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A serics of hypotheses on the role of the individual
administrator in famine relief are proposed and three arve
examined with respect to case studies of famines in India
{1896 and 1906—1907), Uganda (1908} and Lombok (1940),
While the evidence is not conclusive, the focus upon the role
of the individaeal administrator offers additional insights
inte the compexities of officin] response to fuminces,
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INTRODUCTION

While many studies of famine have been concerned with
their causes and results, few have attempted to assess in any
systematic way the role of the individual administrators in
the management of the crisis. The aim of this paper
therefore is to suggest a framework within which the role of
the individual administrator might be assessed and to
provide some evidence on three components of that
framework. We first outline the proposed framework and
then examine three case studies which we believe illustrate
separate propositions,

It is possible to hypothesize that the individual
administrator’s actions may influence the oulcome of
famine relief measures and that those actions may be the
result of several possible biases in the adminmstrator’s
attitudes towards the famine itself. While there can be little
doubt about the validity of the first proposition, it may be
uscful to rehearse some of the possible biases implicit in the
sccond. These biases can be set out as a series of hypotheses
ranging from the null hypothesis that there are no
observable biases, through to a series of hypotheses which

*The authors are Senior Lecturer in History, Reader in
Geography and Lecturer in Asian Studies respectively at the
Flinders, University of South Australia.
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suggest that there will be evidence i the actions of the
administrator of definable biascs which can be secn to hav
a measutable cffect (either posilive or negative) upon (i
managemen{ of famine relief. Qur first approximation vl
these hypothetical bunes iy set oul in ‘Table I‘ and o
concern is to suggest possible ways in which the individual
role of the administrator may influcnee the nature of the
famine relief. From the null hypothesis (No. 1) there sevnr
o be a range of possible biases, from an individual
ideological stance, a national or cultuial alliliation, ju
sonal career aspirations or experience as an adnistvalo
of famine welicl, o personalily bins or administod

trauning. As part of our more general tescarch i

nanagement of famine relief we have uncoverad o
evidence which seems to support three of these hiypelh

Table 1. Hypotheses on the role of the individual
administrator i lamine retiel

—_—

The individual administiator plays to separate rele i
the food crisis management other than to carty out i
dutics as delimited by his official position in an adn®
tstrative hierarchy. This assumces an efficient cavcai:
of all dutics uninfluenced by personal prelein
interest oF favour, amd not influcnced by any it
other than those ol a conscientious public seivant.

2. The individual administrator exhibits i the execution of
his duties a bias which reflecis a particular idcological
stance which is separate and ditferent from that implicil
in the nstitution of which he is a part.

3. Theindividual administrator exhibiis in the execution vl
his dulics a bias which rellects his national o1 cultutal
affiliation which is separate from that of the persons ol
the area administered.

4, The individual administrator exhibits in the execution ol
his duties a bias which reflects his personal carce!
status/aspirations and which makes interpretation o
his actions understandable most elearly in terms ol
the implications for his career prospects and
opportunilies.

5. The individual administrator exhibits 1n the execution ol
his duties a bias which reflects his or her personul
experience as an administrator of famine reliel. Thi
bias may be the result of lack of expericnee or may be
the result of prior experience and refleet a learning
process.

6. The individual administrator exhibits in the execution of
his duties a bias which reflects his or her personality
which may or may not be compatible with working
associates.

7. The individual administrator exhibits in the execution of
his duties a bias which reflects his or her prior
administrative training (separate from actual on-the-job
experience, see 5).
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This evidence s presenied below as three brief case studies,
cach concerned with a particular famine.

THE CAREERIST AT WORK? SIR HESKETH BELL
AND THE BUSOGA FAMINE OF 1908

Fhie Bomine of TYO8 in the Busoga District of the Beitish
Protectorale ol Uganda, officially atiributed to drought,
was vne ol the eanliest food crises in the British East African
dependencies, and was relatively well-documented largely
through the clifmis of the Governor Sir Hesketh Bell
(1804— 1952) "Thie official account ol the famine and its
relict was published m November 1908 (Uganda, 1908) with
4 subsequent report on measures o combat Sleeping
Sickness, publisied in 1909 (Uganda, 1909a). These reports
provided evidenee of the London Government at White-
Iutli's appreciation ol the appareatly suceessful cllorts by
the Governor in combating two major crises (Fig. 1)
Prehminary assessment of the famine and the official
actions in respeel ool suggested o ous thad Trere was o
possible case where an all-powerful Governor saw, in the
chatllenge of the tamine, an opportunity Lo further his caicer
through a successful mitigation policy.

