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'RATIONING AS AN ESSENTIAL TO FOOD CONSERVATION AND EQUITABLE

DISTRIBUTION INCLUDING CONSIDERATIONS OF VARIOUS METHODS*

' : Karl Brandt -
Food Research Instltute, Stanford Uhlver51ty :

By this fourth year of: the present world war, the majority of na-
~tions: has adopted some form of food. rationing.  Some -countries went so
- .far as to ration strictly and with few exceptions nearly all foods, to
all their people on farms eand in cities alike,' from the first ‘days of:

.. the war. Both in the extent and in the methods applied, rationing to-

-day differs considerably from:the, preliminary and ‘experimental stage that
it attained in World War I. As a process of.a centrelly managed and '
planned economy, the theory and execution of retioning have advanced with
the progress made during the last two decades in the eyploratlon of and
.experlmentatlon with this. type of econonlc pollcy. o

We understand by ratnonlng the act of povernmental control of the
» maximum rate at which individual consumers are permitted.to purchase ;.
 specific classes .of goods in the market, an act which is, aimed-at regu-
‘lating the rate of consumption. Although-usually applied in view of
present or threatened shortage, such a policy does not necessarily pre-
suppose absolute shortage, existing or even anticipated, but may be
adopted for other purposes such as the creation of reserves, the boost-
ing of exports, or the diversion: of purchas1ng power’ to othor goods.

: Recen+ly America has witnessed: tho typlcal sequence of events in
the market which prompts public demand for rationing. Retail supplies of
certain foods-were too small to satisfy all the gustomerss The:rumor
spread that the shortage would become serious:and. chronici.' Consumers
with time, money, and inclination began to raid stores and to hoard.
This made the shortage more dcute. - Retailers resented the store-raiders,
but were loath to refuse to sell them.all they could pay for.: The
people who came last and who could not be served felt that injustice had
been done. Since prices were'already frozén by-government policy,. local
shortages could not attract greater supplies' via better prices. Some
consumers began to pay higher-than-ceiling prices for food obtained from
sources other than the regular retail trade. "At that stage rationing
was put in force. The government had not waited for such developments,
but planned rationing long in advance in order to bring the war economy's
vital food sector and food prices under central control.,

Bef'ore we discuss various aspects of rationing, the.question must be
raised why freely moving prices would not adjust the supply-demand situa-
tion as they do in peacetime, and why thé maintenance of the price auto-
matism would not moke rationing unnecessary. .The answer-is-that freely
rising prices might perhaps bring about. those adjustments in production,

*/ Address dellvercd before the annual meeting of the Western Farm
Economics Association, in joint session with the San Francisco chapters of
the American Statistical AsSociation dnd the American Ihrketlng ‘Associa-
tion,"San Francisco, California;. June 84,.1943.
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supply, processing,. storing, dlstrlbutlon, and consumptlon so that a new
equilibrium would be attained, but that many of the adjustments would be
detrimental -to the operation of the war,

By necessity of warfare an increasing proportion of productive re-
sources must be diverted toward war needs, Hence the food sector must
not expand indiscriminately at the expense of war industries. An in-
creasing proportion of the existing food output must be diverted to the
armed forces and to allies. Imports of food must be kept in line, with
priorities for available shipping space given to war necessities. High
food prices would curtail consumption, but they would discriminate against
the low-income groupéﬂby making many types of food- inaccessible to them.
All these considerations speak against a policy of letting prices of food
rise.freely. IHowever, free movement of food prices becomes even more ob-
jectionable because it sets in motion a spiral of inflation of all prices
and wages with its dislocations in the finencial structure, its.evil social
effects, and its destructive aftermath, Rationing superimposes quantita-
tive governmental control upon the power of prices to regulate the use of
resources, and the flow of goods into consumption.

Thus, as soon as a major proportion of the economy is devoted to the
prosecution of war, a policy of freely moving prices for food becomes un-
tenable. Prices will be controlled by public authority. With a greater
volume of businéss and higher payrolls, and limited supplies of many goods
other than food, controlled or frozen prices enlarge the purchasing power
of consumers for food. This puts still greater emphasis on the necessity
of rationing, because otherwise demand for the preferred foods would exceed
supply even more quickly.

» There can hardly be serious disagreement ebout the necessity of food
rationing in wartime when any major degree of shortage of important speci-
fic foods develops. Difference of opinion comes to the fore when'the aims
of rationing are defined. A nation engaged in war must try to secure, for
the duration of the war, a distribution of awvailable food supplies among
civilians which meets the following basic requirements:

1. It must prohlblt the lowering of the levels of health
esp801ally among chlldren."

Z; It must secure for all workers rations sufficient to maintain
strength and efficiency under the strain of long holrs,

3+ It must do its -part to keep up morale by prohibiting gross
injustice and establishing an equitable share for all in
the national‘food basket,

4. It must fortlfy thc control of food prices as an anti-inflation
pollcy.

In other words, nobody shall go hungry., nobody shall become ill be-
cause of a lack, shortage, or deficiency of food supplies, nobody shall
do a poor .job in his work because he -cannot obtein proper food, nobody
shall feel that some people are hoarding and gorging or échulatlng in
food while others cannot get what they need and food prices must not get
out of control. : . o . , .

.

This sounds'éimplé,fyet'in plamning. a rétioning-pbliqy;'many contro-
versial issues have to be met.” ‘It is, for' instance, a.wecll-known fact




that in times of peace some people go hungry, some get sick or never
reach real health because they do not buy enough, or, more often, the -,
proper food, and for the same reason. quite a few people .do a poor job in
their work. - There are also always some people who claim that the- dis-
tribution of food is unfeir because it follows the diversity of inddme,.
The question arises whether food rationing éhould attempt to safegubrd.
the existing peacetime pattern of food consumption, or whether it:.should -
break with that ' pattern and reorganize the distribution and consumption;
‘of the nation's food. Neither of the two extreme courses seems practi-

f.ﬁ«céble, The latter would require a dlutrlbutlon which disregards dincome.
“.The former would attempt to perpetuate under public control anomalies for

‘which, in times of peace, people bear their.own responsibility, butiwhich
~in time of compulsory collective action and conscripted life and wealth
would -undermine esprit de corps. Yet somc reasonable and precticeble
policy must be drafted. Obviously, it can be found only in: intelligent
compromise. " B

-To begin with, it should be noticed that rationing does not direct-
ly solve the problems of consumption. It must not and cennot regiment
. the food economy to the extent that it determines how much of what sorts
"of food people shall buy and how much of it they must or will eat. If
that were the goal the hest method.of attaining it would be to feed all
. the people in public canteens, a practice both undésirablé and impracti-
cable, Food rationing must try to grant cleims against the total' supply
for civilian consumers in an equitable way, and, leave it to' 'them vhether

' ~theV will or ¢an avail themselves of that’ opportunity.. In the United

States the people assume the right to pass to their fellows ration cou-
pons which they do not use, although it is against thc law, opens:the

. gate to a multitude of serious violations, and renders control ineffect-
" ive. To” guaranteo that the-food to whlch such allowances have been
granted. can-be purchased -by. consumers who are too poor to buy the nec-
‘cessary minimum of food requires additional administrative actions.

T Ratlonlng makes coupons available, but not the food 1tself.

waever, the technlcal side of fqod,ratlonlng! namely the’ distribu-
tion of maximum cleims against the national pool, "is fdr from being
simple arithmetic. The greatest difficulty lies in finding proper guide-
posts for esteblishing equity. The over-all pettern of the American
national diet covers the greatest diversity of dictary hablts of -regions,
and of racial, religious, and other social groups, If one could:adminis-
ter ratnonlng under en over-all national policy but on o regional and -
local basis, it would be possible to adapt the system much better to
hebitual dietary preferences, and thereby to the normal flow. of supply

" to the retail trade..~I surmise that centralized unlform rations cause

& great waste in transportation and dlstrlbutlon resources. In suchh
vast.-and diversified territory as the United States, administrative

- problems can be’ sdlved -only- “through much decentrallzatlon. Vhile na-
tional unity may superficially call £ér’ unlformlty of rationing, it is
..certain that unity will be strengthened’ most by & rationing system which
functions smoothly and upsets the normal economy as little as possible,
We have chosen differentinted regional rationing for gasoline, Though
this did not estéblish’ equelity, it was felt thet the privation should
not be carrled bejond noceoulty for the sakc of equallty.

