has often been
criticized, to interfere with the normal channels of trade, even when,
in the view of this critic or that official committee, they were “inef-
ficient and wasteful,” was not merely a matter of policy; it was also a
matter of law. The emergency powers taken by the Government in
the Defence Act of 1939 and the Regulations made thereunder were
extensive, but they were also limited as to purpose, in a way that may
be briefly summarized thus: “anything for the sake of the war,
nothing for its own sake.” It was for the independent judiciary, not
for the Government, to say whether such and such a Statutory Order
was or was not within the Act; for instance, whether it secured the
maintenance of the “supplies and services essential to the life of the
community.” It is true that in practice, for example in the Carltona
case of 1943, the courts appear to have held that, provided the Gov-
ernment’s action was bona fide, they were not concerned whether it
was “reasonable”; but even so, Departments could not be sure in
advance that judges would take this line. Moreover, Parliament,
either House of which had the power to annul by resolution any
Ministerial Order it did not like, showed itself increasingly critical
of departmental legislation and in 1914 actually established a Select
Committee to scrutinize it.

How much caution was thereby enjoined on Departments appears
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from the history of the Ministry of Food’s‘ attempt to intro(;it;ce
measures covering the composition and labeling of f00(‘i oﬁeref }(l)r
sale. This matter would normally have been the business o tlde
Health Ministers, under the Food and Drugs Act of 1938},1 b;/t[-cqu ,
in the circumstances, more usefully be undertaken by the ] tlmstr}fr
of Food. with its close contact with the food trades ar}d knowhe ge o
the supply position. The Ministry consulted fu(lilydwtlthball .t e lgt}e)r):
ing 1 intended to be 1ssue

ested parties before drafting its Order, in led y
virtue [:)f existing Defence Regulations. Yet thlfsM:?lg.reted- x?zzt)sltlll:;

i because of Ministeria ,
was held up for six months and more : :
perhaps duI:; to misunderstanding, about the prt;d};enfg’cfifrf))zfﬁg
i jon, instead of by -

by Order, or even by Regulation, ins /

rl:fnt? Ix:(t;e end it was decided to enact Regulations that would

enable the Minister of Food to make detailed Orders.d So, 1303;;};2
various transport economy schemes were made, n?lt %n Zr %‘rais ort
Regulation, but pursuant to a specially enacted koo P

Order (1).

One can hardly insist too much on this cor;tmt;ei obtha:u}?:do:
Government to act in accordance with the Rl}? 2 t'aw. The issue
profound effect, not only on pOliC).' but on ad.mlr‘ustra ion. o ssue
of Orders about marketing, or prices, or ratxor(li{ng, wasc :ntrolled or
and-for-all business, undertaken when a commo iy was ss, in which
rationed for the first time. It was a continuous p;ocseth’e multipli-
substtution or amendment was 2L o8 e Tovds. Alerations in 1
cation of Orders to cover mor : ;
tions or controlled prices,}}llolwev‘er sr:;ltli,n};ovz)er\;le; :rig:rznté Or :;‘{tl:nrﬁ;l

ing Orders. Loopholes in e : ; .
?):;fn;d;cr:fnd by ingenious trade.rs; types Ef .tran;arcOtIISOI:elrllléilsrts(:) 11:12-
suspected were constantly coming to lilg dt ’bcol islators. By the
times to function in a way not 1ntence dy' egd 1,618 Orders
beginning of 1944 the Ministry of Food ha lsl:llg N; b b of,
of which 1,143 had cither expired or bect 1Evoree Rearly

i con .
the former werebC(:ince;fH (;gg:i;:i};ilne obviously called for expert De-

So great a body uite apart from any question of parliamentary
q d as early as December 1939 the Ministry of
dent set by its predecessor of 1917, set up an

partmental scrutiny,
or public criticism; an
Food, following a prece

f 1946, Orders were made

tatutory Instruments Act o , . :

| Dol pz}ssz}gz gi;:retrSe:t:l I\Zinister; Defence Rf:gtflatwns,“wxder mbslc?,})ef,

by or on behalf o Sovereign in Council after they had lain in draf‘f ?n"t!\e table” o

Ker}? I(Eln pored bfylizflia?nent for 28 days. Orders did not have to be “laid” in this way.
oth Houses o
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Orders Committee of senior offictals, including its Legal Adviser, to
review all proposals Tor legislation that might be made by adminis-
trators, to sce that they were in line with general Ministry poliey,
and likely to effeet their object. From the very first the Committee
setits face against hasty and ill-considered legistation and, while not
overtly coneerned with policy, undoubtedly had a profound influence
on itz so much so. that Divisions intent on a proposal would oc-
casionally, in the earlier years of control at any rate, try to secure a
decision in favor of an Order from the Minister Lefore going to the
Committee with it. But the Orders Committee was much more than
an advocatus diaboli or a merely reviewing body. It constantly
strove to keep the corpus of Orders tidy and as small as possible; and
that it was not more snecessful was due to the complex and ever-
changing phenomena with which the Orders had to deal.

Just as the number of Orders, despite every effort at simplifica-
tion and consolidation, remained large, so thejr wording remained
complicated—a source of vexation to Parliament, the publie, and
the courts, but no less so to administrators themselves. The difficul-
ties were largely those of “definition for enforcement,” of making
quite sure that a defendant, coming before a court iznorant of the fond
trades, did not escape on a technicality. They were increased, inci-
dentally, by the fact that the law in Fngland and Scotland, to which
most of the Ministry’s Orders applied equally, differs widely in
procedure.  In Scolland, for example, all prosecutions are under-
taken by a Crown oflicial—the Procurator-Fiscal-who has first to
be satisfied that they are likely to he successful; the Ministry had
greater difficulty here than in England, where officials could employ
local solicitors and, if necessary, brief counsel. Again, it was a
Scottish court that refused to enforce the Order prohibiting the
manufacture of ice cream, on the ground that there was no satis-
factory definition of ice cream.

Price control Orders presented the problem of definition in its
most acute form, inasmuch as they could be evaded by making
slight, and to the customer imperceptible, changes in the quality of
goods sold. Tea was a notorious example, inasmuch as while the
amount of “fine” teas for blending diminished during the war, the
amount of highly priced, supposedly superior tea offered for sale
increased, under the stimulus of public clamor for it. There was no
solution short of introducing a “national tea,” a remedy that suc-
cessive Ministers regarded as worse than the disease. So 1oo the
borderlines between superior and inferior qualities and cuts of meat,
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the amount of outer leaf that might reasonably be left on a cabbagie,
the fillet of fish with flaps attached thereto—all of these ha%to e
laid down by Ministry legislalors,‘wit}? the errant tragel;c usuaP{ on;:
jump ahead. Foreseeing these difhcultles, the Food ( 1 e erécfo ez:;sb-
Department had proposed to limit control to essle.gtla}s;a;]the cstal
lish a uniform price for these regardless of qua 1ly.h (111 the o thz
against “pooled” foods at the outbreak of war .ae toreed the
Ministry of Food to abandon some o'f them*—marggrm' d meat in
parlicular-—and as the war went on 1t had to exten p;)ll(fe c1 , i
the name of the cost-of-living index, on account of public ¢ a;?{o}rl’w;
in the vain pursuit of perfection, to foods that prudence would ha
et ;Il\(f)::.had the Ministry been able, however, to cor}ﬁn}f 1{2 OCO}I:;;;)SI
to the few foods with which it started, tlf‘ze;ee:;ol;ﬂ(ies'tlthe (:,miniptiated
e Cloﬁii;ur'f:;( ‘;:;?j;’,n ;toa contrglled pool price ac-
cording to cut, represented something defined and certain, and that

S Sty bu .()ll y liCing. O ff gai“st

i i i Woul(l SCarCel need pO V.e.ll olenses a- e

y dl oo . indeed the Ieast Of the Mln]stry’s WOIIICS, ll
Ed

due to the connivance or indolveflce off
the customer. What was more import’ant was t}}fhf)p}t)ﬁzt\éz;t:resuzd
fered by bacon for inflation of traders profgts w1] 1:Ves Conoled
price structure. Between the time a side o‘f ka‘cyorj_ zf dehydratior’l___
the factory, it undergoes a process of .shrm aottla N A
partly owing simply to the passage of tlme"r}}):"r 1ySS i ‘%Cight oking,
the final stage in its preparathn for sale. ; is lo s of weight was of
course allowed for in calculating 'the prol t %arg s allowed to the
trade. and in working out the equwaler.lt in si ?St-o ffr en namber
of rat’ions. But it leaps to the eye hOth, in negotia H:i r this shrink
age allowance, the trade may base itself on prew pOffer its;lf d
hzw with competition abolished, the temptation mgzrt e
redu’cing that shrinkage below the prewar prop

i h a case the cus-
i very slightly. In suc
“ r-smoking” the bacon '
t unde’s 4 ouncfiy ration will contain that much more water than, on
omer’s 4~

age, i Jd: and out of the very uncertainty of the conduct
(t)};e'tas‘gztlgﬁ ’blzfcsrr?,utlhf; trader, without bre{iking the law, may wrestoa;
tai rofit. So in cutting up a side of bacon or carcass
T ex‘t‘ra tI:'n loss” experienced before the war, and allowed for
I'ne?lt’ tﬁﬁtclcl‘;r’ls rgnargin, somehow shrank under the stress of emer-
n e

might suppose that a

price control were,
they went unpunishcd it was

senty: Ministry was well armed with cost accountants to determine
inis

The
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traders” profits: and even though its initial efforts at price fixing,
e.g.. for meat, were admittedly overgenerous, opportunities for re-
vision were frequently taken, Against sharp practice of the kind just
mentioned, however, the Ministry could do little, inasmuch as its
negotiations with any trade had to be hased on the assumption that
most of the members of that trade were above suspicion. Moreover,
it was seldom that the Ministry was able to apply the full rigor of a
margin based upon its Director of Costings’ reports. Proceedings at
its Margins Committee, which performed a similar function for mar-
gins to that of the Orders Committee for legislation, were apt to find
the Director of Costings in the role of devil’s advocate, and as such
frequently defeated by the Commodity Division; nor was it rare for
the Margins Committee in its turn to he overruled in the interests of
generosity (never, be it noted, in the opposite sense). Nevertheless,
in such a case the Ministry acted with its eyes open; and if higher
authority should decide that, say, a hzl]fpermy per pound extra profit
to hake fishermen was better than a strike, it would take more than
a costings report to prove higher authority wrong. For simpler com-
modities, such as sugar, the possibilities of accuracy in price control
were ()r course gl‘('ﬂl(’,l‘.

These observations are not intended as a criticism of the Minis-
try’s price control policy, nor of the efficiency of its administration.
On the contrary it is clear that by any standards at all price control
was remarkably effective, so much so as to make the policy of stabi-
lization a feasible one. Nevertheless it must be reiterated, as Bever-
idge (2. pp. 339-10) pointed out long ago, that the most cffective
price control cannot prevent traders from making higher profits than
they would under competition without shortage; and this not merely,
as he said, from the impossibility of fixing a margin appropriate to

relatively low-cost operators, hut also from that of defining many
of the commodities it is desired to control,

COMMODITY CONTROL AND ALLOCATION

Statutory Rules and Orders were, though the most important, not
the only means of imposing price control. In so far as the Ministry
itself owned food at one or more stages of distribution—in the case
of meat, right down to the point of delivery to the retailer—it could
fix its selling prices purely by administrative act. Licensing was also
employed as a means of price control for g large number of mis-
cellaneous manufactured foods, by making it a condition of the
manufacturer’s license that he should print the controlled price on
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the wrapper or container. At one Fime the MI'IHSttr}Z’ :e&agr:.a;tsﬁzge
by licensing as a means of dismph-mng trade{S . (1)' e;lse ir}: <’)rder t(;
50 to speak, given almost every kind of dealer a dl(;e i orcer o
be able to take it away if he misbehaved. The need for u}rln o y .
administration led the Ministry eventu'a\lly ‘0 remO‘;e : 't was 3
revoke licenses from local Food Committees; thereafter it was use

icted by a Court of grave
+ a trader had already been convictec
AN actions of the law. Revocation thus became the

able links in the chain of distribution; the

threat of it ceased even in theory to b(? a means qf preventel(rigS :vrollilgs
doing. So, too, the possible withholding of Mlmstr};-civzznctio I;l)pwas
from an offender, thought of before the war as a usefu ,
itute for prosecution. N ‘
hip of food, as of Mln'lstry hf:enls-
ing of food traders, can, therefore, be summeélf up :)I;t;:i fs;r;gse
word—allocation. The Government, as purf:haser of imp e Shoulci
allocated the amount of shipping and foreégnhc;xrrlfgslyd e
be used, the kinds and quantities of food ft ad sit ld bo bought
overseas. As purchaser of home-prode:e (f)oths for(:d nto cffect
the price guaranty that was a foun.datlo'n o theecommoi o
R B ml(l'(i‘}lll ish}:ots}?;b}::lsian:)of eggs, for instance, its
d distribution. a 85, :
(s:ﬁztt:re(s)lsl(ivas only moderate does not a.ﬂect the prlnmplefti]}zllits(}(())\:;r:f
s the basis of allocation.) As ownei (t) theirpmove-
supplies, the Ministry of Food was .en::'lblefi to regu as(zon ir move:
ment pr’ocessing, and subsequent dlStrlbut'lOIl as occ}a; itselfzetting
It colild also simplify the process of controlling peri igrfrespective g
a single price at which it would resell, say, raw sugar,

lhe var r'ces 1 .g V a.d fOr particular parcels.
y.]lg I) lt mi ht ha Cp 1 i ]
e 1 1
Beiore the Wal, Iathel more vas Clz L OVerl nern IC ur

ing into long-term con-
a n this. It was argued that by entering into con-
filstz ?iih overseas suppliers, thi lggzzrnrl{}ilvlvt iv:oizlgnl:ﬁ r?ir:iliiethat
b the Pricei anndifl;f:r?? l(tasst}z;(;)clishment of food c'o'ntrol at the out-
had there not t}(iee competition of buyers, both British am.i foreign,
e ed at any rate a temporary uprush of prices. Ol‘le
e clauls( at the course of the Winnipeg Vyheat market in
aas only 10 9(?309 to see that. It was, in fact, a brilliant coup on the
Septerber 1F d (Defence Plans) Department to have l?ought, on
f’;rt o tohfewa(;o a large block of futures from the Canadian Wheat
e eve ,

Board.

or repeated infr
means of removing unreli

never employed as a sul.)st
The purpose of Ministry owners

ment purchase
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It ls,.howovvr, by no means clear that the relatively stable level
of t.h(', prices of its imports that the Ministry of Food W?;‘ib ‘ abl (] t
maintain during the first two years of war owed much t‘n '?l]‘:)])'e( (f)
Lnng-l('rm contracts. So far as wheat was concerned th(: )'x)uicilv(l)s

ept low by not, at first, entering into contract will; lh(: I("lri';(]i:l;l

Wheat Huz‘u'd. S0, too, oils and fats were mainly hought o/n til ope
market. Ior sugar, tea, dried fruits, butter, meat 'l:([ chees : (])p(;;(l
(-(mlrllf’ls were the general rule; it wuul(l,’ ll()\;V(-:/(:r re m('M:’ ])u‘
analysis to .(f(tl(‘,rn?.in(,s whether this brought any .ulv:mt(:{:lr]()(;::S
{:(;::]((,:rft:::?d .]: Il‘Sl[.llll‘lll(‘,l])l(‘,S wnul(l,. indeed, suggest hlhzll long-