The course of the famine

Although some commenmtators claimed the onset was
October 1907 (Langlands, 1971), the existence of a lamine
in Busoga District way first reported by the Governor to
Whitehall by o despateh of -Hle April 1908, amd turther
telegrams on 7th, 23rd and 28th May reported the extent of
the famine and measures of reficf (Uganda, 1908). By the
end ol July the famine was reporied over, 10,000 people
having died, and 50,000 having been fed from emergency

supplies during May and June. The cost to the fmperid
Government was £8,000, the bull of which it was Tupod o
recoup by subsequent taxation, and siguificant assisfauee 1
famine relied had come from the Chureh Missionary Socic
and the Mt Hill Fathers (Cook, 1945: Langlands, 1971
Uganda, 1908). A subsistence ualive cconmny  bad
apparently been saved from destinction by tuncly oflicii
awd private lamine reliel,

The carecrists’ stralegy

I our fourth hypolhests is correel we woukd cxpect
the admimistrator would cuswie that the iesponse (o
challenge posed by the famine would lucther his o i
carcer prospects in as many ways ay passible. We i
expect  that the character ol the {amine nopht o
exaggerated to make more impressive any solution: s ow
tole might also be exapgarated; immednue  palliagiv
measutes might be emphasized over longer term struetug ad
modilication or policies; Lhe causes ol the distress would waor
be scen Lo be the resull ol any shorteamings we s puo
olficial policies, but rather “natural causes™ would b
cmphasized; and all famine relief eflorts would be as wid |
and as publicly reported as possible to achieve masimu
credit and “visibdity™ for the adnimstrator, To what eaton
did Siv Hesketh Bell's actions support sueh o lypathesss ¢

There s no doubt that the Governor was well aware of the
importance for his carcer of the successful completion of his
tow o duty in Uganda. During his (o, hom b
appointment as Commssioner in Decenber 1905 and o
Governor from Qctober 197 o August 1909, he coped
successfully wilh the famine, and with measures to eradicale
Sleeping Sickness on the shores of Take Victotia, carricd
vut e extensive road works programme i encouraged
the ntroduction of commercial cotton production. From

‘
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Upansda e was 1o go on to be Governor of Northern Nigeria
(o0 1912), of the Leeward Islands (1912—1916) and of
Manritigs (19160--1924) (Bell, 1946). During his Uganda
conr i Fact in June 1908 almost smmcediately atter his
Conone reliel proposals had been supported by Whitehall,
hie had been awarded the K.C.M.G. which was a source of
comsiderable satistacthuan to him {Bell, 1946, p. 182)
Signtficantly also, in November 1908 at the end of the
Famine, he applied (unsuceesstully) for the Governorship of
Cyprus.

Sir Hesketh Bell's private letters reveal an active and
conscientous bachelor enjoying the autocratic position of
Governor in Uganda, and determined to make a good
impression in Whitehall. His reports on his tours through
the Protectorate were written

i rather a lighter strain than is usual in official despaich-

¢y ay they are then sure to be read by the heads atl the

.0, [Colonial Office] instead of being merely glanced

through by some checky understrapper. As a matter of

fact | believe they rather enjoy my reports al the C.O.

(Bell, 1910, letter of 21st September 1908).

In fact his {irst major tour in 1908 through the Eastern
Province was published as a Miscellaneous Colonial Report
No. 57 (Cd. 4524 of 1909) as he had anticipated. In
mid-1909 on a visit {0 Eogland he met Lord Ciewe, Lhen
sSecretary of Stale, who “said he made o point ot reading all
my reports on account of thew great interest” (Bell, 1924,
cutry on 22nd June 1909), In September 1908 he noted in his
diary that Miss Violet Brooke Hunt, a ‘political lady™
visilor o Fniebbe, toid i that he was “quite well known
in London as ‘the man who sat on Winston Churchill’ ™
(Bell, 1924, entry on 28th September 1908). Bearing in mind
such foresight and reputation, how in fact did the Governor
cope with the 1908 famine, were his actions biased towards
his career prospecis?