CIf rlgldly apnllod unlformlty m&y lead to such radlcal departure‘
from the allow&nOes for the:habitual diet in. certaln reglons or -groups -
that it genbrates feelangs of. injustice and leads ko dlsobedlcnce. It
will be seen later ithat it-is possible to prov1de enough latltude in
the ratlonlng 'system toveliminate the warst features of natlon-wnde

. r«( S 1
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uniformity,
The best puragraphs in. the unwritten code of what the people consider
equitable and just in rationing seem to maintein that equallty requires
unequal or preferentlal treatment of pregnant and nursing :mothers, of chil-
dren, and of invalids., They all should obtain an above-average share 'in
certain types of protective food such as milk. Such exceptions’ become
" more neccssary as soon as rationing is expanded to many foods and as ration
limits are-tightened., However, the same unwritten code says nothlng or
_contradicts ‘itself when it comes to questions- like these: Should ‘d “‘person
'w01gh1ng 250 pounds have the same ration as a person weighing 125 pounds9
Should a.'strict vegetarian have the same ration as an omnlvorous euter7 .
It is quite possible, by too rigid end too uniform & system of ratlonlng,
to create hardships to individuals which are almost as unbearablc as’ the
hardshlps entailed in the absence of rationing. - : S

'Al1l these considerations may serve as a general orlentatlon of whqt»_
is desirable from the standpoint of the civilian population, and what =
psychological requirements the govermment's rationing policy must meet,

It might be inferred that instead of considering the psychology of the
people, rationing should concern itself ‘exclusively with the physiology
of nutrition and be guided by nothing but, the requirements determined by a
council of nutritionists such as the Food and Nutrition Board of the Na-'"
“tional Research Council, Valuable advice can certainly be obtained aﬁd ,
should be- taken from experts in nutrition. The existing. food pattern, how-,
ever, which is deeply anchored in types of production and dlstrlbutlon, o
must: be the ba51u of a1l calculations,

Nutrltlonal sclentlsts will make their greatest contrlbutlon by acting
as guardians .of minimum requirements in rations and as consultants on de-
sirable adgustments in .produttion. ‘As long as rations based on empiricel
supply-demand considerations do not strike below the danger line of health,
nutritionists should not:seek to interfere with the bulk of food distribu-
tion, but .instead concentrate on suggestlons for supplementlng ratlonlng
at crltlcal spots. : : S :

As the respon31ble administrator and general man&ger of the natlonal
war economy; the government itself has to cope 31multaneously with the
control of sucply and demand and the fight agalnst 1nf1atlon.

It is one of the flrst principles of rationing that commodlties‘muSt
not be rationed if they are in such abundant supply that even expanded’
consumption cannot create shortege. Hence various countries have left flour,
bread, and potatoes ration-free., Indeed, it. is & cardinal point of British
policy to insure abundance of such staples:. If people shift to a higher
consumption of these basic foods, it will be a gain for the food adnlnlstra-
tion. Shifts in consumptlon are one of the.important features in'a rationed
economy, Rations below demand lead 1nev1tab1y to increased 'demand for other
items. Such shifts must be antlclpatcd and mot by approprlato methods.

. "The total amount of a food commodlty to which civilians uh&ll be
granted allowances, i.e., rations, must be determined by a procedure of
allocating shares in the available supply to different groups of claimants
according to their priority rank and their adjudicated reguirements. One
of the chief neceds of a war food administration is to keep the total vol-
ume of civilian consumption in check as a protection for the other claim-
ants as well as protection for the price system. This must be accomplished
partly through open-market purchases and various- quantitative restrictions
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in’ the wholésale trade, but partly it must be safeguarded through ration-
ing. : : : - : ‘
Whatever amount is allocated to civilian consumption must then be
subdivided by some key. Rationing means the splitting of the total share
~'of all eivilians to a certain available-or expected supply into -portions
for every individual-civilian. At this point the various principles of
equality must be expressed in terms of pounds and ounces (or money units)
of specific commodities or groups of them. The simplest solution is to
'divide the mational -civilian allotment equally among all living souls~-
children, adults, workers, and retired people alike. This, of course,
gives the children and thereby large families relatively too much, and
the heavy physical-workers too little. Yet many countries have chosen
this method for foods such as sugar, jam, cheese, eggs, ete. Great Brit-
ain epplies it essentially to most foods except milk, cheese, and some
vitamin-bearing fruits, While it does not establish the greatest possi=-
ble equality, it assures more ‘equal distribution than without rationing,
~end it is simple to understand and simple to pdminister. The requisite
differentiation of food supplies is attained in Great Britein by supple-
mentery institutions. : : S

If' the available total food supply is so smell that it demands the

" utmost thrift, justice and equality gain in importance, and the supplies
~eccessible to individuals need to be adjusted to ege, sex, family status,
“type of work, and health condition of the.consumers. If attempted by

"~ special rations, such differentiation leads to many more technical diffi-
culties than appear at first glance., Not only does it require a vast
amount of additional administrative work, personnel, and costs, but it
also calls for continuous adjustment of individual rations-whenever the
rationing status of the consumer changes. Moreover, such differentiation
begins to exort a certain pressure toward changing the status. This may
or may not be desirables In any case, ‘it leads to more edministrative
work and opens more lanes for violation of the law. Such a system :can
function well only if a competent civil service can count on the widest
co-operation of the food trade, and of the consuming as well as the gen~-
eral public, Inefficiency in handling files and records, many errors,
end: long hours of waiting at rationing offices all tend to-undermine the
rationing morale, Generous grants of sick rations by doctors or mis- -
classification of workers by their employers for the -suke .of securing
high rations operate toward the same end. Yet there arc -countries where
- all the  prerequisitos for and efficient administration of a highly dif-
ferentiated rationing system exist, and where it-functions satisfactor-

Alyec o T .

The diffeerentiation according to the type of work does not eliminate
one dilemma which all food rationing has to face. Food production is
more widely decentralized than production: of any other goods. If equal-~
ity were the supreme law, farmers would heve toi:be.treated like all other
people. However, no government yet has found & method of enforcing such
rationing.  All- governments are eager to stimulate agricultural production
in war. One compromise consists of applying. consumer rations to pfoducers
but not. attempting to enforce them., “Another is.-omitting farmers from ra-
- tioning altogether. In the. latter case, certain restrictions upon the
~sale to individual consumers.are imposed -on farmers: :‘The system applied
et present in our country, namely to grant 30 million:farm people full
consumer ration books irrespective of their home supplies is in the long
run untenable, and calls for an early adjustment. -Another problem con-
<erns’ the farmers!' direct sales of food to non-farm consumers. Simply to
suppose that the farmers will sell against coupons is no solution, and
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. simply invites.more violations of the law. 'If there is'to be a feeling of
fairness and justice among urban consumers, it is necessary also to keep
the gift distribution of food by farmers among their non-farmlng friends
wmthln strlct limits. - S e : “ :
v Another loophole in food rationing lles in the small-scale home pro-
ductlon of food by consumers which may, if uncurbed,; Jeopardlze the entire
.'rationing system,:: If millions of people start feeding pigs and goats end
.ohickens, besides cultivating "victory gardens" to supplement their rations,
.the government may be forced either.to.deduct this home production from ra-
§1ons or to curtall feed and fertlllzer supplles avallable to .them.
_ These 111ustrat10ns may 1nd10ate the difficulties of establlshlng equity,
-fd;mlnlshlng food privileges, gnd enforcing the law. They all lead to the
conclusion that .any ‘policy of rationing finds :itself in the same straits as
.:do tax policies. Both have to compromises. If they become perfectionist, they
hamstrlng themselves by too complicated and.costly administration. Aside
from this technical angle, they have to cocmpromise between different aims,
. The .difficulty .of enforcement of the law must be met by choosing the most
enforcible rules, not by laxity and weakness of exccution.

.. Apart from equity, one of the other important aims is the maintenance
_of health-and physical fitness for work. Even if the status quo were main=-
tained, much room would still be left for improvement. The necessity of
public control of food consumption offers the opportunity for-forcing var-

ious social adjustments, and beyond that for forcing a gencral dietary re-
form. . , e .