'eon acts are unh _vly to ensure against any hut temporary rises
or falls in the market. if only because they will only be re: )l, g |v if
the buyer and seller take diametrically opposed viqu):)f):; I*M(/ ;(;(] ]]
trend of prices, or if one or the other is in a ;lomirz('tr;t l: - )I‘l .
however, arguable that political considerations '11(()11 : pom‘ K]"'L P,
pelled the .Unit(‘,d Kingdom, once it had cslu]‘)li‘she((l/ r1m(lSt e Imt-
monopoly in overseas purchase, to adopt ]()n"-lc‘fm‘co(ntr"m;em‘m?n'
(lch'C of go_od faith. The Government could nf)l rolitic lldc‘ i aI(LV"l'
use its D(fsl_tion to squeeze producers, barlicu’]’a]r] inatly 5?‘6‘11 ies
and Dominions: it could not exploit the huyers’ r): ke “ A(? lomes
every fo(zd, that its own blockade of Kurope wu; ‘(]()i:l(rlrr » }m d]n'I'OSt
about. Certainly whatever the economic justi-ﬁ("lli(:lr}mcl] o )tlmg
contracts may be, there ean be no doubt at all li;'lt th m: (:n'g- ?rm
eral ‘made at. a “political” price. But politics nol( ne - ‘"] mféje}:}-
p.zu:tfszm variety, are inseparable from any bu’t routix)lccssan i e
tlvme§ of Government; rather than criticize the M'e'econorfml'g ai{-
for‘ this, onfe should wonder at the extent to wllichm}izz));doby (;;)16
existence aliti i ’
it me(;i:)s. a Coalition Government, it managed to judge issues on
impf;(éc(:{p:ufor;neat,. ;lvhire the need to integrate the distribution of

pplies with those drawn from controlled slaughterh
led to a reorganization of the wholesal - Minie el
t}}],e faclt ofh Covehrnment purchase dide;;:dcilzz(glzrtll\:{:r::z);; (:)I;ti;)llf;
channels through which food passed to the cons i
ever, modify or diminish the i i e o
‘former]y traded as principals f:: ctt}llznja(r)foluns]porr(:g:i e l:v}w e
i)n] f,ffe]n)se. l\;Iuch oi tl;le l;;rewar negotiations I(;f the l‘(zoxcl;lji1 r( l;t:f;oc:
ans epartment had been conce i i

these firms under control. In generarl?iie‘;vgtgafietllyl:f z:h(?orfat('3 Oi
attemp.t, sometimes going heyond what was strictly necessar s?mrln
the point of view of organization, to keep the ﬁi,ms in beg’ngr(i)y
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giving them useful work to do. Sometimes, as with oils and fats,
meat, and bacon, the prewar importers or brokers were formed into
a wartime association or corporation and entrusted with the first-
hand disposal of cargoes after landing. For cereals, Port Area
Grain Committees were set up in each major port, drawn from mem-
bers of the corn trade; their running costs were met by the trade out
of a commission, calculated per ton of imports, paid by the Ministry
to the National Federation of Corn Trade Associations. For sugar,
gs, on the other hand, the Ministry
simply employed individual firms as its agents at firsthand, and
sugar brokers continued to draw their remuneration from the foreign
ar they handled before the war. In most of
g the main exceptions) the firms em-
d, at any rate during the early years

of war, to conduct business in other produce on their own account.

The employment of an association or corporation of firms had
the merit of simplifying the problem of remuneration. It would
have been highly invidious if the Ministry of Food, by diverting
cargoes to this port rather than that, or by decreeing that food should
move to one inland store rather than another, should have caused
one firm to get a windfall profit at the expense of another. By paying
the association a lump sum, to be divided among its members as
they should agree was best, the Ministry was freed both from the
danger of discrimination and from the duty of determining how the
pool should be divided, e.g., whether in proportion to prewar turn-
over or to prewar profits. By handing over blocks of work to trade
associations in this way, the Ministry of Food also avoided the
difficulties of applying Treasury scales of salary and expenses to
large numbers of persons who were accustomed to more generous
commercial terms and who otherwise must have been made tempo-

rary civil servants willy-nilly.
As control extended over mor

butter and cheese, and shell eg

producers whose sug
these cases (sugar and tea bein
ployed by the Ministry continue

e and more commodities the num-
ber of companies or associations created ad hoc increased. A
number of them were formed in pursuit of “concentration” schemes;
such were British Melters Limited (for edible fats), Fabon, Ltd.
and Fabon (Scotland), Ltd. (for technical fats), and the Soft Drinks
Wartime Association, Ltd. Others acted as firsthand distributors
under the points rationing scheme—Candisco, Ltd. (for canned
beans) and the Association of Canned Meat Importers (canned
luncheon meat, etc.)—or otherwise—Associated Tripedressers, Ltd.
Others again engaged in manufacture on behalf of the Ministry—
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Marcom, 1.td. comprised all the makers of marearine and compound
cooking-fat (shortening) and l{l't:mmnissioan Mills. Lid. operated
('.(*rmin inland flour mills that the Ministry caused to be recommis-
i—')\l)l)l‘l] 1o r!mkc zood the loss of capacily resulting from bombing.
o el et Markeng Company s aresdy
. as an extreme ane not rvu”y representative cxumple
of the species; a similar Company was at one time mooted to deal
with fresh fish, |
Initially it had been customary for the Minister to appoint one
or more officials to sit on the Board of cach of these companies, it
being understoad that they would not intervene in purcly business
matters. The prosecution of one of the companies for imposing a
condition of sale contrary 1o one of the Ministry’s own Orders h(r))w-
ever, exposed the anomalons position of its nomince dil‘('(:i()r’s and
it was decided that they should be withdrawn. The companies re-
mained bhound, whether by their articles of :1350(:i;1ti(;n or otherwise,
to carry out Ministry instructions, but there could be no possibility
h(-nr:('f(?rth of thc'Minister being held responsible for any misdeeds
they might commit in the course of business.

. It must he emphasized that the use of companies and trade asso-
ciations for the Ministry’s wartime purposes did not constitute, and
was not intended to constitute, a reform of the (“Stl'”)lliiVC S;slem
or even a means of financial economy. Oun the contrary, bodies such
as the Port Area Grain Committees found their work ’shrinkinrr as
war procceded and it seems likely that many of those (*ntil[c:i to
s.harc in it were less than fully employed. To some exient/this posi-
tion was relieved by the operation of military conscribtion’ even so,
the remuneration of the grain trade, as of certain others un(}oubtedly
exceeded the current value of its services and contain’e(l therefore
an element of compensation to its members for loss of i)l;QiI]CSS S(;
too the economies to be secured by the concentration andkzon}n.g of
the soft-drinks industry were so much underestimated when fixing
the prices of the standard product that the Wartime Association
mz!dﬂ an excessive profit. In the circumstances in which these bar-
gains were made, however, the Ministry had little to reproach itself
with. It would have been morally wrong as well ‘;1‘; )olﬁica]i ir;ex-
pedient for the Government so to have used its ;vzlriirlnc powcrys as to
prevent the prewar traders from re-establishing themselves Nor did
the reduced real costs that resulted from standardizil;r; pr;).ducts and
offering fewer services (as in milk distribution ) f:;rm a reliable
guide to what was desirable (as distinet from possiblé) when peace
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shonld return. Moreover, for the greater part of the war there was a
100 percent excess profits tax to take care of any windfalls that
might otherwise have acerued to private trade under control.

RATIONING AND RETAILERS’ SUPPLIES

At the wholesale stage, allocation really encounters the other
blade of the food control scissors—entitlement. .En_tltlement was
The so-called datum principle, by which

arrived at in various ways. ¢
performance, though in-

a trader’s supplies were related to his past pel "
creasingly abandoned, as the war proceeded, in favor of.le}:ls‘s rouE .
and-ready methods, persisted all throug_h the war within other
systems. It determined, for instance, the issue of fats and sugar to
cake manufacturers in different regions, of canned.mf:'aF and fish
within the points scheme, and of fresh fish as between 1nd1v1d1ual IT“]:P
chants and fishmongers after zoning, even thgugh the total entitle-
ment of fish for each zone was determined by its population. At the

opposite pole to the datum principle, and incompatikzle With it, was of
but the most logical form of rationing, in which

cts the supplies to meet the demand, was rare,
by British wartime administrators. Only tea,
and points foods regarded as a whole,
orm for the United Kingdom was one
in which the coupon, or rather the space for cancellatlon' iln the
ration book, was no more than a ready ch'eck as between tied con-
sumer and retailer; and the kingpin of th}S system was the 'pelrmul:
to acquire rationed food, ;ssued to the retailer or caterer by his loca

course ralioning;
coupon flowback dire
and indeed disliked

candy, soap from 1945 onward,
conformed to it. The standard f

food office. .
i i lementary.

i basically of two kinds, main and supp
e e e inte d to enable the retailer to supply the

The main permit was intende .
customers registered with him, and was based on thelr. number,
except that the Food Office might reduce the quantity at his request

or if it was considered his stocks were excessively high. Moreoyer,
the retailer was not supposed to order up to the full author.lzed
amount unless he knew that he would .need it. (The pursuit of
rations not taken up by consumers occupied much eﬂor't during the
first years of war; the problem disappeared whfen tht’: rations f(.all toa
point at which all were taken up- Comm.odlty DIV'ISlonS did 1110t
always see eye to eye with rationing of.ﬁmals. on this matter—l\—/I ax
administration of, say, a 2-ounce tea ration might preYe"t Ihe in-
istry accumulating overmuch in stocks, whereas a strict 2 }ftz-ourl;ce
ration might exhaust them.) Supplementary permits, on the other
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hand, were issued only on proof of need by the retailer and, apart
from those granted to meet special seasonal movements of popula-
tion, say to holiday resorts, were intended 1o replace sales to travel-
erscserviee men on leave, and other nonregistered customers, Ration
documents for these elasses were provided with coupons that had to
be cut out and <urrendered 1o the food oflice before a supplementary
permit would bhe issued.,

In World War 1, the Ministry of Food had turned the need for
this supplementary provision inlo a means of simplifying the main
allocation system. Retailers’ main sugar “authorities™ had run for
six months or more at a time, and adjustment had been made only on
supplementary issues. For the Food {Defence Plans) Department,
which had inherited the forms and mstructions of its predecessor
but never subjected them to eritical analysis, so simple a practice was
far too loose. Heedless of paper and manpower, intent only on the
utmost cconomy in food and the strictest discipline of the retailer,
the sccond Ministry of Food started off with a system involving
main permits rewritlen every four weeks and specifying weekly
quantities, and supposed to be based not simply on a retailer’s
registered customers but also on evidence supplied by him in the
form of a return of stocks, sales, and purchases.

Partly under pressure from a trade reeling under the impact of
so many forms, partly because the burden on its own local offices
was palpably too great, the Ministry progressively relaxed these re-
quirements. As carly as August 1940 (October for sugar) the period
of main permits was extended to eight weeks: in November 1941 a
new type of permit, variously named “global,” “block,” or “ceiling,”
which allowed the retailer to buy eight weeks’ supplies at one time,
was introduced for sugar, This was extended to other rationed gro-
ceries in March 1912, Finally, in August 1942, the Ministry took
advantage of the limitation it was imposing, in the interests of trans-
port economy, on the number of a retailer’s suppliers, to introduce
a permit that was at once “continuing™ and “composite”—i.e., that
was only varied in the event of a substantial change (5 percent) in
the number of a retailer’s customers, and in which sugar, preserves,
and fats were all shown on the same form. At the same time, a
standing grievance among wholesalers-—and Commodity Divisions
supplying them—was removed; Food Offices would henceforth fur-
nish direet to wholesalers the amounts of all their retailers in each
area. (Hitherto, the retailer had had to send his permit to the whole-
saler, who in his turn had to summarize permits reviewed before he
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could indent on his firsthand distributor.' Sluggishness on th(.e par;
of retailers often led to delays in distribution.) The prolonkgaglxon t0
permits was, of course, made less hazardous by .the rerlr(llarh a ebzea;
bility of ration levels in the years after 194«_1; ltfwoll' n ?;mities
diflicult to police a system in which the relatlonlo fria 1? gn tes
1o those anthorized under permits was constantly Huc ltladl ig. [The
position would then have been analogous to that created in

i i lterations in the con-
ailer’s s oints-rationed foods by a ; he
o ment—a matter that exercised the Ministry’s

1cr’s points entitle
et Derhan h in the later years of control (3, pp.

ingenuity perhaps overmuc
303—-1). ' .
In )the end, that is to say, the permit syst(}:lrfl}forl fOOdSr:I::;:Zg

i i , i an meat, which always
with a tie to the retailer (other th , e e o6/ 10:

2 . e position :
sui generis) reached much th.e sam 8/19;
; the retailer received a guaranteed supply of ra

food, based on the number of his cqstomer:s1 at th{e d::le ij :1}1130133
general reregistration of consumers with retai e;)s, plus thz war yoars
amounts for which he could make out a case. urmlg he war yea to,
and to a lesser extent thereafter, his supplies vaere aonms Io the first
ac ien someone removed 1 ! :
Fl]oqr() 6‘}7)0‘:7)1]( at once became a claim on a new rféagzrar:nil:trgvzro?
supplementary permit; but at best the(rle WO}; could be canceled
time before his registration with the ol llre.tal er ould be cance <
and a further interval before the Cancedatl(n'lttc(c)luto write his old
retailer’s permit. (If the consumer had ;)ml ; ht be indefinite.)
retailer’s name in the ration bool, the’d s I;;g from home, in-
Second, casual absences, such as ho‘lcl ays a,l, };ailer withoug en-
d the rationed demand on the f(.)relgr} re
crease ion in supplies to the retailer with whom the customer
abling a recucto? tered. Third, entries into the civilian population,
was normall)i).retils immigration, or release from the armed forces,
wheth.er b}'r 1 ]r éected in rationed demand; not so exits, for all the
were infallibly r‘iaments that were made to recover ration do'cuments
claborate arrafn tg avelers abroad, and of recruits to the Services.
of the dead’g ; to inflation constitutes a principal weakness of
Thfs. ten e? o of rationing. It reached its extreme in the case
the B-rmSh sys}f_rélh a general reregistration that would enablt.-: the
of mllk" for v ilers’ permits was never successfully accomplished
corzection of reta! %efore the war its development was unforeseen,

durtilngbf:cr:u};zatr:a‘ldition and the authority of Sir William Beveridge
partty

specifically,
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hadd r"mw-('mlml the tie o the vetailer as the only sure guaranty of
su].q»h«-.s. partly becanse the system as originally devised  —with new
ration books Cand henee reregistration ) every six months, coupon
cutting and frequent revision of permits in the lieht of “I(‘.lllil] per-
fji?'lll.‘lll('l‘ would have heen reasonably inﬂ;llim:prm;f. The hos-
!l'r'!_\' of rationing oflicials toward the supposedly looser principle of
points rationing, and to the rationing of tea without a tic to the
l'(‘l&l-il('l‘. stemmed largely from a comparison of these with the regis-
ration system, not as it actually became, but as it had heen to ])(:*in
with, )
ln lho. long run, tea rationing was to set an example in the ac-
curate adjustment of supplies to coupon demand; so tight did it
become in the postwar vears that it provided a measure o? the leak-
.‘1;;4'.111;1{ occeurred at the retail stage and resulted in a gradual de-
pletion of stocks until the Ministry had to replenish UT(‘m. (The
rate of depletion-—~aboat one percent per annum - compares favor-
ably with the two-and-a-half percent per annum inflation in reeis-
trations estimated in 1913.) In 1941 and 1942, however, it :/as
undoubtedly Tooser than registration would have allowed iw(‘uuse
the Ministry mistakenly abandoned coupon cutling for t’('zl z;lon"
with other foods in January 1941 and did not reimpose it l‘il] Aprﬁ
19125 even then eight months were allowed to elapse before the cut
coupons were made the basis of supplies 1o the retailer. Al this
time oflicials had been trying 1o persnade the Minister to impose the
retailer-consumer tie upon tea; as he truly said, thcy wanted ;l ‘ncw
system when they were not working the old one. At the sa*ne time
the far more rigorous points system was suspect of inﬂalh#nury t(’n(lj
c.ncics, and persistent efforts were made to assimilate it to the resistra-
tion system, e.g., by basing dried fruit issues on suoar r(',"irslr;tions.
It is in fact doubtful whether the tie to the r?atailo: possesses
either of the principal virtues with which it was (and is)’ ('()mmonl/y
crc-(lilfz(l. The guaranty of supplies to the consumer cah as tea
ru.tmnm;jr }mﬁ abundantly shown, be accomplishedl withou; it and
'“fxth an overissue to retailers certainly not greater than it entails.
Fhe saving of manpower that results from not having to handle cou-
pons has to be sel against the hideous comp]ication:of permits and
of the removals procedure. Even without compulsory I‘(""isll‘ilti()n
there would be nothing to prevent customers from csln]ﬁishin(f a
regular relationship with a single supplier. The chicl u([vu“[zac
registration gives, both to the customer and retailer, is the consciunfs-
ness of being parties to a contract underwritten, so to speak, by the
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Ministry of FFood; and, in a regime of controlled prices, there seems
to be no doubt at all that customers prefer it. Nothing in food con-
trol has evoked less public objection; though it must be remembered
that only a few basic foods have been subject to the tie.