The Governor’s reporting of the onset and duration of the
famine do not appear to show signs of exaggeration but
rather the factual reporting of a developing situation which
would need supplementary official funding. Unlike his
letter to The Times of 2nd March 1907 to solicit funds for
the victims of Sleeping Sickness, he does not appear to have
made any approach to the British Press on the famine. He
did claim, echoing his Deputy, that as a resuilt of official
actions “‘many thousands of lives” were saved but this does
not seem inconsistent in the light of the daily feeding of
50,000 reporied for June, and his Deputy’s assessiment of
50—75% of the 300,000 Basoga in “imminent danger of
starvation’ at the height of the crisis (Bell, 1908). Further,
Hesketh Bell gave clear credit to his Deputy, George Wilson
C.B., to whom the initial direct management of famine
relief was given on 19th May, to Mr. G, Boyle who took over
the subsequent routine administration, and o the
subordinate staff and the two missionary groups who co-
operated in the relief, namely the Church Missionary
Society and the Mill Hill fathers. As a result the Secretary of
State expressed his appreciation of their good work to both
Wilson and Boyle and the latter was nominated for the
C.M.G. on the basis of “‘the excellent work which he has
done both in connection with the famine and in the
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development ot the province” (Bell, 1908, opposiie p 1/
When Col. ). Seely recommended to Lord Crewe (e
publication ol the Governor's despateh,  (he reason
appeared {o be that it represented a suecessiul feanm elfoid
ratlier than solely to provide individual adulation:

We gencrably only publish as a consequence of some iow
or ditliculty. Here is an account ol an cmergeuncy ol
successfully dealt with, and for (he eredit of the service i
would be satistactory to let (he public know what Lo,
hren 5o well done (Bell, 1908, opposite p HI7).

tndeed, some lavourable publicey for the olfieial ellfonts b
already appeared in the Uganda Notes of the Cliudi
Missionary Society over the period May to July (C M5
1908).

The main measures of famine relicf adopied in 1908 wer
both gratuitous food distribution and  food for work
projects, the food being paid for from a specific grant .()I‘
£8,000 requested by Hesketh Bell from Whitchall. The il
was seen as merely an mlerim measure oo leed  The
population until the *‘short” rainy season could begin in
September and on the advice of his Deputy Wilson, Hesketl.
Bell proposed to recoup the outlay by a doubled hut tax i
Busoga for 1909—I1910. No structural chanpes woere
proposed for the future but village pranaries under the
supervision ol the chiels were ranbioduced, having
apparently lapsed in the reeent past. The measures appem
to have been conscientiously entorced and were praised by
at least one of the only other relief agencies involved, the
Church Missionary group; the thicat of famine in the luture
was played down since Busoga was considered a relatively
rich area where the improved roads resulting from the rvelicl
and other public works, good transport and timely nolice
would reduce any future impact of drought (Bell, 1908, p.
136).

Finally, was there any indication in the official account of
the causes of the famine that Hesketh Bell played down, o1
deliberately overlooked, facts which would reflect adversciy
upon his administrative policies? In the official reports the
causes of famine were given as firstly drought, whereby Lhe
basic staple food crop, bananas, had been seriously reduced
and secondly, the depredations in village food gardens of
wild pigs forced out of their normal foraging grounds also
by the drought. The Governor was to admif 1n 1909 that the
role of the pigs was a source of embarrassment since they
had been a protected ammal prior lo the famine (Bell,
1912). As a result of their contribution to the tamine
however, they had been taken off the officially protected list
and hunts had been organized (Uganda, 1908). Whether the
famine can be solely attributed to drought, however, can be
debated. The metcorological records show that at Entebbe,
rainfall 1n 1908 was only 89.5% of the average 1900—1909
and the “'short rains' (September to November) for 1907
were only-75.6% of the average, However, the “long rains”
(March to May) where above average for both 1907 and 1908
(116.8% and 107.5% respectively) and the 1908 figures in
particular are curious since the period March to May was
reportedly the height of the drought-induced famine.
Locally in Busoga, of course, the situation may be been



dilterent, but the evidence initially raises some doubts about
Hie severity of the rain Failure (Uganda, 1909b).

As research into natural hazards has shown bowever, a
wociely nay be made more vulnerable to “natural events” by
Tsnan activity (Burton et af., 1978). This appears (o have
been the ease in Uganda and the relevant human aclivity
seems (o have resulfed from three official policies in
particular, The first was the vecruitment ol Jabour for
olficial public works schemes — mainly road building; the
sceeond the olficial encouragement ol cotton as a cash crop
at the expense of the area under food production, and the
thicd the land clearance policy associated with the ofticial
neasures to counter Sleeping Sickness.

The first two actions were noted by the Bishop of Uganda
in 1909 as leading to the veduction of local food production,
leading in turn to a famine situation (Bell, 1912). The first
claim was further supported by Roscoe (1921) who
suggested that adter the recruitment of the men the Busogan
women refused to take over the preliminary tillage normally
done by the men and as a resuit the gardens were neglected
and foud production reduced. He contrasted the thriving
adjacent gardens of settlers from Buganda to both support
his claim and (o play down the drought impact explanation.
Conlronted by the Bishop’s claims in 1909 the Governor
denied that the tfabour recruitment had caused hardship
{bul did note that the system had been adandoned during
the famine) and suggested that the size of the arcas under
colton was insignificant compared to the area under crop
{Bell, 1912).