In England and the United States this has led:to encrgetic efforts
. by somo nutritionists to seize this opportunity to accomplish in war what
-had not been accomplished in pecace. This.led to-an expunsion of school
lunches, subsidization of protective foods and special vitamin-bearing
foods.or concentrates;-smaller or- larger ration allowances of certain foods,
and educational campaigns about diets and health. ' The general cmphasis on
.the effect of the diet on.health and the health-consciousness of the ration-
ing authorities.can be regarded as beneficial. It is to be hoped that it
will lead to lasting progress -in some lines'of nutrition. Some authors (10,18)
make- bo;d assumptions about the;profound effects which.wartime regulation of
consumption will have -upon long-run consumer-habits and preferences and the
unparalleled opportunity for mpulding preferences for the proper food.
Some such influence is likely to:be exerted, especially by public ‘feeding
of.children; its:long-run effect may be largely overestimated. People like
sugar, white bread, tea, coffee, and even alcohol. They still eat,.fér the
most part, what their palate and their purse suggest, and they are likely
to relapse into.their preferences once the war is ‘over, Ifor one find it
difficult to visualize .ten million soldiers-coming home end insisting on
army rations at home. It seems more probable that they will yearn for the
variety of traditional home-cooked fooda

. On the whole, skilful rationing will»not be able to do much more than
to maintain the elements of balance and variety in & national diet necessar-
_ily changed under war conditions. If this could be attained, it would be
e remarkable achievement. At the same time, our War Food Administration
must not shrink from the job of adjusting our.civilian diet downward Trom
peacetime levels as it becomes necessary to-assure.victory or reduce the
sacrifice of lives at the front. Such curtailment could:ibe arranged so as
teo meke the diet more firugal and coarse, but et the ‘same. time keep it d~
- bove the danger line from the standp01nt of hbalth and work efficiency,

IR
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. Dovnward adjustments touch upon a critical point-of general ration-
ing policy. If rationing serves as much the purpése of maintaining high
morale as one .of slowing ‘down the wheels of inflation, then it is of ut-
most -importance not to scare .the people by ‘the prospect of a gradual de-

~ _terioration of the food allowance. ' Before Péearl Harbor it was suggested

+ repeatedly in public that rationing should be introduced to awaken the
people to the national danger. Such advice -is.not.in line with the con-
cept of the sovereign people.in a democracy who govern themselves. More-
. over, if the arbitrary use of rationing to frighten- the people is to be
exeluded the rationing policy. should not. let fright creep up on the
people. -I. consider it one of the main. principles of & sound war food ad-

“ministration.to remove from the public.all fear. of .food shortage (in con-

.. trast with shortages of particular foods), and in place of fear to build

up well-founded assurance that the matter of food is "well in hand." The
execution of this policy requires much foresight and caution, acocumula-
tion.and maintenance of sufficient contingency reserves, and stabilize-

. tion of rations at a level-that can safely be maintained: Amidst short-

.age the German war food administration has accomplished the amazing feat
of removing the fear of,food shortage from the people. -Making adjust~
ments only gradually as they become unavoidable, in order to escape mak-
ing a bad impression on the public, seems to me to be unwise, because it
may lead to:the .necessity of extreme curtdilments which could have been
‘avoided by courageous. though unpopular earlier action.  'However, this is
& matter of strategy in.mass psychology .and is therefore open Yo dlspute.

Another con51derat10n of psychology is beyond dispute, although it
may not appear so. In all countries people are addicted to certain
specific items in their diet end resent too severe curtailment of those
more - than that of other foods, however absurd such-resentment may be
from a. nutritional standpoint. In England this holds for tea, jam, and
cheese‘ in the United States probably for coffee, ‘sugar, candies, and
soft drinks., These public preferences cannot be ignored. Indeed, the
mare rationing has to curtail essential food items such as butter and
" beef, the more important-looms the need to maintain some supply of these
other morale-affecting items. :

Howover wisely the general rationing policy may be conceived, its
success or failure will largely depend on the methods chdsen to carry
out the program. - The experience of World.War I, in Soviet Russia with
rationing in. peacetime from 1928 until 1935, and several years of new ex-
perience in many countries during.the present conflict have accumulated
an arsenal of implements for rationing, the. variety of ‘which is great
enough to .offer the, administrator a much greater ‘leeway for adapting ra=-
tioning to partlcular -needs and maklng the whole system flex1ble.

Before dlrect consumer - ratlonlng ‘needs to be 1ntroduced consump=
tion can, to a certain extent, be- controlled by devices of" prlorlty dls-
tribution and allocation of - food ‘raw materials or food-itsell to proces=-
sors, wholesale users, and somewhat. even to retailers, In order to cur-
tail the consumption of baking fats, orders may be issued to all commer-
cial bakeries to reduce their consumption to & certain percentage of a
base period. This method of allocation is widely used for all sorts of
war-essential materials,  [To-make it offective, licenses uItimately must
be issued to each establishment. This method has the advantage of sim-
p1101ty of administration. It involves the establishment -of priorities;
as in our example of baking fats, a priority for households over commer-
cial bakeries. For moderate curtailment of specific commodltles, this
method can be applied even to the entire retail ‘system, particularly so
long as the consumer has the opportunity +o shift to other commodities.
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. - 'As. soon as such restrictions thfdﬁéﬁ"ﬁllocation lead'to.sefiqus.short-
ages and. hence to hoarding and unfair advantage for a few, another device

- may be introduced which still sidesteps general coupon rationing. This con-

sists of compulsory registration of consumers with a retail store for their

i . purchases of:certain commodities. This device prevents "raiding of stores"

one :by one, or shopping around on the part of those who have the time and
inclination to do so. It also facilitates a more equal distribution of

. . exigting supplies among the registered customers by the retail store.
.. Great Britain and Germeny have successfully used this method for a variety

of foods. The main objection to it arises from the curtailment of consu-
mer choice of quality and service. So far as it goes, this objection is

. valid, although consumers are granted the right to change their registra-
~%tion. By tying customers to a store, savings are made in the retail sys-
.. tem due. to less‘fluctuatlon of business,

“TFor more exactlng control of consumptlon beyond reglstratlon at re-

‘tall there remains only rationing proper. It can be applied to all foods

or only to selected ones whose supply is shorte. It can be applled to in-
dividual commodities or to groups of commodities, and it can take the
form of ratlonlng by value or ratlonlng by volume.

Ratlonlng of specific individual commodities is preferable in all
cases where a relatively uniform’ quality prevails in the market, as holds
true for suger,-breakfdst cereals, flour, coffee, and various other sta-
ples. In these cases the simplest form is the allowance of a certain
welght per. capita.

For other commodities with a wide range in character or quallty, for
1nstance meat; cheese, and fats, it is unsatisfactory to meke specific
ellowances, because extreme differences in prices may lead to a great
sp01lege of unsold goads in some categories and to extreme and unnecessary
shortage in others. To‘'avoid this, instructions may be issued to butchers
end other retailers to distribute cuts of meat according to certain rules
giving every purchaser ‘@' certain share in the prcferred cuts of meat if
he so desiréss This, of course, is a very unsatisfactory solution. Ano-
ther method, chosen in England, limits the amount of money a consumer can
spend, on a1l cuts.of meat combined. This value or expenditure rationing
balances quality of: purrhase with quantity, and leaves room for consumer
preference and purchus1ng power. It interferes least with the normal
distribution .of food, and avoids the "dilemma that poorer quelltlos remain
unsold. - It has another important advantage. By llnltlng the total ex-
penditure of-each consumer on, foer example, meat, it keeps the demand for
meat and thereby the price level of all meat in chcck.‘ At the same time
it does not interfere with the prices of different cuts of meat. There-
fore there is no stoppage in the channols of trade so casily caused by
price-fixing of retail prices for all cuts. Since the consumer hes the

Lhoice of buying either a small amount of the best cuts or a larger one

of the poorer.cuts, and:since the highést income earners cannot buy more
moat than the allowance -experience shows that the prices of the cheapoer
meats. have a- tendencj to rise and the prlces of the best cuts to fall
somewhat, : :

Ao a method of prlce and inflation control “the expendlture ratlcn
has such advantages that it has beén suggested bv the Oxford economist,
M., Kalecki (11), as a means of rationing all consumer expenditures com-
bined; and a similar plan, with progressive taxation on spendlngs in ex-
cess of a rationed amount, is said to have been under serious discussion
in the United States Treasury (18),
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Another device'operating toward the samp result is point rationing.
It was applied first by the Germans and later on by‘*the British to tex-
tile goods, in order to control the consumption of scarce fibres as well
as other raw materials. Recently it-has been applied in the United
States to meat, fats, cheese, and canned meats and fish, and-later canned
evaporated milk, for all of which combined the consumer receives a given
number of ration points. This method combines two features: it fixes

. for the goods in the group a limit for the .total amount that can be with-

drawn from the market, and it establishes a scale of point values for
each item within the group. These point values are the equivalent of

.prices as they would be without ceilings.: Thus-they substitute for such

freely moving prices without affecting the general price structure. °
They express the relative scarcity of supply in relation.to the actual
demand. -The consumer now buys with two guides instead of one. ‘At .least
theoretically he con31ders money - prlces as well as p01nt prlces, and com-
promises. : : R

- This scheme of point rationing applied to a group of competltlve

and intorchangeable food commodities is ‘an ingenious instrument of con-

sumption control. It leaves the consumer considerable freedom of ‘choice
so that regional and dietary preferences do not require' the administra-
tor's special attentions. From the administrative angle it has the ad-
vantage of permitting an -easy adjustment of point values according to
supplies. It also permits the public authority to dodge the responsibi-

.1ity of making available specific items in the ration, : Though it is used

in the United States in combination with retail price fixinhg and stan-

. dardization for every cut of meat, the blanket point system can be used

leaving the individual prices of cuts free. The price level. of meat can
be controlled from the other end of the market and through the restric-
tion. of demand by point allowance. The same holds for.all- competltlve
grades and types of other groups of foods. - D

The weakness lies in the lack. of any precision in controlling the
consumption of a given commodity, a defect which is compensated by the
possibility of adjusting the point values from timoe to time. : Another
more serious weakness is the cumbersomeness of the system. ‘It involves
governmental fixing and adjustment of point values for each item every-
where. It requires much intelligence, alertness, and patience on the
consumer's part, end much extra work and expense 'in the retail trade.