There is, moreover, one advantage in registration that must not
be underrated, namely, that it reduces the risk of misuse of ration
hooks lost by, or stolen from, the holder. The fact that such ration
books were frequently returned minus those coupons—for tea,
points, and candy-—that could be used at any shop underlines this
very forcibly. (It may be argued that the coupons could only be
used once, and that the Ministry of Food was under no obligation
to replace them for the original holder—at any rate if he or she
were to blame for the loss. However, one only has to think of chil-
dren deprived of their rations on account of their mother’s careless-
ness to see that the Ministry could not have taken so firm a line. It
would have been just as impracticable to penalize overconsumpt.ion
of gas or electricity by cutting off supplies.) Moreover, the require-
ment to visit a food office when moving house beyond the reach of
one’s present retailer was of great advantage to the National Reg_is-
tration authorities, since it provided a motive, that would othex:w1se
have been wholly absent, for complying with their regulat}ons.
Indeed, from 1943 onward, the food. offices undertool.c r_latlonal
registration work on behalf of the Registrar-General. Thl? is, how-
ever, an argument extraneous to food control,.even though it may be

a National Register was a useful safe-

claimed that the existence of Nationa’l . . .
guard against fraud and duplication in the obtaining of ration

books.? )
These advantages of the tie are not to be despised. Nevertheless,
it would be difficult to find a conirivance more unnatural and awk-

ward, reflecting more clearly the conﬂict. between the 'administrator’s
desire for tidy certainty and the changing facts of life. (One does
come to mind—the short-lived household sugar card of 191.7._) That
it worked as well as it did was partly the resu.lt 'of the Mmls.tfy of
Food’s infinite capacity for taking pains, and w1111{1gness to mitigate
the logic of the system by a strong admixture of its opposite when-

¢., the enrollment of citizens or, for that matter, ration-
fused with the registration of consumers with retailers,

2 National registration, K
ely of the resident population (by streets)

hook holders, must not be con !

i 5 ters respectlv

nor must their products, Te&18 : ¢ :

and of the buying population (by retailers). Confusmn. of th_e two in World War I

bad led to a misconceived and misleading controversy in which a Central Register
at i sC >

of consumers had been opposed by supporters of the retailer-consumer tie, with which

such a register had nothing to do.



208 FOODAND AGCRICULTURE IN BRITAIN

ever its presuppositions, sueh as g population not addicted to moving
about, were too rapidly or violently upset. By contrast, a coupon-
replacement system withont the tie 15 largely sell-adjusting and
requires the minimum of forms and returns. s advantages might
have been overwhelming had the Unjted Kingdom heen exposed, as
itwas expeeted to e exposed, to continuous an weighty air attack.

MEAT AND THE CONTROL OF CATERERS

The peculiarities of mea control, some of which have already
been noted, extended to its allocation at the wholesale stage. As the
consumer’s ration, in order to avoid complications between different
cuts of meat, had been fixed in terms of value, the retailer’s permit
was also computed in those terms, namely, as the equivalent at
wholesale price of the value of meat he was entitled to sell. The
position was complicated, however., by two decisions taken at the time
meat rationing was introduced but not provided for in the prewar
plans, These had predicated that, as for a short time in the earlier
war, persons consuming a meat meal in a restaurant or hotel would
be obliged to surrender half a meat coupon (i.e., one-quarter of the
weekly ration; and had assumed that the nominal amount of the
ration would correspond to the amount of meat to he issued to civil-
ians. In other words, meat sold by caterers would represent no net
addition to the rationed demand; and supplies to retail butchers
would (being based on coupons surrendered to and by them) be
less than the rationed demand by an amount corresponding to the
purchases of those caterers allowed to buy by wholesale.

Partly to placate the out-and-out opponents of rationing, partly
to meet the representations of those concerned with school and
industrial canteens, Mr. Chamberlain’s Government had decided, in
February 1910, not to demand meat coupons in restaurants “for the
time being.™ It had also decided, on the ground that many people
would not buy their full rations at the leyel of distribution proposed,
to raise the nominal ration so that this slack might be taken up
legally. That is to say, the Ministry of Food would issue 1s. 6d.
worth of meat a week to cover a ration set at 1s. 10d. Neither of
these decisions was intrinsically without merit, but they removed
very neatly the basis on which meat was to have been allocated to
butchers. So far as caterers were concerncd, the Ministry fell back
on an arbitrary issue of 60 percent of the establishment’s consump-
tion during a datum period, as stated by it—a basis that obviously
favored luxury establishments and the dishonest. What was admin-
istratively speaking more important, the quantities so determined
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at
had to be added—for the 95 percent of caterers twl}lc: Eo::li}:;ent
retail- into the retail butcher’s permit. 1f the “ca erolsegd clement
in butchers’ permits was arbitrary, t}ﬁa element, ;I;E))?hesi Lo cover
i as equally so; ex It
sales o domestic consumers was eq y th:m D s,
ers taken together must require no more ; Sd. per customer,
but individual butchers might need more or less. Saleg. e
more than he needed was to encourage.oﬂ-ratlon ; ,the ive him
less ;V'IS to invite him to overcharge his customers in

iving them the full ration. .. tive Of-
{%""'“in the first few months of rationing, local Food Execu
Y » hirst e

. its we ar to have

red on the side of generosity, and eaknesses
i:n:cerne(l lest the law be lbr(k))ug:xtrl;nftsll(;fozft;::f;lt ’5}}1;:" meat sup-
Of. thef S]}llsftn;’hz (:;ZVE?IOOIZ%. ‘;fl the first pla.ce, the bringling {f ;}:ie
per head per wetel:(,) xrsllz;;it(; iz:] s:}‘l/:rgomestic et t}}e expense o f
ond, an attelglll? Lments could not be operated by a swift ad]ust_ment
catermg. est.a li . h domestic and catering requlrc.aments were 1nteri
Of. penmt? o v lc] for the same reason, an arbltr'ary c_ut in totiatd

mixed. Third, an(m ortionate to the nominal cut in rations wouls
permit q}mntltlesi’ t\I;een one butcher and another. The Ministry’s
be meqmté{h o kecontrol, its cold stores nearly empty, Col{ld not
meat an.d hves(tjoz)ﬂ‘;ces recalculated a whole set of new permlltls (or
wait while oo hile Ministers made up their .Inlr}ds to swa (f)w a
for that e ¥ So. in effect, the nominal rationing system, irom
low meat ration). A ,ril 1941, was superseded by' an arbitrary ﬁne
Decem.ber 1040 to (I,)dity-control’s area officers issued what. t.ey
in which the SO(I]I}:tlributed it according to a rough order of prlo.ntly’rl,
could spare, av hl r than industrial canteens or “cpmmunal k1tc. -
with caterers (ot ef the line. Helped by a slight improvement in
ens”) at the end o he e . the Ministry managed to keep its
supplies of meat in ttilea Snpew E;d realistic system could be devised.
head above water unat ration had now fallen to a point (1s. 2d. per
The domedtie 10° rice pegged for the remainder of the war) at
adult per week, at 2 hpd virtually disappeared, and with it the large
which “nontakeup™ ha value of butchers’ permits and

. the nominal t i .
discrepancy bfxtr::e:fn meat issued to them. The 1nclu510’} of porkt}lll;
tillc lowfar al:x;)de d another source of difficulty—allocations to
the ration

g 113 u-
became solely a dealer in “man
iali butcher, who now . '
?pecmh;tzggic” produc,ts like sausages and pies. Most important,
acture
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l|(>\\'<-\’('r]'. the makeshift “datum line™ hasis for supplies 1o caterers
was replaced by an
\ll“‘“ |; e 1 l;) an allowanee of meat per main meal served, “main
meal” bemne defined as cineludi : 1
. l,hk_ | 1S One i lud_mg meat, poultry, game, or fish.
L i aken d.oworth was fixed originally on supply grounds,
lm its l.(‘lilll(lll.\'lll[) to the current ration  one-fourteenth . was found
0 [)lt;}ilcl(- a rational foundation for the whole supply of food to cater-
ers, : ctec
o 10 l;uus(.\\ ife, it was argued, was expeeted to provide fourteen
ain nll( als per head per week out of, inter alia, 1s. 2d. worth of
rfnml.l hf' c.'lll(';‘f'r s allowance of other rationed foods should. there-
ore, be similarly adjusted te “atio eae ‘main’
or “s'ul)s‘itli-u,‘,,y I J_ . | » the ratio each meal- whether “main™
subsidiary vore Lo the number supposed to be furnished out
of the domestic ration.
This principle of pari
: siple of parity had the advantage ing cas g
fend vis-a-vis both the e y o ].L.lg(' of being casy to de-
! x-a-vis both the caterers and their eritics. But it had in theory
o;u. (; )\jl;)llh‘ qu'lknvss: it related supplies of rationed food to those
ot other foods in the obtaining of which some, if not all, eaterers had
‘ . ‘ ‘ ) ) ) B 5 L . . ¢
;ll‘l advantage over the domestic consumer. The more fish, or rab-
. o . ’ ) ’
)ll.s., or poultry, or horsemeat a caterer was able to obtain, the more
¥ a e S &} > 2T * ’ l . s
main ]]m als hlcI could serve and the more rationed meat. fals. and
sugar he would get. The vicious spir: is Teaso
g . Y vicious 3 wle i
g be woul IT th cious SI).HAI suggested by this reasoning
f ade dess threatening an practice, first because the Ministry’s
ei; orcement officers were swift to pounce where an establishment’s
i1 ow(;‘m.(: of, say, fats appeared to be stretehed over an undue num-
)f(]%'r ol meals; second, because the majority of caterers could not
;I ord to pay unreasonable or black market prices for their supplies
(,vcr}thcl;-.ssi ll}lcrc were practical arguments to reinforce the political
ones tha e Minis i i J ’
m:l] ‘t E“ 1&( t 1}0 N(lm]stry to mpose a4 maximum pri(:c on restaurant
m.;(l bl bln drc{ 11942) as well as to limit the number of courses that
1ght be serve : i »
over, »ort; —fish—the princi
' g f cq‘(,rvu‘. More ovtjr for one important food—fish the princi-
} e (])()I;;I‘]ty w1th’domeshc consumers was abandoned; from Decem-
er 1942 caterers’ supplies were “ o
Lo Lorors P re put on the “meals served” basis. (A
er proposal to include lobsters and crabs in this limitat;
e Brop 5 and crabs in this limitation was de-
eated at the eleventh hour, hut its origin is reve: li
o e gm s revealing. In order to en-
urage inshore fishermen to catch white fish rather than crustaceans
yrice control h; sen annli ' N
{ (](‘t()nlu})l had been applied to the latter; whereat they began to be
yought up by caterers, for most of orto ] /
. TCrs st of whom they had hither e
e y hitherto been too
One may put tl
, e effect o SE Measures
. ! ] f these measures most aptly, perhaps, by
saying that they made “luxury feedine ’
syime that y made uxury eeding” unlawful but not impossible.
ught the Mimstry of Food to have gone further——as i
AT ve gone turther—as at one point
of time it was within an ace of doing-~ and have rationed sstaure
e Thao W : o . ave rationed restaurant
als sargument the Ministry itself mainly relied on—that the
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saving of food thereby would be insignificant—was to this extent
correct, that the Ministry had, in school and industrial canteens,
huilt up an alternative to differential domestic rationing for adoles-
cents and “heavy workers” that was easier to administer and that
accounted for the greater part of the food consumed by caterers.
(It may be noted, however, that a combination of meal coupons
with differential rations for growing children would have eased the
problem of feeding them during school vacations.) The further

nt that supplies to retail butchers, say, could not be cut® on

argume
was no more than an

. 7
account of rations not taken up by “eaters-out
admission of weakness in the particular system of meat rationing the

Ministry had chosen to adopt; it was in no way conclusive. More-
over——the supporters of meal coupons might argue—there was no
getting away from the fact that habitual eaters-out were a privileged
class, and if their numbers were small the privilege was that much
Nor——considering the trifles that had already been

more odious.
argument de minimis be used to

subjected to control—could the

defend inaction.
Nowhere can the force of these moral arguments have been felt

more acutely than in the Ministry itself, whose officials were by
1942/43 thoroughly indoctrinated with the ideal of “fair shares.”
Ministers less wary (by this time) than Lord Woolton, less suspicious
of bureaucratic encroachment than Mr. Churchill, might well have
found themselves saddled with the mechanically ingenious but eco-
nomically unsound scheme that had been contr.ived for rationing
meals by means of plastic tokens to be “bought” with points coupons.
The fact that this scheme—which must infallibly have broken down
in practice by reason of the gross inequality in purchasing power
between the meal token and the single “point” for which it was to
be given in exchange—was the best that experienced rationing ad-
ministrators could devise, constitutes the strongest argument against
meals rationing at that time and stage in the war. The casual de-
cision in 1940 not to call for the surrender of meat coupons for meat
meals, as had been planned, imposed itself on all subsequent policy
not only because the growth and encouragement of industrial and
school feeding built up a vested interest in it, but also because the
oning machine developed into something incapable of compre-
hending meals. The original resolve to have a single ration book,
rather than separate cards for, say, meat, that might be carried more
readily on the person was in itself by no means a negligible force

rati

3 Late in the war means were devised to deal with this problem, so far as con-

cerned butchers whose customers were on holiday.
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against Ill(‘fll.\' rationing. The degradation, thanks to the retailer-
consumer tie, of the coupon into a mere space to be ticked by the
1‘1-.[;.1![(-1‘, the basing of permits on registrations inslvall(l (’)f/|u~rf):n'n|-
ancesand the lengthening of permit periods  all these developments
meant that the casual <ubtraction of demand from the retailer, such
as would have resulted from the surrender in r(‘stuu‘runl(s (;f’l‘n:“lll
coupons that would otherwise have heen spent with him ‘(-oul(l n(‘)t
he made to react on his supplies. To devise a 111(-;|Is-rz\t}();1irl‘f sys-
tem that was satisfactory even in principle; let alone in n"lz:'li(';‘
wnuhil have meant tearing up the tradition (;f twent »Ii’w ([l(l\ 'u/nli
creating a genuine ration curreney. The Ministry nfyl"m)dyh';(l‘d:me
just l'l.ill for tea and points; but its members still regarded lh(: former
as a sinful deviation from the true rationing f:li[hbtmd’[h : ]’“[ ras
(m'ly tolerable becanse it did not deal in nc:(‘,ssili(‘; Thcb );1> ::)%;d
points-meal exchange was an unconscious :1(:know“]¢.-(I-rmmfl xI"llil(y‘l'
than a conscious evasion, of the issue. o T