While the impact of labour recruitment and commercial
cotton growing therclore may be debateable, the Busoga
socicty had already suffered severe stresses prior to and
during the carly stages of the drought, which would
cerlainly have exacerbated any developing famine situation.
These stresses resulted from the Governor's decision to clear
2]l human population from within two miies of the shores of
Lake Victoria and the banks of the River Nile as part of
measures to prevent the spread of Sleeping Sickness, The
measures were 4 desperate step, but based on humanitarian
motivation, to remove potential victims from the
cnvironments in which the carrier — tsetse fly (Glossinu

palpalis) — thrived. Already by 1906 over 200,000 deaths

had been reported since 1898 and some areas in Busoga had
already been depopulated (Uganda, 1909a). The forced
evacuation of 100,000 inhabitants from the lake shore and
islands, and the destruction of likely breeding sites for the
fly, began in November 1906 and clearance of the Busoga
shores was completed during 1908. The inhabitants were
financially compensated and relocated on fiy-free land of
supposedly equal productivity but, as the Governor
admitted in his reminiscences, consilerable trauma and
hardship were involved:

it must be a terrible thing for the unfortunate peasants to

sce their old houses and luxuriant banana groves all

burnt and destroyed (Bell, 1946, p. 165).

While there is no doubt that deaths from Sleeping Sickness
decreased as a result of these measures, there is also no
doubt that this disruption of a subsistence society, already

under stress from the impact ol the disease, must e
seriously increased its vulnerability 1o any droughtl-induced
food shortage occurring at (he same time, Yol i the repoi
of the famine there is no mention of this additional anel
olticially sanctioned stress on the Basoga.

A ctue that all was not well in Busopa socicly was presead
tn the official Famine report, however, Wilson nofed thid the
ravages of Sleeping Sickness had been accompanied by s
peculiar breaking up of a certain indefinable cohesion ia
family lite™ and the spread ol a beliel thal the fand wae
under a curse. The resultant apathy had led to a low officd
opinion of the socicty by comparison, lor example, wills ¢
Baganda (Bell, 1908) and xccording 1o the missionsy
Roscoe (1921} had suggested Indian hemp smoking
widespread. Yet despite the apparent relevince ol (i
factors, they do nol scem o have been scen as conirilsuin:,
to the famine, which officially at least was seen as the resud
ol natural causes beyond the influcuce of man,

On reflection, while there is no doubt (hat Sir Heskelh
Bell was determined to be seen in Whilchall to be doing a
good job as Governor of Uganda, the case that he used the
relief of the famine to further his career must rest, such as it
is upon the emphasis on the natural causes of the Liniiw
rather than on the apparently more complex, and [rossit,
oflicially exacerbated, causes. Al ithe end ol his lour of du: .
the Governor considered that he deserved o Turther (erm.

In two years more here I would have completely stamped
out Slecping Sickness, made otor roads fo all the
principal centres of the Protectorate, and thoroughly
established the cotton industry (Bell, 198), letter 7th
December 1908).

Signilicuntly, there was no mention of the susceesslul relich
of the famine. Perhaps it was an embarrassing subject.
HARD WON EXPERIENCE; WILLIAM EGERTON 1(%
1896—1907

For William Egerton ICS, September to December 1894
was a trying period in his career. During this time he was

“officiating as Collector of Shahabad in the Bihar region of

the Bengal Presidency (Fig. 2). He was a relatively
inexperienced officer, having arrived in India in December
1890, working lirst as an assistant magistrate and collector
and then as an under-seeretary in the Bengal scerclarial
{India List, 1897). It was, perhaps, his misfortune to be
tested so early in his career by the infliction on Shahabad of
the drought which triggered the first major famine in India
stnce 1879. During the carly months of the famine he was 10
make a bumber of “mistakes,” one of which was {o merit
the censure of the Divisional Commissioncer, J.A. Bourdilion
(Bourdillon, 8th October 1896), and the notice of the LI
Governor  of the provinee Sir Alexander  Mackenzic
{Finucane, 15th October 1896) - each of which was in turn
brought to public notice in the documents prinied for
Parliament in London. More important, the famine
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operations in Shahabad between September and December
were not conducted with a high degree of adminstrative
vontrol, and served mainly 10 push those atfected by the
lantine away from the government relicf works. But if
Lgerion had problems sn 1896, he took the opportunity Lo
wipe the slate clean ten years later when as Collector of
Darbhanga he had the responsibility of containing the
impact o} a Famine in that district. How far can we say that
Egerion learnt from his previous experience?