The great variety of rationing methods does not solve all rationing
problems, however. If a uniform system of equal ratiens for'all is ap-
plied, it is impossible to avoid introducing correctives and flexibili=-
ties by additional institutions, such as canteen-feeding for workers,
school-feeding for children, and extra or alternative rations for people
with various diseases., Despite these correctives the unlform system

-still has the advantage of admlnlstratlve simplicity.

There remains, howavcr a v1tal need which rationing 1tself cannot
satisfy and which, at the same time, if not met adequately,. may corrupt
rationing altogother. Rationed food must be available. To make the cou-
pons available on the one hand, but not the food on the other, is worse
than no rationing at all, and will-lead to riots. The availability of
the rations at all times, everywhere, can be guaranteed only by the
activity of a powerful, competent, and alert food distribution edminis-
tration to control or adjust the flow of food in the channels of trade,
through retail price relations as well as through the direct movement:of
supplios taken from contingency reserves. Faulty price relations will
play havoc at any time with the even flow of food to consumers, and wreck
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~the ‘best-rationing system. - The usc of price relations in all stages of the .
market: as-‘the regulator of the flow is the most powerful tool of a war food
‘edministration.: Hence rationing can be successful only and exclusively if .
its ddministration operates in harmony with the administration of the food
*market. - The War Food Administration and the food section of the Office of
‘Price Administration must by necessity be under one head.

And yet, even with perfect co-ordination and integration into the war
food economy, rationing has its limitations and pitfalls, of which the
rationing authorities and the public ought to be well aware., Some have
“their-roots in the nature of the commodities,:and some in the technicalities
of rationing, but the most serious ones lie:in the psychological attitudes
of -the people. The most perishable sorts of fruits and vegetables defy
rationing, It has also been mentioned that it is next.to impossible to
v . ‘enforce.rationing’emong farmers. The invisible yet very real limit to
rationing power is set by the willingness of the people to obey. Disobed-
ience takes many forms, such as trading in a black market, circulation of
counterfeit or stolen.coupens, theft and sale of:rationed foods, compul-
sion to buy:unrationed goods with rationed .ones, and sales to certain cus-
tomers- of more goods than they have coupons to cover against sufficent
bribe. The black .market and counterfeit. coupons are the worst of such cri-
minal activitiess! The black market is the continuation or-the reviyal of a
free morket outlawed in favor of a planned market. Since every rationing
~authority is aware of .the danger, a drastic penal code operates to.strength-
en the morale of the people, Many countries have imposed the death penalty
for the worst violations of rationing law with the result that prices rose in
the black market because of added risk, In our country we have put a fine

of up-t0"$10,000 or 10 yesrs.in jail into the rationing law. = . - :

The experience with rationing in all countries, as well as with Pro-
hibition in the United States, has shown that it is not intimidation but
general approval by the public which will enforce such & law. One need
not-elaborate -the fact that the temptation to break the law is a.direct
function of ‘the pressure that is put on by the restriction of food .supplies,
A rationing, system which distributes as much or almost as much as the peo-
ple would-consume anyway has little to fear from a black market. What re- _
quires some emphasis is the relation between the feirness and general per- -
formance of food distribution by roationing under increasing curtailments.
The more privations have to-be imposed upon the public, the mbhe_in.tﬁne
with the sentiments of the public the rationing policy must be. Enforce-
yment’ of - the law and constant policing and checking of compliance with it is
&-vital necessity. One must not allow a weak policy to become established,

. 1At the. same time, it must be realized that it is virtually impossible
“to-prevent some leakage and some bootlegging of food, no matter how good
the:policy or how good its execution moy be. One must be satisfied,s0 long
as the major purpose is fulfilled, and so long as it is not altogether jeo-
pardized by the degree of violations. To avoid this danger, the authori-
ties must-try to avoid a food situation which leads to public, &lthough si-
lent, . revolt.. : ' ' ‘ cate

This. -public includes more than the consumers, It:compfi§§§,very”par-
ticularly the-wholesale and retail trade. Without their support and. co-
operation, :it:ds impossible to maintain order in the food economy. A ra-
tiponing and' price’ policy will meet the resistance of the trade if it .is
Anfused.with motives other than, the legitimate ones. of mecting the cmergen-

T eya. -If the mere suspicion crops up that those who plan.thq_rationihg are
ghided by emimosity aguinst the. private trade or urqmattempting to force
:i» & public ‘utility.or government monoepoly system of .food distribution, the
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rationing merale.of :the .general public.will.begin to;deteriorate. Ra-
tioning must -therefore:be:kept: free.from. &ttempts at reforms. which are
not an adopted national policy and are. not a part. of flghtlng the war,
Shrinking the distributive sector of our food economy, in so fer as it is
-~ dictated by war manpowser requlrenents, must. be. left. to:policies other
'than ratlonlng.A . . . . . IR :

Vi

' This leads to a. consmderat1on of the: costs of ratlonlng whlch are
‘important -mainly in so far as they.absorb resources vital.to the opera-
tion of the war. -Since it wus acknowledged. in the- beglnnlng thet ration=-
ing is o necessity, the problem is not how to avoid the COotS, but how
~ to keep them dovm. The cost consists of manpower, comnunlcqtlons, and
_other overhead in the administration and the trade.as well as in the
'.greater dmount of time used by consumers for shopping. We have nany-”
thousands of rationing boards with so far 90.000 full-time employees and
probably twice as many volunteers, most of them working half-time. These
boards ration all rationed commodities, not only food, but the trend of
their manpower requirements is steeply upwoard. The much greater amount
of work caused by rationing lies in the wholesale and retail trade and in
the additional shopping hours of housewives, The more strain develops in
our war economy, the more it will be necessary to avoid further complica=-
tion in the methods of rationing, because the pecople, consumers and trade
alike, will otherwise disobey rationing lews, To moke roationing so awk-
ward that many food retail stores have to close, or to ignore the results
of certain mothods, violates the principles of sound retioning. At the
same time there seems no way to avoid abandoning the untenable simplifi-
cation of granting all farmers full ration cards 1ndlscr1m1n&tely, and
to leave all peddled food free., : ,

) From reviewing rutlonlng in different countries, I draw the follow~
ing conclusions: o .

_ Rationing of food is necessary when a nation is engaged in a major
war,.but it cennot serve the purpose of securing an even flow of con=- -

"~ trolled amounts of food to .the consumer unless it is o well-integrated
part of an energetic and officient war food administration which con-

< trols .production and distribution and uses price relations as the main
instrument of controls, Food ratiening cennot be morc then a necessery
supplement in a policy of curbing inflation. The power of rationing
rests in the moral support and endorscment of the public, and not on the
penal code. Public cndorsement depends on the confidence that privetions
are fairly shared by all groups of consumers and that the system is ad-

:Lnlnlstercd'wlth competence and freo from favoritism.

-

The syotcm must be simple to underatand and simple to administer; it
must be subordinated to and guided by the purpose of winning the war; it

- must be frec from reformational bias; and it must not hesitate to impose

privations when they become unavoidable, but it must not curtail cssen-
tial food below the danger line of non-com liance. Rationing requires
constant effective policing of the entire merket; 'yet the be t -wea'pon *
against the black market -is still the avoidance of too severd, shortages.

While we are bound to moke & success of rationing,. we should not ‘be-
gin to make a virtue of necessity and conclude thas raticming ‘is a system
superior to or even comparatle to the ordinary exchange of goods under
_the rule of prices in a peacetime economy. I may quote from an article

by an official. of thec OPA, Reuben Oppenhe imer (15), “in whlch he utates.

Y
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. "Rationing and price control represcnt the entithesis of the normal
American way of:life.: The regulation which they entail interferes with
_our normal haebits'to an extent which only the war could make us tolerate,"

.- I fully subscribe to that opinion.’ Those who resent. the competitive
price economy so much that they now praise rationing as the solution for
attaining justice and equality in the future peace economy should study
..-the abolition-of rationing by the Soviet government under the Second Five

Year Plan, upon the joint appeal of the Central Committee of the Communist
.-Party, the. Soviet of People's Commissars, and the Central Co-operative

~Union.