SELF-SUPPLIERS

(,mlp().n‘-frc(‘ meals were mainly a townsman’s privilege; the
(-‘mmlvrv;nlmg one for the countryman was svlf-su.) | m(:' . )ar:
ll(:ulzn'l}f of pig meat. It had always been rezll’izcld lt{n);’ wmc(‘f(l)rm
of provision would have to he made, within lhc; live‘stolck clontrol
schcn’w, f()r the farmer supplying his own household zm~(l f(/)r the cot-
tager’s pig. In the earlier war, self-suppliers had been 'ld'Ul'Cld) to
?zmc}cl 'th(:n'.own meat coupons, and an official table had l;celll issued
Stire(;i:‘lx:‘)fg{:;;](.llr'xcei iyvmg the eql.nva]ent. coupon values of different
r . and beast. That piece of innocence was not to be re-
vived; indeed, at first the emphasis was on the encouragement of
self-supply, with only the minimum of safeguards aﬂqinst‘ 'ﬁ?l ‘C’ Al-
though the initial Order controlling s]au:hterir; ?)(f liv" tw";:. (4)
reguired self-suppliers to seek a license ftxj"om thg local Fq 001 Com-
mlt't(:e for each individual calf, sheep, or pig slaughtered f)lO( Orgt
}lll[l[ a year later that any regular procedure w‘asclaid d " “fms ;]he
]1ssue ]of ]suchllice}nses. Meantime a “pig club” movemel(x)twlllla(l();)een
aunched under the auspices of a Small P; | i i
r(:.ceive(] a grant from C]overnment fu:)l(llsl' lzt;jrnfl<f;rel[c)r‘;rls)e(r:;)l(;rflcall’ ‘/rv:\:zg
pig clubs enjoyed—until November 194«6 when ’it was cxtelr)ll()]ed to
all :ﬂelf-suppli(-,rs«~-t11c privilege of being a’llowc(l to q;ll a side (half
a'plg) to a butcher. (The point of this was that a WilOlC Ji Cl‘er;SS
yielded more meat and bacon than a small houschold I(‘(ﬁl](i con-
veniently use. ) & l
The coming of feedstuffs rationing in February 1941 coincided
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with the first complete Self-Suppliers Regulations. Each pig quali-
ficd for an allowance of meal, but no household might slaughter more
than two pigs a year; a permit to slaughter would only be given if the
applicant, or a member of his household, had fed and tended the pig
for al least two months previously; the meat if not sold to a butcher
as above, must be used in the household and not given away; all
members of co-operative pig clubs (i.e., those that kept a pig or
pigs in common) must share in the work of tending the pigs. These
moasures served as no discouragement at all to pig keeping, in the
{ace of a meat ration that now included pork; on the contrary, the
number of permits to slaughter doubled between December 1940
and December 1941, at a time when the pigs available to the Minis-
try of Food were falling almost as sharply, on account of the feed-
stuffs shortage. The Ministry viewed the success of the pig club
campaign with alarm; it was all very well for the Minister of Agri-
culture to announce that he wanted more agricultural workers to
add to their rations, but the fact remained that one-
d were going to one-twentieth of the popu-
t otherwise have gone to commercial

pig keepers. The case for the cottager’s pig was that he made good
use of household scraps and, for example, chat potatoes unsuitable
for human consumption; but the Ministry suspected that he might be
fed on sound, if stale, bread and ware potatoes—both of them sub-
sidized—and coined a phrase, “induced waste,” embodying its fears.
Certainly it was true that the store-pig market was supported, in a
time of declining numbers of “commercial” pigs, by the demand
from self-suppliers who may very well have been less careflfl 9f feed-
ing costs than the professional fattener tied down by M{mstr)‘r of
Food controlled prices. Had it not been, the numbers of pigs might
well have fallen still further; and hence it was fallacious to argue
that self-suppliers’ pig meat was subtracted from the common pool.

Whatever the merit of these arguments and counterarguments,
their administrative result was a series of tightening-up measures
that had no deterrent effect on their object; a halving of the meal
and of the number of pigs that each applicant might slaughter
enforced surrender of either half a pig for each pig
bacon coupons (an empty gesture, since they rep-
resented but a small proportion of the yield of a single carcass and,
moreover, could not be taken account of in supplies to the retailer
ed, with the end of the war in Europe. slaughter-
1f-suppliers reached higher and even higher levels,
hrank, and was not notably checked by

keep pigs and so
fifth of the pigs slaughtere
lation, and taking meal that migh

ration (
in a year), the
killed or a year’s

concerned). Inde
ing on behalf of se
as the civilian bacon ration s
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fresh measures of et
: : =oobrestriction, announced by Mr, S in I
: . Strache 'b-
ey 11 y trachey in Feb
|4i('(‘ S Y H 1
o H\lt s forslanghtering sheep and calves for domestic use, on
t” e handaveraged Tess than 5,000 each annually, a figure so
smadl as arouse the s 1] ‘ e
o 1 ;u arouse the suspicion that many must have been slaugh-
ered w : . B
e T\l( 1out |u‘( nse. Ouly poultry vied with ptes in aronsing the
suspieion and dislike of the diseiples of “fair shares” and the op
ponents of “induced waste.” When, | 2. th l
ponents « n ed \m.\l(.' When, in July 1942, 1he supply of
alancer meal™ to domestie poultry keepers was linked with the
.slufu-mh‘r of ez registrations  one hen’s ration for cach eggr conn
torfor . oy - s : ST
l((l <r)-|| Llurnumlul of birds receving rattons fell overnieht from
e e e —_ o A
16.5 10 5.5 m,l!h”“ (as against 2.7 million when feedstufls ration-
mg started ). Though the former figure probably concealed some
A% %) I3 2y » < M ’ ‘ A :
overstatement of flock numbers, it scems likely that the saving in
nr;lmllul cereals was made good by feeding hread and potatoes
I». N 1 gy .. - ‘ 1
}nl wr than by reducing poultry numbers to the number that could
) » - i a . N qr ’ N /
t‘('pmp( rly fed on genuine seraps, plus balancer-meal in the quan-
Illl;h ;lll(;‘\\'('(l. As with pigs, the surrender of rations still left the
selr-g ' VOT VY . P M o ’ ‘
clf-supplier very well off compared with the ordinary consumer; hut
. . 3 3 3 A) -y ' ‘ ’
;\l; any rate the drain on controlled feedstuffs was kept within limits
Morcover, the ineflicieney of the eo contr ’ i f
o he ficflicior y ege (.mmn], compared with that of
; « made the case for allocating feedstufls to o ial
rather than private owners | i A o o mmeres
N an private owners less strong for poultry than for pigs
(8
ses e irkeeners v
; | uses of the .s'nmll pig-keepers” scheme, whether by absentee
()lwm rs or nonworking members of clubs, were spectacular rather
, - . s P, . ’ ' ‘ ‘ ¢
than numerous: and it is diflicult to believe that there was yracticall
speaking, any way of redacing self-suppliers pigs 7[ ol ‘tl (,i 'Iy
) _ gs by a worthwhile
;/;nmmt, (ln[ extracting pigmeat from them for the common pool. (The
cat and Livestock Control was o .
stock C ‘as not adapted to e i
/ ‘ope with the results
’) " > 2% M) M 3 . il kg M l ) )
Hf 1(‘;:(*1111(1] rule that self-suppliers must sell half their pig meat to
te Government: nor would the overfat flesh from backy; lh igs have
converted into the kind of hae lo oo oy P 1V
o Finto t of bacon that was acceptable on the ration )
we multiplication of collagers’ pigs and backyard Ca '
hOt 8 oo o o 0 £ g ackyard hens was a result,
ot se, w supplies on the open market; it illustrated a prin
. > > e . H - ’ A ’ ‘ ’
(llp ¢ ]() e n(. ral validity, namnely, that effective control of home-pro
(lm-(\(1 supplies depended on maintenance of imports. The suc c(' l'-. of
; e v Inl.\;f)" of Food in getting supplies of home-crown wheat off
arms, and the great difficulty it had ; i ’ ‘
ared ulty it had in huyir i iti
. e | i quite small quantities
of oats for milling and for urban horses, demonstrate by e Il -ast the
same prineiple. ( Yoo e
Phis rule of diminishing returns, by which the farmer. though he
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might produce more, would deliver relatively less, at a time when the
contry was increasingly dependent on him, generated a kind of
exasperation in the Ministry of Food that might have led to a head-on
collision hetween it and the agricultaral interest. That it did not do so
was due largely 1o the effective buffer provided by the Agricultural
Departments, who, true to their historic function as advocate of the
industry, generally succeeded in persuading the Government to hasten
slowly. IFarmers, these Departments maintained in and out of sea-
son, were kittle cattle, readily upset, needing to be humored if the
best, by way of production, were to be got out of them; and since the
Minister of Food was not responsible for the food production drive,
he had to defer, however reluctantly, to his colleagues’ opinion. Many
in the Ministry of Food found this irksome, and many, not only in the
held the view that a firmer hand with the farming interest

Ministry, )
Jossible had the Ministries of Food and Agriculture

would have been |

been united under a single Minister. .
Most, if not all, advocates of the union overlooked the stumbling

block of Scottish and Northern Irish autonomy in agricultural mat-
ters. But leaving that aside, there seems no good reason to suppose
that an omnibus Ministry, which would have been so unwieldy as
burden on its political head, would have been
hetter fitted than the Cabinet itself to resolve the recurrent conflicts
and consumer interest, hetween zealous planner
Contrary to the belief of many, the machinery
ay-to-day activities of separate Government

agencies in the United Kingdom is highly d.evelf)ped and, as ma-
chinery, efficient. The rare instances where it fails to operate can
generally be attributed either to the human element——'an error. of
omission by an individual-—or to the general w.eakne‘ss in analyzing
the consequences of particular acts of.economlc pohcy. tha.lt has al-
ready been noted, and that no reshufﬁlng of the organization, how-
ever desirable from other points of view, can do much to remedy.

lo impose a crushing

between producer
and canny politician.
for co-ordinating the d
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CHAPTER 12
THE TWILIGHT OFIF CONTROI,

THIE PROLONGATION O CONTRO1,

On September 9. 1939, the British Prime Minister had an-
nounced that his Government was preparing for a war lasting three
years. There were times, especially in 1910, when that estimate
seemed impossibly long. militarily speaking: but in terms of eco-
nomic organization, it was manifestly short, giving promise of a
return to the status quo. of which Mr. Chamberlain’s Government
were mostly ardent supporters. That prospect entered deeply into
the strueture of food control and for a time influenced agricultural
policy: it never forsook unreflecting sections of the publie and of
the trade. But as the war grew in extent and duration, and the de-
formation it imposed on the country’s cconomy passed heyond the
power of natural clasticity to restore, so the expectation-of-life of
the Government's cconomic deviees- whether one Liked them or
not - hegan to improve. Amid the uncertainties of how and when
victory would come, one fact stood out: with victory, the impover-
ishment of the United Kingdom would no longer be masked by
North American wartime aid. A country denuded of foreign assets,
both dollar and nondollar, requiring to make good the capital equip-
ment destroyed or wasted during six years of war, to increase ex-
ports that had fallen to helow one-third of the prewar level up to
one and a half times that level--—-such a country could not afford to
dispense abruptly with the restrictions, or the artificial stimuli, that
control of food and agriculture had provided.

Moreover, to the gencral arguments favoring a continuance of
wartime controls there was added a specific argument: the convic-
tion formed by the Ministry of Food as carly as 1912, and written
at British instance into the resolutions of the Hot Springs Conference
of May 1943, that a world shortage of food would follow an armistice.
This would make necessary the programing of imports on a national
and indeed an international scale, the continuance of schemes of
rationing and controlled distribution, and the promotion, by guaran-
teed markets and prices, of a high level of agricultural output at
home. By the end of 1943 the British Government had, therefore,
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taken two related decisions: first, to attempt to secure 1ts'1florm;z:]rtg
supplies of imported foodstufls by entering, wherever possible,
lonto i liers for as much as four years
long-term contracts with overseas supp oh as four years
ahead: and second, to offer to farme(r{s at h(?me amt issured market
i ¢ riod, at prices no
for milk and meat for the same period,  less t :
then ruline. The second decision was, mdefed, po'htlc, since ft::me
W'l)% at thebtime some misunderstanding a}?d 1ll-fee!}ing amdofr:ﬁl am
sa Jover ’s refusal to give them specific an -
ers at the Government's re o eom
sensation by way of prices for the latest wage award to agricu ural
ok L ! 44 i nce
]\\'mvk(-ru It was followed, in December 19.14, by."mlann(;u coment
. rnment would henceforth review agucu.tura1 IE ’
ach vear in consultation with the Nationa armers
nd for Scotland, and would disclose

that the Gove

February of ¢

Unions for England and W:ales and e

to them the data on which it based 1'ts prog) . .dherence o the Hot
The Government was also committed, by its a

i intai fare measures like the National
;/});EISZ}Q:S lli‘rt)lt(;szut;gl 1an1 rzilaelriln‘t‘;:erlests of the “vulner?bLe gr;gl())sr,l’;;l
anld, more ge’nerally, to undertzkfotilg dln:qp;r;):e;nzzrtlt?n uta rql:c: tional
;\]’I[et tA “otg 1;2%3%2%1:&}):;; f‘:‘transition period” fr(fm war fto peatr:z.
'I‘o”::{sﬁg’als reviewing at that tin?e'the postwar machtlr;ery Oii?v::s -

i e of the Ministry in its present form, Le., 2

e e contmuanch olitical head was a Minister of Cabinet
bond opn the length of time bulk purchase of food

i ase should come to an end, the re-
ShO‘UI'd Contm:{ e.nsIfofb 1;:11:3 };\lfgrcx?stry——concernefi, say, .with welfare,
milln.lng‘fUHC . striction by means of licensing—might 'be trans-
i lmp}?rt r(government agencies; those concerned w1.th }éome
ferred to o her vert to the Marketing Boards and Commodity dorg
pr?d}lce Tﬁit ttlzz wartime Ministry had partly or wholly suspended,
5 .
:)r;lif)l(:::her similar bodies of new deS{gfl- b e into the
] hill’s wartime coalition been mai : ]
Had Mr. C}}:u r(éonservative party been successful at thg senera
peace, or hadl ls1945 there can be little doubt that th(.? Mmls.try }(:f
Rlection of IuY bee;l continued on grounds of expef:hency; in the
FO.O d ,w"“.l d ha.\t'e ostwar career would not in practice haw? been
writer s View, lfsog, what actually occurred. The La.bour victory,
e e Ir t a new and controversial element into the Min-
!lowever, b.r oug.t.lon Labour’s food policy for the election had b(;;fl
sstry’s contmuaé_ .John Boyd Orr, shortly to become the ﬁl.'St. i-
worke(i;out bly oflrFAO; and for Orr and his disciples the Ministry
rector-Genera

major department
rank, appeared to depend
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was something more than a picee of machinery it was an instru-
ment of the new food milleanium, Bolk purchase, so far from heing
awarlime expedient, was for then in principle good as suppressing
the speculative evils that prevailed on the prewar cammaodity ex-
changes: it was a guaranty of cheaper and hetter food for the masses.
Therefore the new Government lost little time in announcing thal
the Ministry of Food was to hecome a permanent Department of
State: but one not quite of the first elass, for its Minister, though of
Cabinet rank, was not, as was the Minister of Agriculture, a mem-
ber of the Cabinet. (This distinetion between Ministers continued
the wartime practice of nol admitting all 1o the War Cabinet. hut the
favor shown to the Minister of Agriculture recalls September 1919,
when, says Beveridge—1, p. 304 “Tord Iee [of Farcham]| . . .
was in the Cabinet and Mr, Roberts [ the Food Controller | was out.”)
One of the strengths of the Ministry under Lord Woolton was
that it had been above party controversy, not merely because of the
coalition but also because the Minister himself had at this time no
party allegiance. Now its very existence hecame identified with a
political doetrine that, thongh vaguely supported by many citizens,
was anathema to many others. When the first Labour Minister of
FFood, the old trade-unionist, Sir Ben Smith, was replaced by the
“intelleetual,” Mr. John Strachey, the cdge of political conflict over
food policy was sharpened.” Lord Woolton, now chairman of the
Conservative Party organization, lent his weight to criticisms of a
continued policy of bulk buying and of food restrictions generally.
Whether these eriticisms were ill- or well-founded it wonld not be to
the present purpose to inquire. The fact js indubitable that under
the Labour Government, the Ministry could no tonger operate, as
had its predecessor under Lord Rhondda, behind a “press barrage of
favorable opinion.” And this was the more unfortunate hecause the
Ministry, inevitably now that the war was over, was not the Ministry
it had been in 1912/43. Some of its more distinguished “‘tempo-
raries” had left, for their own trades or for their universities. Sir
Henry French, its “permanent’” head ever since its foundation as
the Food (Defence Plans) Department, had retired on grounds of
age. These personal losses were serious. More serious, perhaps, was
the inevitable loss of the self-confident zest of the middle war years,
By contrast, the Agricultural Departments were fortunate in hav-