Inadequate rainfall in Shahabad prior to August 1896
was followed by the absence of the hathya rains during late
September and carly October — the crucial period when
moisture is required both tor the maturing autumn crop
and for the planting of the spring crop. This signalled the
likely onset of a famine. By the end of September, there was
no turther rain and similar conditions elsewhere in northern
and central India encouraged grain merchants to speculate
in the Shahabad market, with the result that food prices
began to rise. On 1st October, when grain dealers in Arrah,
the district headquarters, suspended retail trade, there were
sighs that a grain riol was imminent. T'he following day.
Egerton tried to strike at the root cause of the local fears by
forbidding the export of grain, then reporting his actions to
Bourdillon, The latter promptly commanded him to cancel

‘the order, to protect the grain dealers, and to use only
influence and advice fo persuade the merchants to sell at a
fair price (Bourdillon, 8th October 1896). This was the first
sign that Egerton had not followed the underlying doctrine
of the famine policy of British India in the lust quarler of
the nineteenth century. For one of the major tenets ot this
doctrine was that there should be no interference with the
grain trade.

He also came in for criticism after he had set up his first
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rehel works in the south of the district, an avea which was
not connected to the canal system which conlinued o
itrigate the northern two-thivds ot the distict. He vepornted
that it was costing Rs2.25 per 1,000 cubic teet of carthwork
un the roads: soeme half a rapee higher than the uaial
district board rate, and three quarters ol a rupec mote than
that offered by the contractors building the East Indian
Railway line 1n the districl, Given the incicase i the prce ol
grain, the payment was probably quile reasonable — but
again Egerton received a rap over the knuckles frum
Bourdillon. He had offended against two of the other tencts
of famine relief doctrine: the payment was prima fucu
extravagant, and he had paid 1o workers on the ireliet worky
more than they would receive on nearby private work. e
was ordered by Bourdillon to reduce the rate immediately
This had the required result because within a shorl time
there was an exodus of relief workers to the raiiway. This
was gratifying to Bourdillon, who held out great hopes for
the railway construction as a ‘“natural” faminc relicl
mechanism (Bourdillon, 11th November 1896).

The pressure on Egerlon (o ceonomize contmued info
December when, while he was touring the southern region
with Bourdillon, he responded to the momentary decline in
grain prices following the harvest by closing two of the
projects and sending their workers to the railway or other
reliet work, and reducing payments elsewhere. One aspect
of the difficulty faced by Egerton at this time was that the
prosperity of the irrigated northern section of Shahabad
and the railway construction had led the higher echelons of
the administration to believe that there was nothing to
worry about in the district.

This difficulty was compounded by Egerton’s apparent
reluctance to tour in the vulnerable area at this time. There
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i~ evidence of his seiting up the original relief projects in the
shind week of Ociober and visiting the area only in the first
werk of December. His absence from the critical area and
Lie pressuie tn cconomize scem also to have fed his

cabordinates o make unwise decisions: for cxample, a.

cnele officer nereased without authorization the work
reguired on @ project by 30%. But most unfortunately,

Lecause Hgerton did not travel through the villages of

southern Shahabad, he was unable to detect for himself the
farge numbers of destitute people who during January 1897
demonstrated their need to his successor, Charles Marindin
(Finueane,
Egerton’s inexperienee, he was unable lo delect the signals
of the impending famine, and because of his carlicr
*mistake’ in relation to the pay rates of the relief workers
he may have been reluctant to claim that there were
problems in the district. This reflected a lack of acquaint
ance with the famine history of the distriet. He does not
appear to have studied the two most recent famines there in
1860 and 1874, on each of which there were official reports.
Although the circumstances were different in 1896, there
were some interesting parallels, and at least one lesson trom
1866 was relevant to famine relief in gencral: as W.W.
Hunter pointed out, . no relief measures were
commenced (il long atter the pauper population had been
reduced to the extremity of striving to support life on roots,
leaves and grass” (Hunier, 1877). It was Lo just such a
situation that Charles Marindin, the Collector of Shahabad,
refurned late in December, leading him to embark in
January on an extensive programme of gratuitous relief, a
programme which was to draw the attention of the
Government of India (Holderness, 28th June 1897). In the
meantime Egerton returned to his subordinate duties in the
north of the district.

Egerton’s next brush with famine occurred ten years later
when he was the Collector of Darbhanga. If our hypothesis
(No. 5) is correct, he should have learnt from the 1896
experience and the difficulties which had ensued, and put
into operation these lessons. That is, he would in this case
tour comprehensively, study the reports of his predecessors,
keep a strict watch on his subordinates, be less concerned
with short-term economies, and be more anxious to develop
smoothly a work-relief programme which would be designed
to cope with the shifts and changes in conditions.