The more we realize that rationing is nothing but an emergency meas-.
ure, the better we will succeed in keeping its wealmesses in limits and in
- using it toward the only end which justifies its use, but justifies it
. .fully, to win this war. '
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RATIONING AS AN ESSENTIAL TO FOOD CONSERVATION AND EQUITABLE
DISTRIBUTION, INCLUDING CONSIDERATION OF VARIOUS METHODS

A discussion of Dr. Karl Brandt's Paper at the Annual Meeting of the.
Western Farm Economics Association at Berkeley, California, June 24, 25, 26, 1943

Jo M. Tinley
Associate Professor of Agricultural Economics
University of California

Dr. Brandt!s excellent paper puts me in somewhat of a quandary. I find
myself in such general agreement with most of what he has to say that it is
difficult to live up to my reputation for always finding something on which to
disagree., In order to keep in form, I will take issue with Dr. Brandt on a
statement he makes at the end of paragraph three. Thereafter, I will devote
the remaining time at my disposal to elaborating two aspects of the problem
mentioned by Dr. Brandt, namely (1) whether rationing eliminates the need for
retail price ceilings, and (2) organization for food controls

In dealing with the recent extension of rationing in the United States,
Dr. Brandt states that "The govermment had not waited for such developments
(that is, purchase of food by consumers at higher than ceiling prices from
sources other than the regular retail trade) but planned rationing long in
advance in order to bring the war economy'!s vital food sector end food prices.
under central controls" It is possible that there was forward planning, but
the government was tardy in putting such plens into operations Experience in
other countries in this and the last war showed that the need for rationing
bParticular foods frequently rose overnighte. Similar situations should have been
expected in this country. To meet such eventualities a country needs not only
Plans but the necessary administrative machinery for quick actions This involves
not only the elaboration of technical details of rationing, but also the erec-
tion at least of a skeleton administrative set-up.

What happened in the case of meat? As early as October, 1942, there
appeared signs of a growing meat shortages By November the situation had become
acute and by December, desperate. Yet it was not until March 29, 1943, that
meat rationing was put into operations This long delay was destructive of
Morale, encouraged the development of black markets, and shook public confidence
in retioninge Both the public and the trade wanted meat rationing weeks before
it was introduced. It is action, not planning, that gets results.

During recent weeks a well-knowvn radio commentator has been urging the
abolition of ceiling prices on foodstuffs. His views are supported by several
farm organizations and apparently also find favor among members of our national
legislatures The contention is that point rationing coupled with the law of
’Supply and demand" will serve as an efficient regulator of both production and
Consumption of farm productss. Price ceilings, it is maintained, tend to dis-
Courage production and are unnecessary to limit consumption because this can be
done effectively under a flexible point rationing systeme

Every economist knows that the "law of supply and demand" is a generic
term applied to that complex of relations between price and demand on the one
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hand and price and supply on the other. These relations vary as between com-
modities and for the same commodity under different situationse The law of
supply and demand is not an immutable law but may be modified by institutional
interferences which themselves become part of the variable factors. Economists
also know that reactions of buyers and sellers to price stimuli will vary with
the length of time in which these reactions will be measured. In the:-long run
a sustained rise in prices for a particular commodity will tend to restrict the
amount purchased and to expand the amount produced and offered for sale. In
the short run a diametrically opposite reaction may follow & rise in pricese

If buyers believe that a rise in prices heralds still further price advences,
they increase, instead of decrease, their purchases, especially if they have
surplus buying powers Sellers, on the other hand, are likely to hold products
off the market in anticipation of higher prices laters If products can be used
both for current consumption or for later production, fewer units will be
marketed concurrently in order to insure more units for production later when
prices will be higher. Farm economists know that a rise in livestock prices is
not infrequently followed immediately by & deorease in the number of livestock
marketed.

Because of the unpredictability of buyer and seller reactions in the short
run, it is idle to argue that free prices for foodstuffs will effectively regu-
late consumption and production in a war economye. Point rationing may help to
curb consumption, provided black marketing is eliminateds It would seem, however,
that free prices of foodstuffs would tend to encourage rather than discourage
black marketings . .

In peacetime, when days, months, and even years are not a vital considera=
tion, free prices serve as an effective regulator of economic activitye. Pro-
duction, consumption, and prices tend to fluctuate around the norms or moving
equilibriae Not infrequently violent and long-susteined departures from these
norms are necessary before corrective factors are brought into operation. In
wartime, when months and even days are of vital importance, we dare not wait
for the delayed action of corrective foreces, if.desirable results can be obtained
more rapidly in some other way, Furthermore, in time of war, certain non-price
factors, such as availability of supplies, labor, an assured market, and so on
are likely to be as important, if not more important, than prices in determining
volume of output of farm and other products and in causing shifts between productse

Proponents of free prices for food products assume an elasticity of
supply for agricultural products that does not accord with the factse During
World War I,in spite of a very substantial rise in farm prices under conditions
of well-nigh free prices, there was in four years only a very modest increase in
the total volume of agricultural production. The agricultural plant (the total
area in farms together with buildings and equipment) cannot be greatly expanded.
Some previously unused cultivatable lands can be brought into use; gragslands
can be plowed, and all arable land used more intensively. Even such changes
will cause only & fractional increase in the total volume of production, which
could be more than offset by unfavorable weather conditionse It is true that
We can bring about very considerable shifts in the production of certain minor
orops, for example, a three and four-fold increase in peanut and soybean
acreage, but these are usually accomplished by diverting land from some of the
ma jor cropse ‘No such marked increases appear to be feasible for wheat and corn
and even for livestocks ' '

Furthermore, even if prices of some products double or triple, increased
output may not be forthcoming for several yearse. This is true for livestock and
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horticultural productse Because of the inelasticity of supply of many farm
Products and of agricultural production as a whole, it is not unreasonable to
oxpect that a 50 per cent increase in prices may be accompanied (after sufficient
time has elapsed to permit producer responses) by an increase in output of no
more than 5 or 10 per cente Changes in the relative levels of prices of some
ferm products may cause important shifts in production, but we have no right to
assume that under a condition of free prices these shifts will be in the direo-
tion that is desirable from the standpoint of our national food economy. On

the contrary, with vast buying power available, it is not unlikely that the
shifts will be toward luxury and not essential products. If such undesirable
shifts are to be prevented othor controls, such as limitation of transportation,
credit, fertilizer, equipment, and even actual prohibitions, it may be necossary
to deter undesirable shiftse

This sudden emphasis on the efficacy of free prices to regulate agriocule
tural production and econcmic activity generally is in strange contrast with
the attitude of most farm leaders in the 1920's and 1930's, During that period
farm leaders claimed over and over again that the free prioce system had broken
downe They argued that manufacturers were able to control their prices, but
that farmers operated under a free competitive markets By means of production
controls and marketing controls, farmers were enabled to secure prices that
gave them more nearly parity with industry. Farm leaders now reverse this
stande They want controlled prices for industrial products but free prices for
farm productse This reversal of attitude can bo understood when we realize that
during the inter-war period farm products were sold in a buyers! market whereas
We now have a sellers! market where absence of control will result in higher
Prices than are possible with control,

Under freely competitive conditions there is always some wastage of re-
sourcess This is due to the fact that entrepreneurs may fail to predict the
future accurately or that consumer buying habits or techniques of production
may changee Ve can say that such wastage is the unavoidable price we must pay
for progresse In wartime when all resources must be used to the fullest
Possible extent and when some resources are in such scarce supply that we have
had to resort to priorities and prohibitions we dare not risk wastage of
resourcess Moreover, we have to redirsct the flow of resources into new
chammels., These are redically different from those found in peacetime when
the vagaries of consumer buying habits, coupled with buying power, determine
the direction of productive activity. '

Consumer buying habits serve as a rather unreliable guide to economic
dctivity in wartime, Beocause of ignorance, imitativeness, and the desire for
Ostentatious display, we will often buy expensive luxury foods of little
nutritional value and of high labor input requirements, thereby lowering the
efficiency with which we use our limited resourcese Free prices of foodstuffs,
coupled with vastly expanded buying power, would tend to aggravate the situation,
In total war it would be folly of the worst kind to permit scarce manpeowor and
Other resources to be diverted into production of foodstuffs that are of low
Nutritional value and high in inputs of land, labor, and other resources. In
Wertime the pattern of farm and all other forms of production must be changed
S0 that we get the greatest output of nutritional element per unit of input.