PCE Beveridee on the Armistice of 1918 and food control: *. . . the spirit of
national unity was hroken and the manocuveing of sectional jnferets for permanent
position began.”
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ablished” staff; and there was no breach

s N
of continuity even at the top, for Mr. Tom Wxi!lams,tt?re nSeew(/:rl\/Idz)rl;tfn
of Agriculture, had previously served as Par iaments l'y rotary |
3§ Jition. Moreover, the Labour Government’s po ilcy, p om! ang
to make perpetual and extend the system (')f gu?ranngtair:fr sots and
prices fixed in advance, removed the feehn_g ohuln " g'nerate he
s of the food production campaign nelped to g rate in
about the future. (A Conservative Govern.mendw};)u
1 the same sort of guaranty.) The continued short-

i i hen
i 1 food in effect postponed the time w
e oy ape might need to be made about

M <
ing a large proportion of “est
the co:

V(‘,l‘y sucees
farmers’ minds
prohably have give
age and high price of 1mp .
awkward decisions, politically speaking,
the future of British agriculture.

CONTINUED AUSTERITY: BREAD RATIONING

i i i war had come to repose on a
Bri.nSh gﬁfnf: hch (»Ivli]r::hg tt}lll: Lend-Lease supplies from the
Pre_Cﬂ:;ogS o i;acl ’played an indispensable part. Not merely had
Qe ]ta N to a tolerable level the amount of animal products'—
they made ulp d, and eggs—in the diet and thus offset .the dgchne
meat, mllk’dazti,o; of ssch things, which had been the price paid for
in home }{)ro tuut of vegetable crops; they had done so f,r,e(? of charge.
’ r‘lcrczlS(':(' (;1”}{) d alwa;s hoped that during “Stage I1” in the war,
The B ribe ?h resumed interval between the defeat. of Germany
that Is to 2o ZpLend-Lease assistance would be continued as part
and that of Japsle’nts for an orderly transition from war to peace.
of the arran_gen agreement on this among many othe.r issues had
Anglo-Am}(leriiniln November 1944, But “Stage I1,” which hgd been
been reac el lt eighteen months, lasted less than four; the' spring and
expected to ;345 gbrought victory, but also the cru-mbh’ng c?f eco-
summer of «“After practically no time of transition,” write the
B hope%-l historians, “no time to restore neglef:ted p.lant or
quh OECIaves or expand export production, the United ngdom
build up resjrstraight into the grim difficulties of Stage I (2,
e plung';h abrupt end of Lend-Lease was, indeed, so .far as the
p. .5?’3 )- f l:ood was concerned, made good by the American lqan;
Mml'str)": cars, however, that had all but gone and the United
?itnhlgo::’s gollar’shortage was once again exposed. Tuce
Ig s the task of the Ministry, under Mr. Strachey, to reduc
g dence on imports of food from dollar countries—
British depen her sources wherever possible, endeavoring, by an

rs ot ¥
Swiiching Jong-term contract system begun under the coalition,
D

extension of the
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ll(” promote the pm.duclinn of supplies clsewhere for the British mar-
n(‘:;“;li:“l(_ nnt.'lnwh_llc ll.jlll;: the machinery of wartime control 1o
o (';~| ()H\\HITIP]H)H, rather than allow prices to rise to the same
N h'“m(, u),r/“:h;l n"lililgurcl/\('t (Tf l‘)-'1"7. gll:n’:mlccing prices and markets
' | acers, may be looked at from this anele also ) The
process lhuul'n() hope of popularity, for it meant lh(‘,hili%:ll)])(‘"lr’lll(‘(;
of .fil\’()l'llff items of diet, particularly canned meat ill;d “\‘]‘] ('m‘d/
l.[l.('”' partial replacement by inferior, or supposedly illf('l‘i;)l" f:lll)-
stitutes, often at a higher price. The British are conservative jll)(>lll
food; Lord Woolton had had his failures with them ()v‘('r s l‘l od
and unf:}miliur types of Lend-Lease hean. The \‘1;"1('11(* | “J '/‘wf
f'zumc(l fish from South Africa was a novelty nl;lh((' ;‘lnz’(‘.\:“)‘(t'rl 7‘;
llls r'(‘.cv,pti()n was less quietly hostile, partly h(‘(:;msel(;l: nlivd‘((l)llo»;‘]z)lls'lc
:'-l,hhkv ~?f fh(‘,.(,()vm'nfn(-nt, partly because the name--pronounced
snook™ —invited derision. (Lord Woolton would have had it re
xitlllmel(] l;norc (;_n;icingly, but the Ministry had lost its (,)M(lmu'h )
¢ dullness of the national die i 1Se yes idable
1t was not made m()r(']zli:::‘:'[()!ll:(l‘lt)]((]'“rtl:{f):)lrl)(;(: ]y(/‘“s s umavoldable
‘ ;ma nore ac y -Labour supporters at any
rate, by (,()V({mm/nt spokesmen’s rather tactless harping on calcula
tions purporting to show that, on the average, peopl ; : *‘]C‘ or
fed than they were before the war. + peopte were befler
Apart from a rapid recovery in supplies of fresh fish, thanks t
the release of fishing vessels from wartime mimesw,(l:e )ir; ’1 t"m % (l)
a resumption of landings by Furopean vessels, and Il clg\;g lcs’ me
ment in the supplies of milk, there was little to sho\‘w ‘fo d‘ml"“"’"
ers that they were not still at war. Rationing 0% meat (; t'cm*lbu'm-
an‘d tea continued; the points-rationing scheme rcm';in’* 1‘1'5’ ls“_'t!)‘"j
prices were held down only at an ever-increasihg C(;S't i fnb -"e‘]f‘g*
The biggest novelty was an unwelcome one. In Jul 19413 o ;l( 1"5’;
%hc world cereal shortage, the Government felt yitﬂ ]f ’ll)[]l “C]‘"O
mmpose rationing of bread, cake, flour, and oatm ']"' D el
there was general hope that this woul be ey &
tually lasted two years.
Rationing of breadstuffs was someth; it
and the Government—-had ]mon"(t):lll(f"tll)ltmti t};a[‘-t}])c pritish poople—
complaint against the scheme now inl:()(hm(- ; rf;(l( ‘ Bl.'l (he g(*llﬂ“‘l
and ineffective, The Ministry denied this )'/( ‘IMS .lhilt s lfl‘(SOmC
of flour consumption--103,200 tons a \\:l};\l( p()lnt('(.] to the figures
ceding rationing, 90,000 tons a week in th (I 1‘“ l.ll(f .- m(mt'h?‘ Do
101,000 tons a week in the first six mnntllt' ';“(Slx( "l(’)“lh-"‘. PO ¥
a saving of up to 9 percent, an( added th:t()- o H)-' I el
at anyway the importance

, and although
merely temporary, it ac-
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of the scheme lay in the extra control it had in reserve, should this
be needed at short notice. These arguments were not as strong as
they sounded. Flour consumption in the first half of 1946 was
undoubtedly enhanced by hoarding, resulting from continual rumors
and threats that rationing was coming; and it is by no means certain
that the rationing scheme would have withstood attempts to tighten
it up.
The scheme necessarily had to differ from other forms of ration-
ing, both in making provision for different classes of consumer—
heavy workers and adolescents both got more than the normal adult
ration, young children less—and in dispensing with the consumer-
retajler tie. The coupons were known as “bread units” (BU’s), and
esented a given weight of bread or its approximate equiva-
lent in cake, flour, etc. In order to give the scheme extra flexi-
bility—to allow those who found their ration insufficient to obtain
more legally, i.e., without obtaining coupons from other consumers,
and to encourage those who found the ration generous to buy no
more than they needed—the Ministry had at first permitted the ex-
change of BU’s for “points” coupons and vice versa, at food oﬂices.
Thanks, presumably, to the existence of flour hoards, whether in the
homes or in the shops, this device proved embarrassingly popular;
flour offtake fell sharply, but the BU’s released thereby threailtf:ned to
bankrupt the points scheme. The Ministry, after first raising the
rate of exchange from 1 to 2 BU’s per point, was constrained to
make the traffic one-way (points into BU’s) only. As with all
schemes in which coupons were cut out and returned to the Food
Office, checking was of a sample only; arfd when, in response to
complaints from the trade, the Ministry withdrew the requirement
that the retailer should count the BU’s he collected, his supplies
necessarily ceased to bear any exact relation to the coupons cur-
rently surrendered. .
According to official figures, flour sold for human consumption

during the years 1945-48 was in the following amounts:

each repr

Calendar year Thousand tons

1945 .t 5,161
1946 «onvnvevrinnennnnne 4979
1947 «oieeneenenaee 0,048
1948 o veeeraraeeeeaeene 0329

(Since 1948 was a 53-week year, statistically speaking, the consump-

tion figure needs to be reduced by approximately 100,600 tons to

make it comparable with other years.)



222 FOOU AND ACRICULTURE IN BRIT AIN

Phese figures. though in themselves reliable, obviously do not
tuke us very far when it comes 1o assessing the results of bread and
flour rationing. A reduction of Just over 2 percent might conceivably
have been accomplished without it; the Ministry (',(Tuhl {and did)
'H'l:l’\l‘ .'l.rbilrury reductions of this order in supplies of flour to bakers.
Hu-r(',. is certainly evidenee, as the writer can testify from his own
experienee, that for many the ration was ample, so much so that it
was dilficnlt to get bakers” roundsmen 1o collect the BU’s: on the
other hand. coupons were mvariably demanded in shops ;111(] this
catmot but have forced down casual sales of eakes hil’ll(l huns.
f Bru;f«”y speaking, cakes are mostly hought in shops, whereas bread
is delivered 1o the (l(mr.) It seems ]ikt‘ly that the mere existence of
the scheme made the law-abiding citizen more careful n’('>t>10/ W'lISte
h.nn'ul. What is beyond doubt is that the want of ricor in its ()lv;'r:l-
tion means that it affords no sort of guide to th: administrative
p()xsnl)ihlity of making a really worthwhile reduction——say 10 per-
ceut——in flour consumption, for this would require coupon counting
and checking on a scale that was never attempted Wh(-t'}lcr 'mc
kind of bread rationing was really necessary cannlotvl)c (]e't(‘rflli;lcz
or even usefully discussed unless and until the stocks of w’heat in
ll‘wsu years are made public; whether, on the other hand. the
fmv(‘rmflmll could have avoided imposing it in the then state of
iternational, and particularly United States, opinion. is perhaps
doubtful. o L e
1()1?};];;1(’:;::1‘11()::111;::)1;:5) :vr(l)s st.ill in force—in the w.inter of

' crop since before the war obliged the
Government to introduce a scheme of controlled distribution for
potatoes also, rather on the lines that had been mooted. but not in
the end effected, in the spring of 1945, The alllowzlnc;: ;0 the ordi-
nary consumer was restricted to 3 pounds a week, and a space in
the ration book was supposed to be marked on t},le occasion (;f a
p‘m.'chase; supplies to catering establishments were also restricted.
This scheme served its purpose of eking out the crop until supplies
of new potatoes, fortunately carly that season, came along. Other
restrictions that went beyond anything altomp,tc(] in wartil;le werle
on milk; in one unlavorable season (1947) certain priority allow-
ances were temporarily reduced in order tolpr(-,v(\,nt the nonpriority
consumer from getting less than two pints a week. The sale of pro-
prictary milk-based baby foods was also restricted by Orvder, to
those for whom it was intended. Yet another novelty ,was an atl(*l’npt
to discriminate between luxury and nonluxury catering estabiish—
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ments; the former, defined as those charging more than 2s. 3d. for
a main meal, were given smaller allowances of meat on the grounds
that they were better able to obtain nonrationed food such as poultry.

Most of these measures of austerity could be defended, if not
conclusively justified, on their merits at a time when supply difficul-
tics were greater than at any time since 1941. But they were under-
taken in a climate of opinion no longer all but unanimously favorable
to austerity; the partial relaxation of other wartime measures, such
as the rationing of motor fuel, and the general inflationary atmos-
phere favored evasion and hindered enforcement; this was the era
of the “spiv” who could get you anything that was scarce—at a
price. In response to evasion, the Ministry naturally tightened up
regulations, such as those concerning self-suppliers of pigs, that lent
themselves to it. But whereas Lord Woolton had been able to make
such measures almost popular, Mr. Strachey had to face continual
opposition in Parliament and in a section of the Press. In the cut
and thrust of attack and defense, things were said on both sides
that impartial witness would not support. Conservative politicians,
including men who should have known better, claimed that “bulk
ants” was the root cause of food shortage, which
would be cured by handing the job back to private trade. Supporters
of the Government made equally extravagant claims in the opposite
direction; there was much talk of that favorite project of reformers
since the nineteen-twenties, reorganization of fruit and vegetable
distribution; the food subsidies were praised as a great effort of
welfare: it were almost impious to question the continued usefulness
of wartime devices like the Government distribution of vitamins for
children, or the body-weight survey.