There was a marked difference between Egerton’s actions
during the 1906—1907 famine in Darbhanga and his
previous work in Shahabad. To a certain extent il was an
easier situation to handle, because it did not occur during a
general famine, and there were sufficient subordinate
officers of good quality available to be drafted into the
district to oversee the relief works and to distribute
gratuitous relief. On the other hand, it was a more complex
famine: it started with a flood in July, followed by another
and more serious flood in August, and the final blow was a
drought when the hathya rains failed. There was a shortfall
by some two thirds in the crops in Darbhanga, affecting a
core area of 1.690 square miles, with a popuiation of nearly

one and a half million. At the peak of the famine during,

[6th February 1897). Perhaps because ol

January and February 1907, the average numbcer ol people
on relief was just over 52,000 (Egerton, 1908).

Atter an initial period, during the floods in the last fwo
weeks of August, when he was uvable to make much
impression on the problem of distressed villagers who had
fost their crops, homes and loud reseives, Fperton began (o
move with energy to provide cooked food through rehel
kitchens and to give agriculturad foans (o the small
cultivators, He was substantially assisled by (he managers o
the indigo factories, cmploying them as voluntary rehd
officers and their compounds as distribution cenfic
(Fgerion, 1908). Atter the Hoods subsided it was hoped thn
winfer erops would still be suceesslul. but the faluie of {l
rains prevented this. Egerlon did notl take any risks b
the possibility of famine in the district and trom Sepiemile,
began to set up an organization which could be used fon 11
administration of gratuitous relicf. When famine wa.
declared in December, the gratuitous velick and work elicd
syslems were in place and opetating. Egerton was th niuch
betier conirol of the sitvation than he had been some fen
years previously. This control continued theough {o {he end
of the relief process afler the monsoon rains in August 1907

A number of factors help explain his success in 1906
19Q7. The first was that he toured extensively: we have th
evidence of his tour diarics for December (o July %/
(Egerton, 1908), which demonstrale that even b
summer months he was constantly muoving around  {he
district —- assisted by the provision of a motor car. Duiimy
the tours he interviewed the officers employed on famine
works and in charge of gratuitous relief, noted where el
works coulil be established, checked the condition of the
people in ditterent localitivs, and as well, aticonded to the
official tasks not directly connecied with the famine. 11 is
clear that he expended a great deal of encrgy in coming to
grips with the problems of the districl. He was assisted 1n
this, as he declares, by his close study of the reports of his
predecessors in the district, and especially Carlyle’s repost
on the 1897 famine,

The constant touring brought him into close touch with
‘his subordinates, and it is clear that he was as anxious 1o
avoid the corruption which had occurred in Darbbanga in
1896—1897, as he was to ensure the smooth operation of the
relief works. Where there was evidence that the overscers in
charge of the payment of relief gangs were keeping some of
the funds for themselves he had them prosecuted as a
deterrent to others. He also removed any officer whom he
felt was not able to cope with the rigours of faminc
management {(Egerton, 1908).

The pressure for economy was still evident in his
operations. One example of this was that the scale of diet
given in the relief kitchens was less than that prescribed by
the Famine Code — by an average of twenty-five per cent
(Egerton, 1908). He also seens to have decided that to make
the work relief less attractive he would close the works on
Sunday and not provide a Sunday wage— on the grounds
that the workers were in good health and their dependants
were being looked after at the kitchens. Morcover, the basis
of payment of the workers was often to their disadvantage
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siuce he initially chose a price lor grain lower than that
actuadly operating in the market: that is, the workers could
sy ess (han that provided for in the Famine Code, Even
Hieps e market prices and the condition of the
sorhers was carefully watched with a view to reduce wages
voseon as possible™ (BEgerton, 1908).

Overall then, Egerton's performance in 1906-—1907 was a
preal improvement on his initial experience in 18%. In the
context ol the ruling doctrines ol economy, it was perhaps
nccessary ihat he should try (o pare costs to a minimum. Yet
it may be that it was only possible to do this without
seriotisly alfecting the welfare of the people because of the
specific circumstinces ol this famine — a localized crisis,
with adequalte supplics of grain being brought in from an
adjoining province, and with a numerous and well-trained
group of subordinate officers. These factors, combined with
his own conlriputions of intensive touring and carcful
analysis of the lessons of the past, may have compensated
for the dangers of an overemphusis on economies,

Although he reaped some small reward for his work in the
many commendations from the Lt. Governor and other
superior olficers, and the receipt of the Kaiser-i-Hind
niedal, Egerton did mnot receive the promotions his
predecessors had received for their work in the 1896—1897
famine in Darbhanga. Indeed he had reached the pinnacle
of his career, and died in 1918 with the same rank of
Coflector,