The argument is advanced thet buying power has increased so greatly that
Sonsumers can well afford to pay higher prices for foods, In effoct, this means

us-
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that, because the govermment has been unable to draw off all excess purchasing
bower through taxation and savings, the farm population is to have the right to
tap this excess buying power. Put somewhat differently we may say that the
agricultural industry is to be permitted to tax consumers through unrestrained
increases in prices of farm products, ‘Although we can show statistically that .
both wages and earnings of labor have increased materially during the past few
Years, the increase has not been.uniform, Millions of workers are now in
receipt of wages which are little, if any, higher than in 1939, They have
suffered a material decrease in buying power, which will be aggravated still
further if food prices continue to rise. History also tells us that rising
food prices are likely to cause labor unrest and demands on the part of organ-
ized labor groups for still further increases in wagese

It is well %o recognize too that the proponents of free farm prices want
these prices to be free all the way from producers to the ultimate consumers.
Students of price economics know that increases in prices or costs at one stage
of the marketing process tend to be pyremided in subsequent stages. There is
thus every reason to believe that in the absence of effective controls of margins
of processors and distributors, an increase in prices to producers will be
dccompanied by a more than proportionate absolute increase in the prices paid
by consumers.

Those who.argue in favor of free prices for farm products do not argue in
favor of freeing all price restraints. They still want floor prices and
Minimum loans, presumably in line with parity prices. They would like to see
& continuation and even stiffening of the restraints on wages. They want a
Continuation of price controls over industrial products, especially those pur-
Chased by farmerss In other words, free prices are to be confined only to the
Vital food segment of our war economy.

From a practical viewpoint I doubt very much whether the United States
can work out a logical well-balanced war production program by regulating only
Certain phases of our economy while leaving other phases free to find their
own levels Such a situation has led to disturbances and maladjustments in peace-
time; it is likely to distort the economic pattern of production even more:
Violently in wartime. We may deplore the _need for controls, but if we are to
have price control it must embrace all phases of our economic activitye.
Universal price control (direct or indirect) is one of the important safeguards
along with fiscal controls, taxation, and so on) ageinst inflation. ’

Economists of course realize only too well the difficulties involved in
Price control, even under the most ideal circumstencese ‘They realized, more=-
Over, that the 0.P.A. was given an exceptionally difficult task because that
&gency was required to administer a law that was full of loopholes. If all
Segments of our economy had been brought under control immediately, the task
Wwould have been made infinitely easier. Wages and farm prices, however, were
Sxempted from full controls Furthermore, price regulation is only one of
Several concurrent measures ageinst inflations The other steps necessary to
Control inflation were either not takenimmediately or were not introduced in
Sufficiently rigid and effective forme

Although the case against free prices of foods has by no means been
fu11y covered, the above arguments, supplementing those of Dr. Brandt,indicate
that rationing alone will not serve as an adequate regulator of the production
And consumption of foods during wartime. Rationing and price control supplement
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and strengthén each other, Uncontrolled prices of foods, in the absence of
offsetting control of some other nature, are likely to distort the pattern of
farm production, to encourage output or luxury rather than essential foods, to
decrease future supplies of foods that may now be in plentiful supply, and to
make buying power, rather than biological needs, the factor determining who
Will and who will not purchase certain types of foodse The cost to the govern-
ment of foods purchased for our armed forces and for lend-lease will rise along
with prices paid by civilians for foods,

The gecond broad topic I will discuss is that of organization of the
food control administration. Sir William Beveridge in his book "British Food
Control" attributes the success of British rationing control in World War I to
the following factors: (1) The right balance between centralization and de=-
centralization of authority was attained; (2) the British food controller never
issued a ration book with a distribution system (including adequate control of
supplies) to back it; (3) the technical details of the British system were
elaborated with great care; and (4) the principle of fairness to rich and poor
Was applied with peculiar thoroughnesss Let us use these criteria as a basis

for evaluation of our own food control and rationing machinery in the present
war,

It was not until December, 1942, that any attempt was made to.set up a
single food authority in the United Statese Up to that time direction of pro-
duction was in the hands of the United States Department of Agriculture, and
rationing and price control divided between that department and the Office of
Price Administration. 1/,In December, 1942, the Secretary of Agricul ture was
given fuller control over production and distribution of foodstuffs, but the
enforcement of rationing and price control was left in the hands of the 0.P.A.
In April of this year, a separate Food Administration was set up in the Depart-
ment of Agriculture, although the Food Administrator appears to be directly
esponsible to the Presidents Supervision of rationing and price controls,
howover,are still in the O.P.As

This division of power and authority has resulted in much confusion and
indecisions Dr. Brandt is in favor of concentration of all food controls in
the hands of one agencys I am afraid I am not in full agreocment with him. I
believe that there are two distinct functions: (1) organization of production
and (2) control over supply after production. There are conflicts of interest
between consumers and producers, Conocentration of control over both production
&nd supply in a single agency is likely to result in indecision and conflicting
loyaltiese I would, therefore, advocate that the Secretary of Agrioculture or an
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-L/ There is a significant difference between price controls developed in the
Unitod Kingdom ond the United States. The British have dispersed control over
Several agencies, such as the lMinistry of Supply (raw materials), the-lMinistry
of Food (foods); the Department of Agriculture (farm products), the Board of
Trade (non-food consumer goods), and the Department of Health (rents). In the
United States all price controls have been concentrated in one agency, the
Office of Price Administration. From & technical administrative stendpoint it
Would seem logical to entrust price control to only one agency., From a practical
Strategic standpoint, however, dispersion is desirable. Price control is likely
to be unpopular. Control in some fioclds will prove more effective than in
Others,. Public sentiment against control in one field is likely to undermine
?he whole control machinery where there is concentration, whereas if authority
1s dispersed, only the unpopular controls will require overhauling, the others
Continuing unchangeds :
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agricultural production administrator be given full -authority over production,
including determination of prices to be paid to producers. A second agency,

known for example as the food administration, would have full control over supplies,
rationing, processors, and distributors! margins, and retail prices.

Such a change would involve transferring (1) control over farm prices from
the 0.P.A. to the agricultural production administrator and (2) control over
Tationing and retail prices to the food administrator, The two administrations
Would have to work together closely in determining total food needss

When once these determinations have been made, however, full responsibility
for seeing that these supplies are forthcoming will rest with the agricultural
Production administrator who, of course, will also have control over production
of non-food items, such as fibres. The food administrator would acquire control
over all food after production and also over all imported foods (for example,
coffee and sugar), He will determine (1) how these foods will be allocated
between lend-lease, +the armed forces and the civilian population, (2) the seas-
onal movement of foods into consumption, (3) the regions and places where foods
Will be stored, (4) the rations that will be permitted, (5) processors and dis-
tributors! margins, and (6) retail prices. This separation of powers is analagous
to that developed in the United Kingdome It permits a clearer separation of
Tesponsibility for production and of control over all supplies (including imported
foods) after productions. It permits a more definite separation of producer and
Consumer prices. Finally, it insures more adequate consideration of both pro-

o

ducer and consumer interestss

A second important administrative problem is that of decentralization, -
This is particularly significant in the field of control over supplies and rations.,
?00d habits differ by regions and between racial and occupational pgroups. Central-
lzation of authority is likely to result in inflexible and uniform rationing -
. Schedules the country over and in undue delay in making adjustments to meet
; local variationse This leads to poor utilization of resources, to undue cross
‘ h&uling, and to inequities. For example, people on the Pacific Coast where fruits
8nd vegetables are available and cheap have a distinct advontage over people in
Other parts of the country where this is not the case. Yet people on the Pacific
Coast are allowed about the same number of points for canned goods. Farm families
&re allowed the same amount of suger as urban families in spite of the fact that
farm families do most of their own cake making and seldom eat at restaurants where
Additional sugar is supplied with meals. In areas where lamb is relatively plenti=-
.ful, lamb may well carry fewer points than beef and pork which have to be shipped
N, Similer variations could be made in points for beef and pork where they are
Plentiful, This will tend to reduce cross hauling,

. Much more decentralization of control than now exists appears to be highly
Necessarys Regional, state, and local administrators should be given fuller
Powers to adapt centralized policies to local conditionse. Centralization of
Policy-making is desirable; decentralization of policy administration is essential
0 a country as .vast and diverse as is the United Statess If decentralization
Were found desirable in a small compact country like the United Kingdom, it is
811 the more necessary in o country like the United Statess

. A third problem is that of adequate control over supplies and distributive
Machinery. Obviously if rationing schemes are to function effectively, especially
Where supplies are short, the food authority must be able to exercise rather full
fontrol over supplies. Confusion and delay would result if new distribution
Machinery were to be developeds The only practical policy is to utilize the
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oxisting trade channels. The food control authority should undertake to acquire
more definite. title to supplies, but should use the existing channels of trade
as its agentse. Experts in the various food fields should be relied upon to
Coordinate, along logical and practical lines, control over title and the use

of existing distributive machinery, '

Although the Office of Price Administration appears to have done a
reasonably creditable job in developing its rationing controls (when they were
once introduced), the same is not true for some of its other functionse A
smoothly working food control agency requires a fine blending of technical trade
experts, experienced and practical economists, and capable civil servants.