All this controversy was bad for the Ministry of Food, because
the dogmatism of both sides got in the way of cool discussion of its
future, as well as hindering its operation in the present. If, on ac-
count of continued foreign exchange difficulties—the dominating
feature of the postwar economic scene—the Ministry could not be
ended, it was expedient that it be mended as soon as possible. If
partial or full decontrol were to be decided upon, the question still
arose of what, for each particular trade, could replace it. The long
duration of control—a thing wholly unexpected in 1936-39—had in
stself created a whole set of problems requiring to be resolved.
Would it, after ten years of Government imports of wheat, be pos-
sible to restore the competitive structure of the grain trade, that had
already long been losing ground in face of the great flour-milling

buying by civil serv
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combines?" Would it he desivable, even if it were possible, to re-
store the 16,000 slanghterhouses, reduced to 'i(blll(; l"(;(:ll)ll(l;’l(‘r the
I\'](';ll.(lll(l Livestock Control Seheme? Above :l“‘ the Il(l)l“lll% of i;n le-
menting the cuaranteed prices of farm prmlu(’-(- m'ul;' vwrm'mlvnl
by llll.f'\t‘l of Parliament in 1917, needed 1o be ’\vu;'l\'(-(l]uul ‘\V‘H
the J\’ll“i.\“"y of Food, with its power (subject to Treasury "l('r("(“-
;nf"nl ) l(r divoree, by subsidy, consumers’ and prmhu-(-r;; pr’i(:(‘-: lll;‘
»(f.\ll()("ln;:'ln.c for the purpnsf‘? ().r‘ was i, as a Committee of Inquiry
0 O argued. too much identificd with the interests of the distrib-
l.llm‘ﬂ _”u-. hated “middleman™? These and similar « m; ons wore not
lllunnnftl(-(l by party slogans about “free cnl(-rpr‘i\'v’l’ 'urtlu‘)‘lfh " :l‘l“il

('nnl.ml 1oparly rivalry for votes, morcover m;“(' ;l ]ik(('lm“lllll'lt (H‘)i
gzunzm.l pressure groups such as the f.-n'nu-,r.:; wuul;l be al ly' t ‘('\'(‘l‘l
ll'n-(]l.l(‘/ influence on poliey, compared with the |||1(>|'w-1|1i7“ l, ( (:;111;1(;r
tThis had begun to he true before the war. in the h i( ‘ f( 0‘”. lue
controlled marketing hoards.) , pertod et produed

CHARACTER OF 1OOD ADMINISTRATION

Co . Al
winet “h;){ll-’l(”“"' of the rather faded Ministry of Food of the
rl tetecti-f .l[( N "ld), ”l(,( ¢ (f, ‘(‘(l(’ lh(‘, ()l).\'(-rv(.l. to ““(I(‘l'["l[(‘ ils l)(‘r
ormancee; A as i N . ' ate 1t :r-
| l‘ " ; Jlllil:lh in the opposite sense Lord Woolton's prestisce, and
" wndda’s a generation before, caused their wartime f)(‘p'lﬂ
ments to gain credi N R ) : art d part-
\”h gain eredit for farsighted pl;mnmg of a rare kind. In both
wars there was- - - v 1 ; .
f(:(,(l(,(,,,,,. ll\(.}l\ (}m(, can readily come to believe  a golden age of
- o « ] 1t shone out by comparison with periods when the Min-
siry ol It as anifog ’ b > >
3),1 2) (]HN ‘Y]‘lh manifestly not fully master of its task. Beveridee (1
Y. L) describes v ored R ' oY ’
[tro]lcr { l‘)l(>:/ l)(:)”"l l-(-/lgn ”f Lord Devonport, the first FFood Con-
on practical ljin( s A }":”“‘] of food control without principle
wnantrehend es; o a seurrying hither and thither in chase of the
dfl>‘pu N“m ed consequences of ill-considered actions,”
‘or all the labors of the I : C e
-l ¢ 1c Food NN 13 T
much the same could be said of the v .([t)(,f(,l’l(,(, Plans) Department,
. : » winter : -
the reputation of the second Mini er and spring of 1940, when
. > second Ministry of Food, through faults b
no means entirely its . . / » ugh Tauits by
[ault ] y its own, stood at its lowest. In so far as these
aults were due o want of . i . SR A am HE
’ v consider o '
food but also for other as N idered program, not merely for
oot wae ’r aspects of war-cconomic policy, a determined
. ! » 29 . . . . -
o as made to correct them, to which the progress of the war
self o . i . gress :
itsell gave strong and decisive support. By, say. the beginni f
1942, the ends of food and i Y, say, the heginning ©
i arrie .y . .
coherent, in relati and agricultural policy stood defined and
, clation not only to cach other hut to the whole of the

*This was written before the decision to decontrol vrain | -
rol grain in the summer of 1953.
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war cconomy. The controversy between Government agencies, in
the heat of which those ends had been forged, was thereafter lim-
ited, for the most part, to questions of degree; of how far and how
fast a particular piece of policy, be it the concentration of industry,
the increase in the potato acreage, or the transport economy schemes,
should go.

So, loo, the means to carry out a thoroughgoing policy had been
much improved. The Government was now in possession of statis-
tical and other information about the country’s economic life that,
if it did not always bear the weight of the speculative structures
that were built upon it, was nevertheless far more abundant than in
the carly stages of the war. Forecasts of the rate of imports, in the
hands of the expert statisticians of the Ministry of War Transport,

anny accuracy. By the nature of things, such

attained an almost unc
ction: hence, for in-

forecasting was not possible for home produ
stance, the enormous food stocks of 1943 onward, deriving mainly

from the bumper harvest of that year. But, in a different way, the
knowledge gained by County and District War Agricultural Com-
mittees of the potentialities of every farm and every piece of land in
the Kingdom provided an indispensable basis for the production
achievements of those years. In the field of transport economy, the
impressive performance of the Ministry of Food was only made
possible by close and detailed study of the movement of innumerable
separate loads; similarly close and detailed study alone could reveal
fully the limited scope for “concentration” in the food industries.
In no aspect of Governmental economic activity is this prerequi-
site of detailed and exact knowledge more evident than in the at-
tempt to control and stabilize prices. For the want of a coherent
price policy at the outbreak of war the general weakness of civilian
Whitehall in economic strategy, and the particular failure of the
Treasury to formulate its principles clearly, are responsible. Other-
wise the policy of stabilization might have taken shape at the be-
ginning, instead of remaining unavowed till 1941. But in fairness it
should be granted that, in 1939/40, the means for putting into effect
such a policy were most imperfect even for food, for which the
control machine was comparatively complete. When, in response to
public complaint, the Ministry of Food began a hurried extension of
price control beyond the twenty or so staples, the results were any-
thing but satisfactory. For any but the simplest foods, even when
price control was reinforced by control of distribution and even
rationing, the fixing of profit margins that should not be €xcessively
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generous demanded months and even years of investigation. The
milk-price structire of 1912, like the zoning schemes and the food
standards and Tabeling reforms, was the result, not only of arduous
negotiations, but of painstaking “operational research.”

Achievements of this sort, thought out from heginning to end,
were, however, exeeptional. It is significant, moreover, that both in
milk control and food transport economy, the successful schemes
were preceded by others more ambitious and less studied, and that
the proponent of one of these-—Lord Perry—was foremost in de-
nouncing as a surrender to vested interests the plan that was cven-
tually adopted. Such erities commonly underestimate the difficulty
of reforming any complex cconomic organism, and, be they profes-
sional economists or businessmen turned planners, are apt to produce
merely tidy schemes, like the original one for fish distribution, that
break down on their first contact with reality. “Canst thou draw out
leviathan with an hook?” It was this complexity, this recaleitrance
of real life in face of the planner with his blueprint, that limited the
influence of the new machinery of forethought that the Government
had acquired. Of great importance for the broad outlines of the
war-cconomic plan-—~such matters as import programs, manpower
budgets, and general price policy—its influence on the actual ad-
ministrative process, on the devising and management of control
schemes, was for food at any rate quite small. The points-rationing
scheme is the only important food control measure that was the work
of professional economists; and they were quite deliberately excluded
from advising on its day-to-day management. The elaboration of
commodity controls, or of straight rationing, proceeded by an end-
less and patient process of trial and error, in which first principles had
little place.

The fact is that the very maturity of the British governmental
system, and its whole habit of thought, predispose it to an extreme
empiricism. Professor Tawney (4, pp. 6-7) has described how a
great body of economic controls in World War 1 was built up by
such methods:

. the impressive fabric of state control . . . was not deliberately con-
structed at all. . . | The different parts composing it had the common feature
of being a reaction to scarcity, actual or threatening, and of being jolted
forward by sueccessive changes which made scarcily more acute. . . . Thus a
collectivism was established which was entirely doctrineless. The most ex-
tensive and intricate scheme of state intervention in cconomic life which the
country had scen was brought into existence, without the merits or demerits
of state intervention being even discussed, .. . The economic breakwaters

THE TWILIGHT OF CONTROL 227

which. if seen as a whole, would have caused cries of alarm, grew, like coral

Ahs v ~ .. . . . -
islands, through the unseen activities of the industrious, but silent, insects
slands,

composing the Civil Service.

This phenomenon, Tawney notes, favored the .growt}.ld (zlf. the
control machine during the war, but also m_af:[e for its rapi 1sa}f)-
pearance, once the war was over, .under poh‘flcal pressg,re“g;)m t le
advocates of what President Harding called .normalcy. ar col-
lectivism had not been accompanied by any intellectual dconversm.n
on the subject of the proper relations between the state inb'ec?’nomlc
life. while it did not last long enough t(‘)‘ char}gf: soc1.al 1a 1t(si. .

’For “social” in that sentence read “administrative, an it rtr}xla);
fairly be applied to Whitehall between the wars. '1It is trtue ouiid
F. H. Coller, a shrewd and witty lawyer turned clm. serlvan , cou
write in 1925 that economists were gra.ldli?lly rep agllnég .avkv)yft:ri eras
the blunted instruments of State policy” (5, p- 3 h), fu . n:l,
surely, the qualifying words are what matter. Britis ‘ tpfio fess:;) al
administrators, for all that they hf:lve long been recru} eh rodness
. tellectual elite, habitually combine a high degree‘o shrew
ln:]i tical judgment with a distaste for systematic thinking, or
jtn anl;rra:te for]its application to their day-to-day problems. B.etzlveex;
(h wars, under Governments that, apart from two s_hort perio S‘Oh
rtnienority, Labour rule, were professedly opportunist .m.ldealmg tw1:

mic questions, there was no pressure upon civil servants to
o the time-honored principle, solvitur ambulando; negotia-
iesert“co;mon sense,” compromise, were not me.rely means to an
10(? ’ but often an end in themselves. (The Mumch. agreement. of
333,8 rlrllight be said to exemplify this method applied to fore.lgn
olicy.) Despite the plea of Beveridge in 1936 that feeding policy,
P 'y.d d the whole civilian side of the next war, should be 'fhoug%lt
and o (:f ce and as a whole, these habits of thought persisted in
o (‘i,a:f rewar planning, and remained powerful through(.)ut
the perio So mpuch is this so that one should, perhaps, view with
the w'a?'m any official paper, such as the Treasury memorandum of
silgzlglz;s The Course of Prices in a Great _War (2, pp. 47-48), that
a rs to be laying down general principles. The appearance of
pree r may mean no more than that an occasion has arisen
such @ ]Falf):r a statement of the kind; not that the whole of Govern-
:il:ztc;oslicy on the matters in question is, or will be, consciously
; i rinciples.
]mb}lte('i w;tfhcillllcr}slel,) inein)table that once such a statement has bee'n
enuncift’ed, however transient the occasion for its appearance, it
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should be referre .
o “ll( f(lnul to subsequently as the voice of authority. The
story o N ol . { .
hort y Y .lypnlhc sis of the 25 pereent eut (i.e.. fall) in food im
wibs moaomq ey . N AT Hi -
e m'g;ljm \\f.u adopted by the Committee of [mperial De-
g 36, and transmuted by 1933/39 into («) an argument
¢ B } ¥ - < <
rea }])”}% would not be scarce at the outset of a war ‘lll(T (h) a
son tor mereasi adineg : vl ¢
war })r '\ ' ({l\lll‘r!\ l()(“l”l;_’\.\' (){ f”()“ OVerseas l’y one lllil‘(l sh()ll](l
¢ cak ou : - . i - ;
bew il (;(,, 'l ), 'pp. 03 -67)  illustrates very well what may hap-
Conomie i at m
o flirst oni {n;(, d(ylll(lll\“d(()]u\‘ are accustomed to refer ““ly mr““y
sUprinciples. Their exens
no one Ewml ll es. Their exeuse was the less in this instance because
tion of fault ;”P[NN that political expediency dietated the formula-
So 1o ¢ _”Y }'YI’”!”N‘M'H about the economic aspects of a future war
. o with the l('\'i(r“ “f ” . e R « AL
. 1 I M .
found, when it cam o ain rationing scheme, which was
ame into operation in 1910, to |
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have been inf : ‘l Y I"‘V;"'“]K(‘. in 1936, and which could certainly
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¢ ree ortag ) ..
documents of World War | o ’f‘ilklln!y from the remaiming
Not that thes '
these documents
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trators proper—was to learn from the experience of others, particu-
larly if this meant the application of critical analysis to it. For all
Lord Woolton’s panache and business shrewdness, for all the bril-
liant staff his Ministry recruited, the qualities most evident in its
work are not brilliance In formulating policies, or virtuosity in
their execution, but doggedness and patience in retrieving situations

nt is an important one for those

and sceking new solutions. The poi
who seek to explain the triumphs and failures of British administra-
tion, since it illuminates both. The rationing schemes, as they even-

tually matured, show the method of trial and error at its most
successful; the postwar Groundnuts Scheme exhibits the method’s
weakness on an unprecedented scale but is, in the writer’s view,

wholly typical of it.
n extricating oneself from difficulties are

Ingenuity and skill i
qualities not to be despised in an administrator; but the sight of

them constantly displayed nevertheless throws doubt on his mastery.
The recourse to a planned economy, whether for war purposes or in
deference to socialist doctrine, called for new habits of thought
among the officials who directed it. The old qualities of fairminded-
ness and patience in negotiation, for which the higher civil service
in Britain is justly celebrated, were still indispensable; but fresh
sorts of skill, technical or commercial, had to be brought into service.
Above all, it was necessary to develop in the economic field what
corresponds in the military field to the arts of strategy, tactics,
logistics, and deployment. Beveridge, contrasting the “period of
food control without principle on practical lines” under Lord Devon-
port with that of Lord Rhondda which followed it, makes the point
with characteristic force (I, p. 341):

ndda were both economists, that is to say, they

considered the remoter as well as the immediate consequences of their own
they were both of the tiresome sect which keeps on asking what

exports if one shuts out imports.

Mr. Runciman and Lord Rho

acttons;
happens to
There were all too many occasions in the second Ministry of Food
when the voice was the voice of Lord Rhondda, but the hands were

the hands of Lord Devonport.
THE ACHIEVEMENT ASSESSED

If the achievement of the United Kingdom Government in war-
ood and agricultural policy is, that is to say, rather more hum-
ner than contemporary ?ropaganda
and if, as regards home production

time f
drum and improvisatory in man

would have the outsider believe,
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i particular, jt cnjoyed a well-deseryved rood fortune, nevertheless
it 15 more than imposing in extent. The figures of food imports
really sum it up.

Calendar v AMitlion tone
1931 38 averawe ..o oo
1910 oo 8.8
L R It S
1012 0
L P I .
ot oo 1o

By a combination, that is to say, of increased home production
with conservation measures, regulation of distribution, and changes
in dietary pattern, it proved possible to sustain the nation in health
and efliciency on imports that, for the last three years of war, aver-
aged only half the prewar figures. Moreover, stocks of food in
September 1915 were perhaps twice what they had been in 1939,
Though in execution the measures adopted 1o achieve this result
were complicated and exacting, in principle they were simple. The
most important import economy cousisted in climinating animal
feedstuffs almost entirely, The import of maize, oilcake, and “feed-
ing” barley and oats, some 5 million tons annually before the war,
was reduced to negligible proportions after 1941, A further million
tons a year was saved indirectly, by the raising of the extraction
rate. Nearly one and a hall million tons 3 year was saved on fresh
fruit and nuts; sugar imports, from 1942 to 1944, averaged one
million tons less than before the war. Sugar, indeed, was the single
staple food (if one count butter and margarine as interchangeable)
for which the ration represented a really severe cut in supplies. Ra-
tioning for other foods was fargely necessary to restrict demand
from rising as a result of war prosperity, and as an adjunct to price
control.