The case of Willlam Egerton demonstrates thal
experience of famine relief and its problems can make a
substantial ditference to subsequent effectiveness, cven in
the worst possible case where the initial involvement had
been largely unsuccessful. Egerton improved some of the
crucial aspects of his administrative role: knowledge of past
famines, touring, control of subordinates, and the careful
development of a viable and useful work relief programme.
He still seemed, however, to be obsessed by the need to
Jjustify his work on the basis of its economy, This too may
have been a fruit of his early experience of famine relief in
Shahabad,

HENRI JOSEPH ELIZA MOLL AND THE LOMBOK
FAMINE OF 1940: INCOMPATABILITY WITH SUB-
ORDINATES OR INERTIA AT THE CENTRE?

'The famine which broke out in the southern part of the
islund of Lombok east of Bali in 1940 was the second major
foud crisis expericnced by the Duleh East Indies in the
twentieth century (Fig. 3). The Dutch (unlike the British in
India) had little experience in dealing with disasters such as
major food crises. Furthermore in the central government in
Batavia (Djakarta) there was a general belief among those
who administered food aid, that Lombok island, a rice
exporting region, had no food problems (Creutzberg, 1983).

Jn fact, the situation on Lombok was critical. Food
production on the island had been declining sinee 1900, and
rice exports had increased in the 1930s to a yearly average of
20% of total rice production (Van der Kraan, 1980).
Population was rising much faster than food production on
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the island and malnutrition and discase were evidence of
widespread poverty. Secio-cconomic conditions reintorevd
the physical factors behind the repeated harvest failures ol
the vain-fed rice crop in southern Lombok: local droughls
{in 1897, 1903—i904, 19206, 1930 and 1938) which wure
cansed by continuous variability in the onsel and duration
of the short wet season, heavy clay soils ditficult to cultivate,
and erop damage duce to plagues of plani pesls andd virgses.

The course of the famine

The first real warning that the situation in the Late U
was serious was a report writien by the Residenl of Bali ane
ik June 1938 from i
administrative capital of the Residency in Singaraja 1o
north Bali. The 1937—1938 vainy season had bheen mosd
unsatistactory, and a drought from March 1l June 1434,
had caused a harvest failure of 30—40% in some distiicis.
Furthermore, the Resident warned, “‘due to long standing
and long running export contracis this food shortage cinnol
be avoided.” Measures to improve the situation included
importing cheaper rice variettes tor food (Lombok was
renowned for the quality of its table rice, which was also
cxported to France to make face powder), and the planting
of secondary food crops (Verballen, 1938). Four days alici
this report was written, Resident Moll wenl on leave 1o
Holland for six months.

Two months later the Governor General in Batavia was
advised of proposed measures to relicve stress. First canic
relief trom the land tax. A 20% average exemption was
awarded in the badly hit regions, whilst ten viltages in
central Lombok were granted 40% relief and for ong district
in east Lombok 72% land tax relief was granted. Sccondly,
credit was to be provided for seed paddy, while “in
exceptional circumstances payment for the seed paddy by
the population may be delayed until the next successtul
harvest.” Thirdly, work relief schemes (to prevent the
population from eating the seed paddy) were o be
implemented to build irrigation works in west and mid-wes|
Lombok, and to construct new works in southern Lombok.
A request for 10,000 guilders {(equivalent to 20,000 tonnes ol
rice) to implement thesr. measures was agreed to by the
Director of Economic Affairs (Verballen, 1938) who later
reported that the emergency measures of September 1938
“appear to have worked well” and a good harvest was
expected for April 1939 (Mailrapporten, 1940). However
these expectations were not realized, lor the 1939 harvest
was badly affected by further drought and plant discases.

Then in July a severe flood struck southern Lombok. On
10th  July, Resident Moll, now back from leave,
telegrammed the Governor General estimating the extensive
damage to the irrigation works at 30,000 guilders, crop
losses of over 300~-400 ha, and damage (o bridges, houses
and communications links. On 26th July Moll informed the
Governor General he had made 10,000 guilders available
tor cleaning sand and silt out of the irrigation works. While
there was some discussion as to which government
department was responsible for the relief, apparently it was
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Fig. 3. The famine in Lombok
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paid (Verballen, 1940a). Seven months clapsed, however,
betore the floods came to the attention of the Minister of the
Colonies in The Hague, and by then the Netherlands Indies
guvernment had a full scale famine on its hands.