This fine balance has not been obtained so far at least. Young and relatively
inexperienced economists, perhaps with good theoretical knowledge but lacking

in administrative ability, have been elevated into positions of responsibility.
Trade experts appear to have played only a minor role in planning technical
controlss Too frequently they have been regarded as unnecessary evils, instead
of essential cogs in the machinee The result has been a bulky and inflexible
administrative machine with little coherence between its various parts and with
no clear-cut lines of authority. Members of the trade and of the public have
experienced difficulty in contacting the officials responsible for administratioa
of different commodity and functional controls. Decisions on important matters
have often been delayed and each extension of control to new commodities has

been accomponied by a multitude of orders, sounter-orders, directives, correctives,
and amendmentses Some of this was perhaps inevitables IMuch of it could have

been avoided if the overhead administrative machinery had been more carefully
Planned and if more consideration had been given to technical perfection in
individual controlse. This has been most unfortunate because public confidence

in an important and essential governmental war agency has been undermined.
Because of indecision in some instances and unnecessary arbitrariness in others,
People have come to question whether the cure is not worse than the disease.

The final point to be considered is equity of the various controls and
of rationing in particular. One can agree with Dr,. Brandt that, with minor
exceptions which will undoubtedly be corrected at a later date, equity is the
central tone of our rationing programs. In the final analysis, however, the
equity of rationing will depend upon enforcements This does not mean that the
a@dministration must continuously wield the big sticks Compliance by the public
and the trade can be obtained best through cooperation, which in turn depends
Upon a program of education and the development of public confidence. Basic to
Such confidence is the knowledge that willful infractions and violetions of con=-
trol measures will be dealt with severely and promptlye The widespread develop-
ment of black markets is an indication of lax enforcement and that, for the
Present at least, our rationing programs are falling short of the principle of
equity. More decentralization in administration and more care in developing the
technical details of rationing and price control seem to be a prerequisite to
Successful enforcement,




-~
)

SPEECH BY GUY R. KINSLEY, O. P. A. FOOD RATIONING DIVISION
BEFORE WESTERN FARNM ECONOMICS ASSOCIATION
JUNT 24, 1943

~ QLAY
D

P

It pleases me to make the last first, It
would be helpful if every food rationing executive,
every consumer, every commentator could keep in
mind the 01031nb palaﬁraph of Dr, Brandt's excellent
Dresentqtlon. May I repeat it:

"The more we realize that rationing is
nothing but an emergency measure - the better we
will succeed in keeping its weaknesses in limits -
and in using 1t toward the only end which justifies
its use - but justifics it fully - to win this war,"

I beliecve food rationing in its present
. Torm in the United States justifies its use, and should
. have full cooperation and support.

Both of the distinguished gentlemen who have
preceded me are better able than I to state the case
for rationing as a weapon for winning the war. Dr.
Tinley has put it thlv when he said in one of his

recent books: "Totalitarian governments have used
rationing to destroy humanity. Ve way use it as an
equally powerful weapon to restore humanitarian
principles to a stricken world.,” ~

I will make no reflercnce to statements on
price control, othecr than to say that, although prices
are concomitants of the food problem, and although
prices are handled by a division under the Office of

. Prico Administration, as is rationing, pricc and ra-

tioning divisions are separately organized. Adminis-
tration of cach program moves from the one general
sourcec to its objcctivcs along parallcl lines, Un-
fortunately, in my ovinion, tho lines cannot always
remain-parallel, wvhich may mﬁko nore dlfflcult the
task of-pricé,control (warding off inflation) or
rationing (which is %o conserve cssential food and,

if not to win thc war, at lcast to sct up & protcction
against losing it). R

.




To emphnacize, at the beginning, the hope
that no one infers that we are discussing an exact
science and, accordingly, one requiring perfect
accomplishment, may I say, on no less authority than
Dr. Tinley, that in Germany in 1918, twenty-five to
thirty-five percent of all food consuned was sold
illegally and at prices ten times above fixed prices.
Today, we know little .about eneny home conditions,
except that coffee is quoted in recent eyew1tncso
accounts from Geﬁwany as having a valuo of 3100.- a
pound., '

It is a strange phenomenon by which the
American people, unacquainted with reglmontntion and
sternly rosontlnD any interference with a way of life,
have asked for rationing, pushed asidec the dollar .
mark, and accepted an grbitrary point systen.
v . . N . .

Limitation orders uuuaIT*'probtde rationing.

The difficulty with limitation orders 1s always that, whik

they limit tho distribution at a spccific level, they do
not reach down and sustain an even . flow to the consumer.
A limitation order, also, is a signal of shortage, and
it is followoed in natural scquence by hoarding., Fol-
lowing the rationing of suzar, and shortly aftecr the
first linitation .order on COPLCO the domand for the
rationing ol coffoc¢ became Lnolotcnt, cven to the point
that POthlOP“ in' convention passcd rosolutions rc-
questing irmcdiate rationing of coffcec. An cven more
insistent clamor arosc domanding the rationing of wcat
which was unflortunstcly but nc uvuarllv dclﬂvcd ‘This
delay gave black market opcrations oooortunlty to

grow to a sizc thet now mconaces the success of tho

meat rationing nrogron,

The rationing of cof'fcc producced tcutmnony
“tonding to DPOVO the ”QVLSOblllt” of* rationing rclatcd
products, often considcred substitutes. Today, coffce
is availablc to consutcrs, but cocoa, chocolatc and
other-beverages arc almost non-cxistont in wmany narkets,

As Dr, Brandt has said, rationing docs not
dircctly solve the problcms of conswiption, An cxamplc
- in point is that of hcavy industry workers, particularly
-logging camps., It has boeen the prndticc in logging
camps to usc food as an induccunecnt for cmployacnb.- The
" logcor, naturally, bcecausc of the type and wnorc rehote
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location of his work, is a hcavy cabter. Hc may bo
said to bc a pPOdl'lOuo ricat catoer,

It i& not uvnusual for logging camps to fccd
gcach man 10 to 14 pounds of wmcat pcr weok,., "ith thc
advent of mont rationing, this apoctitc quickly be-
canic a national vproblcii. Thc lo'mcr has not cven
pasgsing intcrcst in the subjcct of Drotulno versus
calorics, tho mcat allowances of our cnarics and our al-
lics, the allotmoents to our owm armcd forccs, or the
dangers surrounding diffcerentisl rationing. If his
consuning dosircs - not nceds - arc not satisficd, hoe
wale out of thc woods, and timber is not availlablc
for thc produCulvn of ships and plancs. he solution
must be in linc with national policy and must provide
a pattern to £it similar conditions ovvrywhoroo

)

Dccp sca fishcermcn, also, have coffcc con-

suption habits wiilch have beon reeogniczed.

_ Moxican labor so greatly nccded in.our
ficlds subsists larscly on a spcelal typo of boan,
and, although thé rationing program was rcadjusted

~ to this. rcquireacnt, '&11 other bean’ caters were

cqually. favorcd.

:

Rbfcruﬂbb wvas rado by Dr. Brnndt o, the fact

'thqt CLtla@ﬂs asswic the right to »ass to- thuir follovs
‘ration coupons which- they do not usc. It is, of coursc,

as Dr, Brandt statced, against the law, lior o, it is
against the inter ust° of the consuisr, himsclf, and is,
also, againdt the cardinal procc pt thﬁt rntn\nlnr. .
an ally in winning tho war. "By the percontage Lh
coupons arc not uscd, the larder for all is increascd:

L
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il the demonds on tho learder arc not cxhaustive, 1t

follows that thc allotiunt can be incrooscd for all
CONSWICTS, Or, if nccded, worc f£ood is available for
pur armcd {orccs,

Dr. Brandt rofcrs to the unvritton code of
what porgsns consider couitablc ~na just in rationing,

“which cquality roquircs giving proferential trcatment -

such ns considerntion {or or'fuont "nd nursing mothers,
and anWCrcn ond invalids,

It hogs boen our oxpericned thet rationing has
boen mare considerate of the 'Dirit of the anvrititcon
lav than has the nublic. Two oubtctanding cxauples ore
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prov1dod by the provision for thc issuance of doctors!
certificates for the sick, and in the utilization of

baby foods. In England, abuses of doctors' certificates
were so great that all such special rations have bcen
abandoned, except for cascs of diabctes. In our Pacific
Slope states, we have wclcomod thc cooperation of mcdical
associations vho rcview, rejccit, amcnd, or approve rc-
quosts for spocial food supplics, cortificd by their

ovm members, ‘ '

Baby foods arc intcndcd primarily lor consump-
tion by babics, not to fit in dinncr pails and dcsscrts,
Point valuocs worc madc rclatively 1ow but so quickly
werce -the sheolves deplectced of baby foods by othcer than
nqront or ruardluno ol childrcn, that 1t may bc ncccs-
‘sary to rcquirc purchascrs of bnbv foods to proscnt the
baby?u rqtlop book, shoulng age ag a qualification for
purchas

: These arc cxamplcs of the unwritton codc bo-
coming writtcn by rationineg, but bcing violatcd by
public action. '

Dr., Brandt discusscs {car as a part of ration-
ing and rominds that cven beforc Fecarl Harbor, thoro
werc thosc who suggestcd thot rationing should bo in-
troduced to avnkcn the pcoplc to the national danger.