It was the peculiar good fortune of the United Kingdom that
the perfecting, by the process of trial and error that has alrcady been
described, of the food control machine, and the full release of the
productive resources of agriculture, dormant during the interwar
period, coincided with the period of greatest national need, from
1941 onward. Had that trial come carlier in the war, both must
have been found wanting. Again, the decision of the United States
to grant Lend-Lease aid was timely, not only because dollars for
food had run out, but because with the assurance of American sup-
plies, the fuod production campaign could be planned for maximum
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shipping economy without forcing the British public (;n to a rllear-
peasant diet that might not only, fpr shef'sr unfamiliarity, lave
seriously affected morale and industrial efficiency, but put a strain
on the food administration that it was unable to bear. Lend-Lease,
morcover, reinforced the policy of food we]fz}rfz, no}t) mer;:}y bfy sug
plying such things as concentr‘z‘lted orange ]illlce, 1'ut afso,rioorritiles
stance, by making it easier to “put across” tl edpo icy o pd e
in liquid milk. So too Lend-Lease cheese, drle. egg,ﬁcannle meat,
and canned fish relieved anxieties abOI.Jt supplies of first-c as(,is I:TO;
tein: the two last enabled points rationing to get Oi':f t}? aMg'O(? ts arf
and incidentally helped to restore t'he reputation o the 1(;115 r.zn(;
Food, smirched just then by its dealings with mllk,'eggs, and onions.

: in short, the diet of the British

Without Lend-Lease supplies, i
reo0 )lcl must have become patently inadequate fo.r heal_th and morale.
IW:a; it adequate with them? Some of the difficulties and weak-

nesses in the various attempts that have b.een madef t(t)hass}?ss tltr,

whether by calculation or inference, were pomtefl out 1r.11 b<la ct :pt }?e
Ifare. That, in terms of nutrients, the diet available

overawe civ ’ anything, better than before the war may be

Qe wvilia as, lf . .
mverage dvl o v That certain health indices generally held

ithout ado. 1t ¢
ecepled v 01 with the state of nutrition, such as infant and

to be connectec .
maternal mortality rates, reached new favorablt? levels is equally
undcniflblc Moreover, disquieting developments in the earlier years

of war, such as an increase in tuberculosis and anemlg ?mt(;lnglcfrr-
tain se,ctions of the population, were halted olr relxierse. ::inez Z;d
years. Industrial productivity was 1n generi .fvtw.a tx}r:alcnoal mir;es_
the exception to this rule—output per man:sll bm (:S al mines
does not seem to be correlated, by impartial observers, th inade.

te food supply. (Miners, however, continually demanded, an
qua

after the war obtaine
This is not to say t

d, an extra meat ration.) .
hat the diet, or its distribution, could not have

mption Levels Inquiry of 1944 noted that
been l.)et;;:re‘(:-l e’{th:ogl(;?}??ngpto be desired, and this not merely from
esthetica’y ! f luxuries like cream. There was, investigators re-
the absenceho tage of foods suitable for entrees—meat, fish, fresh
marked, 2 sho 8 1d himself add to this list an insufficiency of

iter wou .

s Tl:'?:ﬁ;ly for cooking, and an excess of potatoes; most Brit-

fats, par’ however, would probably have complained most about
?

ish people, {f quali rked on b
. The debasement of quality, rema y
the shortage of sugar ¢ the earlier period of control, was notable:

; ture o
Beveridge as a fea r i -
uccilence in the wartime sausage, and even such minor sub
no s
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stances as the tomato sance round canned bheans (]('privml of its
svor; corn flakes replaced by wheat flakes. (There was talk of in-
(‘Il.l('lll;{ potato flour in a good many manufactured foods, hut happily
this came to nothing.)

On the whole these “austeritios” could not be dispensed with,

though .lhvr(- must be some reservations about some of the pettier
cconomies enforeed in the name of victory. As Mr. Churchill, who
never lost his sense of proportion in these matters, once told his col-
leagues, the United Kingdom was “a modern community al war,
and not Holtentots or Esquimaux™ (2. p 39100, When, in mid-1912,
there had been talk of drastic economies in consumption to save still
more shipping, he had written {2, p. 125}
Al the cost of much internal friction and disturbanee we may by “tighten-
g the belt™ save perhaps a million tone, Whether this should be dun: as
11_101‘.-11 exercise should be carefully weighed. Iy can, however, have no appre-
<l‘luil»|vlt-ﬂ(-(‘t upon the problem of maintaining our war (-”«;rl at home and
abroad,

The Prime Minister disliked even more than most the shifts to
which the Ministry of Food had been driven by shortage of supplies,
‘:md could not rejoice with those physiologists and ()Slors who saw
in the war a golden opportunity to foree the public to cat more of
what they thought was good for it and less of what it liked. As early
as 1911 he had expressed alarm at the austere tendencies of food
policy. Without such counterbalancing influences, the diet might,
through sheer ingonuity and devotion, have been rendered intoler-
able.

The Ministry of Food prided itself, hoth during the war and
after, on having sceured fair distribution of food. (A review of the
eritcr’s first official volume, by the ex-Minister of l"oo(i Ml‘ John
Strachey, was headed “The Ministry of Fair S}mrvs""im(l‘ “fair
slmrfrs” here may be taken, perhaps, to mean much the ;'lm(‘ as the
(,)!d Socialist slogan, “to each according to his needs.”) )H‘((m"}/lltj the
aim had been to combine general equality of ()pp();tunily E)r )a]l to
sccure ’t’hu ])us.lc fmfds with special priority for the “vulnerable
groups. Leaving aside the latter—the welfare aspect of food pol-
icy how far was the general aim achieved? Did marked dispari-
ties of consumption survive all hut universal control and rationing?
N One may ])('l.'ll:ll)s l).est begin to answer such questions by saying,
as thf' M.mls‘lry itself did at an carly stage in its career (6, p. 125):

R;lll()lllll.'r',,l.\' essentially inequitable; ilrpl'()vi(l(-s the s;um’-, (quantity
of an article for cach person without any consideration of their
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needs or habits or of their capacity to secure alternatives.” For all
that it was written with an ulterior motive—to secure more shipping
for food - that assertion is true, more particularly of straight rat.ion-
ing; points rationing is on this ground prefe.ra‘ble. It was notorious
that ratjoning hore most hardly on those llYlng alone, least upon
those families whose capacity for mutual adjustment was greatest;
particularly was this true of meat and of the more deS}rable ‘I‘)om.ts
foods such as canned salmon. Ready access to unrationed “main
meals,” however unattractive, in a restaurant or works canteen3 af-
fected not merely an individual, but his whole fz’lmily. (The writer,

ate five lunches a week “out,” virtually all th'rough
the war.) 'I:he rationing system favored those with tiny children
adult rations of everything except meat); by contrast, the
s during school holidays was a recurrent night-
it does not follow necessarily that all
ning and coupons for meals,
would have done so in

for example

(who got
feeding of adolescent
mare for mothers. Of course, .
the measures, such as differential ratio :
propounded to secure greater paper equality,

rractice. )
: f inequality arose from the persistence,

A less universal source o ; > fre © persistence,
already noted in the discussion of points rationing, of methods o

allocation related to a datum performance. Mov?ments Of.popula-
tion had a way of making such methods inappropriate; so n;:g(lln wa:i-
prosperity in areas like South Wales where unemployrrTiant a ulsi
to be rife, giving traders there a low datum for semiluxuries like
On the other hand, prewar habits mlg'ht work to an
d, with its high consumption of bakery

“smalls,” retained a proportionately h'igher title to sugar and ﬁ'llt]:
for making them. (On the other hand, it went shorter of winter mi
than England and Wales.) For fresh fish, a uniform per cap1tg
distribution could not be accomplished; for manufactudrmg mela}t
(for sausages and meat pies) it was not even attempted. Supplies

to catering establishments were on an equal footing; but inevitably
: more establishments—and hence more food—than

canned fruit.
area’s advantage; Scotlan

some areas had
others. here were limits to the ability of the con-

least, t
Last, but 10 e home-produced foods. Eggs, poultry, rab-

g hands on
lt)ri(t)llelsitro xl:llzatafresh fish, milk—for none .of these'could the
pl-m’luget(: be made to ration himself, his family, or friends; and

especially after the war, the supplies of the first four of these pass-
mL ‘of(ter}: uite legitimately, through uncontro!led channels were s9
gr:"'lt as to(I reduce markedly the amounts available to the unprivi-
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leed consumer, T, wealthy man whye, kept, on rationed leedstufls,
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ten years repetition of food control h(h,'l“}l,.::wmther’ s view, done
nothin,: »lu upset his judgment of 1928; ‘1 (;;,by e ot
The w:'y fact that the State has, pcrfm'cceqnd e s
‘ ontier of ils economic g ol operations has
Nended so far the frontier o 5 e mic Socia’ oper
:;\l(]'l('li X :‘!' lf\luf husbanding a limited store of
Ktde the task shy

ion of agri-
at the regulatio ;
) went one. Few people now suppose th} rices and markets. is
A urgent one. ) wen the guar.'mty.o p in many other
cultural marketing, (’r" in the United Kingdom, as i i
e e f
likely 1o be abandone ;an cceeded, as i .
" '); y the agricultural industry has Sunt claim for preferential
Couy 108 Pe ‘ 3 N _
\;V :ll ;HW’". l iTl begring out 2 pclrlm 'mse such as State dlspossis
Ori { Y ‘ - rie
/clcome corollaries, likely to make the
‘calment, and the unwe : e not likely ’
"l'( lm))f( farmers found to be mcompet?gt’l;;:mlish National Farmers
ook State guaranties. The Iing of the decision
industry renounce Sta 5] tly when, apropos ot
Union evoked some derision recen y arketing, it remarked tha
to 'tl)()liglx the wartime control O_f €88 I;:.n out practical ways of
; re ould be some difficulty in wordl g uaranty of prices and
““L' " both freedom in marketing an af titate control or “free
securing b > orters o : ‘
T whether supp nting the best o
markets. To many, like another case of wa diti
. . tion
‘nterprise,” this sounded like it s in the long trads
(’mupnb“l/’ls To the historian, however, o the heyday of laissez
hoth W(l):' ( l' not wholly abandoned even in
of mankind, t of
. ] ch and what sort o
faire. is to be hoped that the question of hov:)/nrlniz affairs may come
s tlo- State shall exercise over ecor:}s British experience in
(:ontrol_ 1 'I“ to be settled on practical grount t;) those who favor com.
ersasihe ¥ ation gives no sort of suppocll” techniques of “plan-
food adrpmnstrd sake, or suppose that mo e?Ch the old arguments
trol for its own 4 the point at whi .
ing” have been perfected to the p alid. For all that the wartime
ning llectivism are no longer v lar support that no peacetime
against C(’nt enjoyed a degree of pt()ipufar lepltjhat it could draw on
Governme ommand, for d
: can hope to ¢ normally be spare
Covcrllm(’f deinistrative talent that could nosre addedyto a senior
Pl tivities, for all that these assets WI free from political
from Olhﬁ:r aclrawn f’rom an elite and singularly fr;ae RN e
ivi > ce ¢ . 00
Flwl S(’»r:l'md financial corruption, the succgss 1(;06 market foroee,
Jnﬂulenbb‘o‘mrht in effort. The atttempF to' le};f rule of thumb, by
dleurl')(;nce tt(J) which calls only for apphlcailo? intelligence, meant a
obedi g X . tinual aler
. - ng con . b of
onscious direction requiring ding members
U)“TC“:)‘:: the controllers so great tha]t S(?tver']%l It(}afe hforiousness of
stram »eon oke down under it. f: ]
inistry of Food broke r tified from persona
the Nlmlhll); - the carlier war, Beverldge testifie 1
food contro ’



230 FOOD AND AGRICULTURE IN BRITAIN

experience; and it is here, perhaps, that his judgment retains its
greatest validity. 1. G. Wells, despairing of homo sapiens a few
years before his death, put the point more vividly, when he wrote
of “Mind at the end of its tether.”

This may scem a harsh and ungracious note on which to end a
survey of so wide and rich a field of accomplishment. But the writer
is convinced that it is the proper one; not primarily because ration
cards, permits, and orders can be irksome (as much can be said of
the motoring Laws), but because they represent the wasteful use of
a resource  firstelass administrative talent of which no country in
the world has enough. We should acknowledge and take advantage
of the incidental bhenefits that control ll('ll)(‘,(l to conler, whether upon
the state of nutrition of the poor or the state of repair of the nation’s
agriculture: we should deny to control in itsell, and as a whole, any
merit beyond that of necessary evil. Only by such rigor in sifting
out the less necessary tasks of the Welfare State, will it be possible
to keep efficient the discharge of those tasks that all would now

agree are essential.
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CHRONOLOGICAL TABLE

Committee of Imperial Defence sets up Food Supply
cubcommittee. Beveridge inquiry into rationing.
Food (Defence Plans) Department formed within
Board of Trade.

Decision to set up “shadow” food control organization
announced.

Agricultural Development Act; increased subsidy on
cercals, subsidy on fertilizers.

Government buys security stocks of wheat, sugar, and

whale oil.
Munich erisis brings about enlargement of Food (De-

fence Plans) Department.
National Register to be compiled in event of war.

Plowing-up grant of £2 an acre announced.
Government decides to purchase reserve of tractors.

Further purchase of whale oil.
Purchase of Canadian wheat futures.
Formation of Ministry of Food. Establishment of

County and District War Agricultural Executive Com-
mittees. Fish Distribution Scheme started and aban-
doned. National Register taken.

Decontrol of margarine and cooking fats.

First discussions of Subsidy Policy. Farm-price guar-
anties announced.
Rationing of bacon, butter, and sugar. Price control

of oats.
Control of livestock slaughtering, marketing, and prices.

Meat rationed. Import of all foodstuffs subjected to
Lord Woolton succeeds Mr. W.

government license.
S. Morrison as Minister of Food.

Mzr. Churchill forms coalition government. Lord Wool-
ton continues as Minister of Food; Mr. R. S. Hudson
becomes Minister of Agriculture. Agricultural produc-
tion program stepped up; rise in farm wages and prices
arranged (effective July 1940).

National cheap milk scheme for mothers and children
receives Cabinet approval. Perry Committee on Milk
Distribution appointed. National farm survey begun.
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July Rationing of tea, margarine, cooking fats.

Sl‘,)h'l“lu'l‘

Octoher

November

December

1941: January--
June
January

February
March

April

May
June

July

September
October

November

December

1942: February
March

April

May

Abrapt fall in food imports. Communal feeding move-
ment Lunched. Heavy air raids on London begin. Au-
tumn glat of home-killed meat.

Subsidy on animal feedstufls, “Rationing” of potassic
fertilizers,

Publication of Perry Committee’s Report,
“Satnration™ air raid on Coventry hegins new series of
attacks on provincial cities.

Stand=till order on prices of manufactured fonds.

Abortive campaign for compulsory slaughter of live-
stock.

Food Salvage Organisation set up. Sharp fall in meat
ration.

Rationing of animal feedstuffs,

Feeding of millable wheat to livestock forbidden.
Rejection of Perry Report announced.

First attempt to restrict milk supplies to nonpriority
consumers,

Formation of Government-owned company to market
carrots and onions.