Fhe trigger for the famine was Lhe late and ireegular

rainlall during the lirst two months of 1940 (the middle

months of the monsoon). In a telegram from the Governor
ol the “Greater East” in Macassar (Resident Moll's
immediate superior) the Governor General of the Duich
East Indies was informed that the food situation was
“extremely precarious,” that 60,000 people were in dire
need, and aid was needed immediately for gratuitous relief
and sced paddy. On 8th April 1940 10,000 gudders in relief
aid was granted by the ceniral government (Veiballen,
1940b). A doctor “experienced in leprosy”’ and two nurses
were summoned from Bali, and makeshift accommodation
was built to house the seriously ill. While no official
estimate was made of deaths in the 1940 famine, a Dutch
official sent to administer relief aid in 1940 recalied in 1983
that “hundreds” died (Kieis, 1983). Relief measures
continued to be administered until February 1941 (Kiers,
i941).

The role of Resident Moll

If our sixth hypothesis is correct (see Table 1) we might
expeet that the relationship between the individual
administrator and his subordinates would be crucial in the
management of a food crisis, and that as a result of
incompalability or because of a personality bias the
administration of the famine would be affected. The
individual administrator might have a particular interest n,
or preference for, a particular region under his control,

spending more tme in that regron than i other arcas, o n
may be an “office’” administrator, with a preference fo
desk wark rather than touring, and so on,

Henri Joseph Eliza Moll was 43 when he becamie Residentd
of Bali and Lombok on 8ih May 1937. Born on the asi
Coast of Sumaira, in 1894, he was trained al the Techeal
University in Delph, a training regarded as ‘'very
superlicial” by Moll’s younger subordinales. who were
graduates of the five year degree course in “Indology™ al
Leiden University. Moll had worked for most of his carcer 1n
Sumatra but also in Borneo and the Moluccas, with a stint
in the Governor General's bureau, the Algemene Secretariv
(General Secrctariat) in Bogor near Batavia (Stambocken),

Moll's burcaucratic style manifesied itsell in various
ways. Described by one junior associate as “a good clerk™;
another subordinate who served under Moll as & controleus
in the Residency capitel Singaraja recalls:

I was reprimanded for writing my reports to the Governor
[in Macassar] too concisely. My successor was also
reprimanded for the same reason. When Moll wrote o
letler one need anly read the last paragraph, the length ol
of his letters was a great joke in the departments (Lapre,
1983).

Described also as “a bad administrator who always foliowed
regulations,” his deafness further slowed down his
reactions, His main interest was in financial matters, and he
was “‘fond of long conferences” rather than touring the
Reswdency (Prins, 1983). Added to this burcaucratic siyle,
was Resident Moll's lack of interest in the administration ol
Lombok. Moll had two Assistant Residents under him to
administer the two islands which made up the Residency.
and below them were the controleurs or district officers. Dr.
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*rins, scerclary of’ the Residency administration in
Sinpavaja (Bali) during Molls administration recalls:

[ did my utmoest lo work for the interests of Lombok

beeause | oalways had the impression that my chief

[ Resident Motl] was not interested in it. My impression

was Lombok was not important compared with Bali

{I'rins, 983}

This may have been a reflection of Batavia's attitude,
because Jocal administrators believed that the Indies
pavernment was more interested in Bali than Lombok.
Another reason why Mol seldom visited Lombok was that
his relations with his Assistant Resident H.K. Jacobs were
strained (aithough apparently Moll had seldom met Jacobs'
predecessor either). The geography of the residency must
have also played its part, since the journey from Singaraja to
Malaram, the administrative centre in Lombaok, involved a
boal trip across Lhe siraits of Lombok where the scas were
often rough and the current dangerous.

Resident MolP’s  incompalability with  his  Assistani
Resident Jacobs and his bias towards Bali affected requesis
for aid from Jacobs, according to later accounts. Moll
apparently made it clear that he regarded Lombok’s food
problems as the Assistant Resident’s responsibility and il
was ot uniil personal representations from Lombok and a
visit lrom his immediate superior (the Governor of the
Greater East) from Macassar made Moll act in April 1940.
Moll’s subordinates today consider this to be the reason why
Maoll was quietly replaced in May 1941, three months after
(he famine relie! bad ended.

CONCLUSION

The three studies, while not offering conclusive proof of
the validity of the three hypotheses examined, do nonethe-
less help us understand the role of the administrator in
famine relief. The complexitics of individual famines do not
lend themselves to explanation in terms of simplistic hypo-
theses of human motivations, but the focus of analysis made
pussible by the formulation of the hypotheses encourages
the search for understanding of the official responses to
famine situations. In some ways it is an attempt to put into
human perspective what would otherwise all toc easily be
dismissed as merely a bureaucratic response to a stressfull
situation,
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