We must agrce with his conclusion that rationing should
not be nscd to frightcn, and that the policy ﬂdoptcd
should not pcrmit frizht to crcoo up on the pcoplec,

When sugar was first rationc sd, rany honcstly belicved
that there was no ncced to ration, that-a plentiful sup-
ply of suzar rcmaincd, and accordingly, no nccd cxistod
for conscrvation. In fact, the¢ sovernment wag not
rcally rationing sugar as much as it wes rationing ships!
bottoms. Sugar was, ond is available in Cuba if tho
ships orc availablc to bring it in., It was in supply

in the Philippincs and Cuba, but we werce limitced by
transportation, -

Coffecc is in heavy supnnly in South Amcrica,
and we may conquer the submarince and overcome thce shor-
tagc in much nccdced olipu to bring in greatcr supply.
Yhen that condition cxists, tho AmbrLcnn pcoplc should
focl cortaln that the policy makers in Yias hvngton vill
rclax prcsont rcstrictions,




s!

You may havc hcard that thoere arc proponcnts
of an honor systom. in rationing. It is urged that this
would avoid the rcd tapc, burecucratic wecaknoss - along
with many burcaucrats - o2nd sct asidc thoe complicated
rcgulations so obnoxious to our citizcnry. It, also,
would sct asidc rationing itsclf vhich, wc belicve, 1is
not in fact the ond dcsirced by the pcoplc. A rationing
program cannot, in my opinion, bc short and gwect., To.

. make it short, lect's win thce war, and then in fading

mcmory, - perhaps, wo may hopc that it will bocome swcche

o The truc conceopt of rationing ic not yet
wdcrstood by cnough of our pcoplc. Many states,

many locolitics, many individusls still considcer that
rationing is o mcthod of distributing thc contents of
an oldfashioned pork barrcl; and that it is up to cach
participant in the .largcssc to obtaln at lcast his

“mathcmatical sharc and, if pogsiblc, an cven lorger

sharc to cover the spccial situction which hc ropresecnts.
On the wall of the officc of the Regional Administrator
of this rcgion - bchind the desk of KMr. Frank liarsh,
hangs an attractive frome outlining thesc words, W!'Fr
instance, takc my casc.’ Mony wclcomc cquity whon thoe
other fellow is cqualizcd. Somc still want control of
what they buy, but frecdom vhen thoy scll,

It is difficult to rcconcilc tho commonly
accepted qualitics of sacrificc, loyalty, ond gencro-
sity as the dogrcoe of devotion to o causc - how much we
give in time, moncy and blood to the¢ Red Cross; how
many stamps and bonds wc buy; how srcat a scrvice do
e render our couragcous fighting moh - it is difficult
to rcconcile this spirit with the all too pirevalent do-
sirc to got cvery jot =nd tittlo of food to which we

ave claim, and morc, cspccially when we know that the
less we usc, tho morc there is for him. An unuscd stamp
can be a bullct, :

It is, of coursc, possiblc that the perspoetive
of anyonc ~ssociated with the cdministration of the ra-
tioning program bocomcs distortcd., Undoubtedly, it is
not truc that 97 porcont of the pcoplc of the United
Statces reprcocent special and particular claims for cxtra
goodg, and that the task of rcally rationing 3 pcrcent
is thercby madc cxtruncly difficult. Undoubtcedly, it
is only a mirage, but therc arc many timcs when it ap-
pcars to bc hard fact, ~nd not purc fancy. .Wc arec ‘
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cognizant of thc unforgetable fact that cquality ic an
administrative goal, ond we, also, rccognizc that
Impaticncc with the human agency that offccts the dis-
tribution interposes an aggravation which may blur out
‘2 high resolve,

" The theory and practicé of rationing have not
‘been the subject of wide and profound study in the
United Stetes, just as the theory and practice and pro-
paration for war have never commanded paramount interest-
util the emergency is upon us. The United States, in
all its history, has had just o little over one year!s
exporicnce in a program of enforcecd rationing. Just
as in fighting a war, it is difficult to troin wmen and
make them capuble of efficiently handling their weapons,
when the men and weapons must be developed ot the same
time - so, with a rationing program, it is difficult to
determine the guide posts, and yard-sticks of a national
policy, which can be laid down in regioncl and local
communities, vithout experionce on which to draw. We
have boen compclled to borrow from the rationing ex-
pericnce of nations that have fought more wars than we.

Botween the cholcc of coch locality handling
its own rationing problems with, perhaps, o minimwun of
docal discomfiturc, snd the imposition of national,

. centralized regulating, causing irritation, some in-

justices, and tonsc rosentmont, it would appecar that a
national program keyoed to the wor offort is of prime

importance. It is, also, truc that wherc local incquitics
arc made apparcnt, adjustments can follow, but such ad-
Justments should still be wmade in linc with a national
policy, and be consistent with coual trcoatment for all.

Moy I offcr the fact that more than 200 amcnd-
ments have alrcady beoen issucd to food ration ordcrs,
only onc of which ordcrs, that for suge , has bcen in
offcct a year., It proves o fleoxibility that is praisc-
worthy. It cvidonces a decsirc on the part of the mon
in "ashington to make the rotioning program rosponsive
to conditions, - Cortainly, it is not o picturc of im-
movable burcaucracy. These amendments portend a dosiro
to obtain informetion, accopt suggcestions, a~nd adjust
a national progrom to a pcoplce living in localitics as
divcrsificd by gcography, climate, rcligion, food cus-
toms, mnd ‘living standards as any scction of the globe.,
Today, we romain the best fed nation in thoe world,
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Lccording to the Amcrican formule, rationing
docs not producc: it: should not hinder production., It
docs not crcatc scareity, it should not accentuate
shortages, It docs not crcatec ncw methods of distribu~
tion, and it chould interfcerce as little as possible
vith cxisting channcls., In othcer countrics, ¢omplocte
changcs have boen made, ~nd in Engleand, the Ministry
of Food is thc solc importcr of all Foods, .and the solc
purchascr of homc-produccd mcat, sugar, and crcomery
buttcr, ' - ’

The Amcrican plan divides the public - into’
procc¢esors and primary distributors, wholegalcrs and
rctailers, industrials, institutions, ~nd consumcrs.

It must know thc amount of goods available to move

into tradc chonncls and the ratc of movement, This ro=-
quircs rcports ond compilations vhich bccome burdensome,
but thc busincss channcls hove undertakon the imposition
of this grcat task in splendid spirit, knowing full

well that the presont ncccscary discomfiturce is ncgli-
giblc as comparcd to the ponoltics of losing the war,

Only o« hermit on o lonely descort islanc, not
touched by ship, mall or radio, could be unacquainted
with the fact that the raticning program has beon the
recipicnt of criticism, Oftcen the romcdy is distastcful
but lct us assumc the discasc is worsce.

It is my humblc opinion that tho rationing
progrom to which the Amcricon pcople have been askod
to subscribe is sct up mercly as an cmergency measurc
to win the war, It is not an impleoment designed to
changc our poacc-time proccsscs, or cffcet a rcforma-
tion, It docs not rcduco lcvels of health., It has not
undermincd crfficicney, nnd it docs not contributec to a
lowcring of moralc by falling to cstablish rcgulations
vhich providc equitablc trcatment. As pointed out by
Dr, Brandt, thc morc privations, thc morc in tunc with
the scntimonts of thoe public the rationing policy must
be.

It is a sourcc of rccurring plcasurc to con-
templatc as a part of the rationing progrom the fully
cquippcd landings of our boys in cvery part of the
world - to think that rationing hclpcd put thcir fceot
on solid ground, g therce a groater thrill than the
simplc radio rcport of Collingrood at the height of




13

the battle in Tunisia - "The skics arc fillcd with
plancs - AND THEY ARE ALL OURS'.

- We ohoula ncver 1orgct thﬂt xhoa Amcrican
soldicrs landed in Africa to start to turn the riptido ;
of war, thcey displaycd on their slccves and on their ‘
holmots the flag.of thc United Statcs of Amorica -

not boastfully, but so that thosc vwho did not spcak our
language but who had cccen the nrmoed might of other
nations could romember that flag as tho symbol of a
nation vhosc warriors camc to give and not to rob,

who brought food and did not takce it,  ~nd whosc giving
was made possible by millions at homo vho rationcd
thomsclves = not to destroy humanity but to "rcotoro
huaﬁnltqunn pr1n01plo to a stricken vorld,"