Budget speech announces policy of price stabilization
through subsidies.

Cheese rationed. End of sustained air raids,

Jam rationed (after minimum-share scheme).

Eggs “quasi-rationed.” Control of white-fish prices.
First substantial shipments of Lend-Lease foods arrive.

Order controlling food substitutes,

Milk “quasi-rationed.” Food Transport Order.,
Rationing of farm machinery.

Carrot advertising campaign. Wet-salied eod advertjs-
mg campaign.

Points rationing scheme begins.

Government jssue of vitamins to mothers and young
children.

Soap rationed,

National Vegetable Marketing Company [April 1941]
to be wound up. Flour extraction rate raised to 85 per-
cent.

Price control imposed on catering establishments,
Virtual beginning of “concentration” of food industries

“White Paper” on Milk Policy.

1943

1944:

1945:

1946:

1947:

1948:

June
July

August

September
October

January
May

July
September
November

December

January
May
June

July

September

May
July

December

August

November

April
July

CHRONOLOGICAL TABLE 241

“Rationing” of phosphatic fertilizers.

Rationing of chocolate and sugar confectionery.

Tea ration withdrawn from children under five.
Feedstufls for pou]tryke'eperi issued in return for sur-
render of egg “registrations. o
“Sector scheme” limits radius of wholesal.e dlstrxbutll(?n;
retailers of many foods confined to a single supplier.

Manufactured Foods Order. .
New marketing arrangements introduced for milk (Eng-

land and Wales only). White-fish zoning scheme intro-

duced. .
“Dilution” of bread with barley and oats begins.

i hinery.
Order controlling farm mac .
United Nations Food Conference, Hot Springs, Va.

“Safe Milk” policy announced. toed
i introduced.

Points- on banking scheme in '

o Woal ter of Reconstruction;

y Woolton appointed Minis

iuocrcdcede(zio as Minister of Food by Colonel J. J.
Llewellin. '

Bread dilution discontinued.

Food Standards Regulations i%sued. i
Four-year guaranty of farm prices promised. b
Flying-bomb attacks on London and S.E. England begin.
ns General Election. Sir Ben Smith

Labour Party wi T. Williams, Min-

appointed Minister of Food; Mr.
ister of Agriculture.

End of Lend-Lease supplies.
French, Permanent Secretary

Retirement of Sir Henry
of the Ministry of Food.

Mr. Strachey succeeds Sir Ben Smith.
Bread and flour rationing introduced.

Civic Restaurants Act.
ure Act establishes guaranteed prices and mar-

Agricult nt footing.

kets on statutory permané
Potatoes quasi-rationed.

End of potato “rationing.”
Fnd of bread and flour rationing.
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Abvssinian erisis, 9

Acts of Parliament: Agricaltural Mar-
Keting Aet, 5; Agriculture Act (1920),
4: Agriculture Aet (1937), 11, 73;
Apriculture  Act (1947), 220, 221;
Civie Restaurants Act, 175; Crown
(Emergency Appointments) Act, 19;
Emergency Powers Aet, 17; Fssen-
tial Commodities (Reserves) Aect, 14,
73: Food and Drugs Act, 195; Wheat
Act, 6

Administration, character
f(m(l, 190 ﬁ., 2]5, 224 fI.

Admiralty, 8.9

Agrieultural Departments, 4, 36, 40, 41,
61-62, 84, 215

Agricultural  Executive  Committees,
War, 31, 32, 35, 44, 45, 72-76 pas-
sim, 82, 89, 225

Agriculture, 4, 7 8, 11, 70 ff.

Agricalture and Fisheries: Minister of,
4,39, 43, 95, 218, 219; Ministry of, 7,
30, 32, 103

Air raids on the United Kingdom, 49,
160-72 passim

of British

Baby foods, 130, 146-47, 222

Bacon, 6, 20, 132, 133, 151, 188, 197

Banking scheme for points coupons,
121 ff.

Barley, 6, 33, 37, 38, 40, 71-72, 179,
180 -81

“Basal diet,” 50

Beer, 35, 72, 138, 179, 181

Beveridge, Sir William H. (later Lord),
4, 9, 10, 12, 17, 20, 80, 81, 86, 111,
140, 158, 161, 179, 198, 224, 227, 228,
229

Biscuits, 125, 126, 136

Body-weight survey, 156, 157, 223

Bread, 83, 177 1.

Bread rationing, 129, 182, 185, 189, 220~
21

Breakfast cereals, 119, 127, 137

Brewing, see Beer

British Medical Association, 151, 157

British Restaurants, 166, 167, 172 L.

Budget speech of 1941, 112, 152

Bulk purchase, 199, 217
Butter, 6, 20, 23, 24, 151, 200

Canada, financial assistance from, 70, 75

Canadian Wheat Board, 199

Candy, 51, 207

Canteens: mobile, 166-67; school, 167—
68

Carltona Limited (lawsuit), 134, 194

Carrots, 34, 52 f., 59, 63, 112

Catering establishments, 25, 173, 208-
12, 222

Cathcart, E. P., 34, 143

Cattle, 6, 34, 36, 38, 41-47 passim, 86—
9 passim, 234

Cereals Control Board, 12, 17

Chain stores, see Multiple stores

Chamberlain, Neville, 20, 186, 208, 216

Channel Islands potatoes, 85

Cheese, 131, 200

Churchill, Winston S., 26, 32, 62, 139,
172, 182, 232

Cocoa, 129

Cod, salt, 183, 220

Cod-liver oil, 146-49 passim

Cold stores, 50

Coller, F. H., 227

Colwyn Bay, 43, 170, 171

Combined Food Board, 157, 183-85, 188

Committee of Imperial Defence, 9, 10,
11, 161, 162, 228

Commodity directors, see Trade direc-
tors

Commodity divisions, 15, 191

Communal feeding, 165, 172 ff.

“Concentration” of industry, 131-35

Consumer-retailer tie, 21, 113; see also
Registration

Consumption Levels Inquiries, 157-58,
184, 231

Consumption policy, 50, 155 ff., 185

Cooking Depots, 167-68

Co-operative societies, 96, 103, 133, 138

Corn, see Maize

Cost-of-living index, 64, 65, 112, 153 ff.

County War Agricultural Executive Com-
mittees, see Agricultural Executive

Committees
3
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Coventry, air attack on, 169
Crackers, see Biscuits

Davis, Joseph S, 187

Defence Regulations, 95, 195

Devonport,  Lord  (Food  Controller
1917), 229 ,

Dict, United Kingdom wartime, ade-
quacy of, 231-32

“Dilution” of flour, 179

Dispersal of food stocks, 161

Distribution, rationalization of, 107

Diversion of shipping, 187

Divisional and local organization of food
control, 16

Dog food, 82

Dollars, U.S,, shortage of, 33, 219, 230

Dried egg, 183 '

Dried fruit, rationing of, 120, 125

Dried Milk, National, 146-48

Drummond, Professor (later Sir) J. C.
143, 155 '

Economist, The, 193

Eggs, 58-64, 158

Eire, 43

Elliot, Walter, 143, 144
Expenditure rationing, 116-17

Farm machinery, 75-77

Feedstuffs, animal, 31-35 passim, 42-47
passim, 57, 59, 88-89, 94, 212-13, 230

Fertilizers, 72-74

Fish, 64-69, 220, 226

Flax, 72

Flour, 171, 220-21; flour extraction rate
89, 178-79, 185 ’

Flour mills, effect of air raids on, 171

Fo;zd, Health, and Income (Orr), 141-

Fozozfg Ministry of (1917-21), 34, 204,

Food Control Committees, 16

Food (Defence Plans) Department, 9 ff.
93, 140, 142, 162, 197, 199, 200, 204

Food offices, local, 113, 122, 221

Food standards, enforcement of, 195

Ford Motor Company of England, 75

Foreign exchange, shortage of, 35

French, Sir Henry, 218

Fruit, 81

Goat meat, 182
Grain trade, 201, 202, 223

Groundnuts scheme, Fast African, 54,

229

Haneock, Professor Sir Keith, 41, 162

Health, Ministry of, 141, 143, 144, 146,
118

Health, public, effect of wartime food
supplies on, 231

Haous, see Pigs

Hot Springs (Va.), Food Conference at,
216, 217

Hudson, R. S., 43

fee cream, 100, 182, 196

Import program, wartime, 27, 29-30
Imports, level of food, 27--30, 49-50, 230
Inland transport difficulties, 49-50
Imlcérélaliunal Emergency Food Council,
Iml%r_;m!innnl Wheat Agreement (1942),

Jam, 114, 131

Kalecki, M., 117
Keys, Ancel, 158

Labor, farm, 72, 17-719

Labour, Ministry of, 152, 153

Legal aspects of food control, 194-95

Lend-Lease, 70, 75, 118, 147, 148, 183,
184, 185, 198, 219, 220, 23031

Lef;r Brothers and Unilever, Limited,

L}censing of food undertakings, 198-99

Livestock, 4, 35, 36, 41-48, 86-90; con-
trol scheme, 37-38

Liewellin, J. J. (later Lord), 188

Lobsters and crabs, 210

Lo‘cal authorities and communal feed-
ing, 165, 172 f.

London, air raids on, 163-65

Long-term contracts, 199-200, 217

MacDonald, J. Ramsay, 5, 91

Maize, 27, 37, 42, 89

Manpower, 23-107; see alse Labor
Manufactured foods, 130-31

Margarine, 20, 24, 151

Marg'ins Committee, 198

Mg;‘}glns of profit, 94-98, 104, 107, 197~

Markelin‘g boards: agricultural, 5-6, 13,
17; Milk, 5, 45-46, 88, 91-94, 96, 99,
100, 101, 104, 105; Potato, 81, 150-51

INDEX 245

Meat, 42-43, 200, 208 ff., 223

Medical Research Council, 156

Milk, 34, 41, 42, 46, 47, 87-90, 91 ff.;
distribution costs, 92; marketing
schemes, 6, 88, 91-94; testing scheme,
90

Ministries, see under Agriculture, Food,
Labour, etc.

Morrison, W. S., 19, 95

Multiple stores, 121, 123, 124, 125

Munich ecrisis, 13, 74, 111

Mussels, bottled, 182

National Calf Starter, 88

National Dried Milk, 146-47, 148

National Farmers’ Union, 75, 217, 235

National Federation of Corn Trade As-
sociations, 201

National Milk-Cocoa, 150

National Milk Scheme, 87, 94, 99, 145~
47, 217

National Register, 22, 207

National Vegetable Marketing Com-
pany, 52 fL.

National Wheatmeal Loaf, 178

Nutrition, principles of, and food pol-
icy, 51, 140 ff.,, 155 ff.

QOatmeal, 28, 119, 156

Oats, 28, 35, 37, 47, 7], 72; in beer,
181; in bread, 180, 181

Oils and fats, 171-72; see also Butter,
Margarine, Whale oil

Onions, 53 ff., 112, 114
Orange juice, concentrated, 148, 149
Orders Committee of Ministry of Food,

196
Orders, Statutory Rules and, 19, 194-

97

Qrr, Sir Jobn Boyd (later Lord), 34,
141-43 passim, 155, 217

Orwin, C. S, 5

Pasteurization of milk, compulsory, 108-

09
Perry Committee on milk distribution,

95 fI.

Pickles and sauces, 183

Pigs, 5, 6, 36, 38, 43, 44, 47, 48, 70, 82,
85, 86, 87, 212, 213, 214

Plowing-up campaign, 31-35, 47, 70-71

Points rationing, 112, 115, 117 f., 205,
206, 220, 226

Potato flour, 179

Potatoes, 33, 34, 35, 38, 72, 79-86, 183,
222

Poultry, 28, 48, 59, 86, 214

Price control, 196-97, 225-26

Price stabilization, 60, 65, 112, 152 ff.

Price structure for milk, 103-07

Prisoners of war, employment of, 79

Production, agricultural, 3148 passim,
70-90 passim, 230

Profits, see Margins of profit

Pulses, 119

Queen’s Messenger Convoys, 167

Ration books, 25-26, 113, 149, 150

Rationalization of milk distribution,
103-07

Rationing, 9, 12, 13, 19-26, 111,
203 ., 228, 229, 230, 232-33; of
bread, 220-22; of feedstuffs, 42, 45,
212-13; of potatoes, 84; of meat,
208 ff.; of milk, 102; of tea, 206

Registrar-General, the, 207

Registration of consumers with retail-
ers, 21, 113, 203, 205, 206, 207, 212

Remuneration of controlled firms, 201-
02; see also Margins of profit

Restaurant mesls: control of, 182, 208—
12 passim; proposal to ration, 129,
182, 210-11

Retailers, control of supplies to, 21, 203-
08

Rhondds, Viscount (second Food Con-
troller, 1917}, 51, 218, 224

Rye in the loaf, 181

Salaman, Redcliffe N., 82

Salmon: canned, 127; smoked, 182

Salvage of food damaged by enemy ac-
tion, 170-71

Scientific advice, influence of, 35, 52-53,
81-82

Scientific Food Committee, 34, 52, 81

Scotland, 196, 233

Self-suppliers, 212-15, 233-34

Sheep, 6, 36, 38, 4, 47, 70, 214

Shelter feeding in air raids, 166

Shipping, 37, 177, 183

Simon, Sir John (later Viscount), 152

“Slaughter policy,” 41-48

Smith, Henry, 153

Smith, Sir Ben, 218

Snoek, 220

Soap, 135, 188, 203

3
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Soft drinks, 134 35, 201

Starling, . H., 159

Statutory Rules and Orders, 19, 19497

Stock levels, mininmn, 184-87

Stocks, prewar seeurity, 8 9, 13 15

Strachey, John, 214, 218, 219.20, 223,
232

Subsidies, agricultural, 6 7, 39-140; cost-
of-living, 150-55, 220, 223

Substitutes, food, 131, 132

Sugar, 6-7, 14, 20, 130, 131, 152, 201,
204

Sugar beet, 6, 71, 85

Supply, Ministry of, 72, 73, 76

Surveys of food consumption, 156 fI.

Tawney, R. 11, 226 27

Tea, 24 25, 151, 196, 203, 206

Titmuss, R. M., 141, 149, 163

Tobacceo, 153

Tractors, see FFarm machinery

Trade, Board of, 75, 117, 132

Trade Directors in Ministry of Food, 15—
16, 17, 136, 191-92

Transport, inland, economy in, 131, 135
39

Transport, Ministry of, 136, 194

Travelers’ rations, 21

Treasury, H. M., 7, 37, 39, 60, 144, 152,

155

L

FOOD AND AGRICULTURE IN BRITAIN

United States, 177, 183, 184, 185, 188;
Department  of  Agriculture, 1413
Food and Nutrition Board, 158

Utility-clothing scheme, 154

Variety in diet, 183
Victory dishes, 183
Vitamins, 80, 146, 147 50

Wages, agricultural, 39, 40

Wartime  companies  and
200 02

Welfare 'ood Scheme, 14950

Wells, H. G., 236

Whale oil, 14, 15, 171 72

Wheat, 6, 8, 14, 27, 28, 33, 37, 38, 39,
47, 70, 71, 72, 85, 186-87

Wheat Commission, 6

Wholesaters, 122, 123, 124, 137, 204

Williams, Tom, 219

Women’s Land Army, 77, 78, 81

Women's Voluntary Services for Civil
Defence, 167

Wood, Sir Kingsley, 152

Woolton, Lord, 24, 43, 51, 53, 54, 59,
62, 63, 95, 97, 116, 135, 172, 173, 174,
190, 192, 218, 220, 223, 224

associations,

Zoning of food

135 39

deliveries, 66-68, 127,



