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"GEORGE R. L 
GEORGE rHJI FlFrB. by ~ G.aee of God, of Great Briiain. Ireland 

and ~ British Dominions beyODd the Seas King, Def....Ja- of the 
Fait.h, Emperor of India, to 

Our Bight TroSy and Well-Beloved ()wmaeIIor John Hemy 
Whitley ; 

Our Bight Tmsty and Well-BeIo .. d CooDseDor V·hDgiwm 
Shanbrauaray>ma Srinivasa Sastri, 

Our Tmsty and Well-Bekned:-

Sir EIIice VJCtor &_. Banme&; 
. Sir Jbmbjm Rahimtoola, JrnigM Qamruinder of Our Il<& EnJted 
Order of ~ Stu of India, Companion of Our 1[ .. Erojumt; Order 
of ~ Indian Empire; 

Sir Alnand<!r Robetlam llunay, Knight Cmmnand« of Our lloa& 
ExooI!ent Order of the British Empire; 

Andrew Gourlay CI ...... Esquire. Companion of Our ll_ Emjnmt; 
Order of ~ Indian Empire, Indian Civil Sehiee; 

Kabeer-ud-Din Ahmed, Esquire; 
Ghanshyam Das Billa, Esquire; 

.John CWf, Esquire; 

Narayan Malbar Soshi. Esquire; 

Diwan Chaman LaB; and 

BezyI Millicent Ie Poer Power, Spinster; 
Gle rug! 

Wbereaa We have deemed. it expedient tIW a Commission should 
forthwith issue to enquire into and teport on the exjsting conditiooa of 
Iahour in indtJatrial undertakings and planiaG008 in British India, on the 
health, efficiency and staudatd of living of the workers, and OIl the 
relations between employers and employed, and to make reoommenda-
~: . 

Now know ye that We, !epOSing gzeat tnm and coofideoee in your 
knoWledge and ability. have authorised and appointed, and do by liheaa 
Preeents authorise and appoint you the said Sohn Hemy Whitley 
(Chainnau) ; Valangimon Shankaranarayana Srinivasa 8astri ; Sir Ellioe 
Vietor Sassoon; Sir Ibrahim Rahimtoola; Sir AleDDder Robertson 
Kunay; Andrew Gourlay CI ..... ; Kabeer-ud-Din Ahmed; Ghanshyam 
Das Birla; Sohn CIifi; Narayan Kalhar Soshi; Diwan Chamau ,r,.n 
and BezyI Millicent Ie Poer Power to be Our Commissioners for the 
purposes of lihe said Inquiry: 



ii lIOYAL OOJDIISsrON • 

.And for the better effecting the p1irposes of this Our Commission. 
We do by these Presents give and grant unto you, or any thres or more 
of you, full power at any place in- Our. United Kingdom or in India!, 
to call before you such pedons as you shall judge likely to afford yoa 
auy information upon 'the subject of this Our Commission; and also 
whether in Our said United Kingdom or in India to call for informatioll 
in writing ; to call for, have access to and examine all such books, docu~ 
ments, registers and records as may afford you the fullest information 
on the subject, and to inquire of and oonoerning the premises by all othet 
lawful ways and means whatsoever: 

.And We do by these Presents authorise and empower you, or anJ 
of you, to visit and inspect personally such places as you may d_ 
·it expedient so to inspect for the more effectual carrying out of the 
purposes aforesaid : 

.And We do by these Present8 will and Ordain that,this Our Comm; ... 
sion shall oontinue in full force and virtUe, and that you Our said Co",· 
missioners, or any three or more of you, may from time to time proceed 
in the execution thereof, and of every matter and thing ~herein c~ 
tamed, although the same, be not oontinued from time to time by 
adjournment: 

.And We do further ordain that you, or any' ~ or more of you" 
have liberty to report your proceedings under this Our Commissioa 
from time to time if you shall judge it expedient so to do : 

.And Our further will and pleasure is that you do, with as little 
delay as possible, report to Us under your hands and seals, or under 
the hands and seals of any three or more of you, your opinion upon the 
matters herein submitted for your cOIl8ideretion. 

Given at Our Court at Saint James's the Fourth day of July, 
One thousand nine hundred and twenty-nine; In the 
Twentieth Year of Our Reign. 

By His Majesty's Command. 
J. R. (J/yna. 
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ROYAL COMMISSION ON LABOUR IN INDIA. 

REPORT. 

To 
THE KING'S MOST EXCELLE..l-IT MAJESTY. 

May it please Your Majesty, 

We, the Commissioners appointed to enquire into and report on 
the existing conditions of labour in industrial undertakings and plantations 
in British India, on the health, efficiency and standard of living of the. 
workers, and on the relations between employers and employed, and to 
make recommendations; humbly submit to Your Majesty the follow
ing Report. 

Our Report is signed by all of us with the exception of Sir Ibrahim . 
:Rahimtoola who was elected President of the Legislative Assembly 
on the 17th of January 1931. From that date he was unable to take 
further part in our proCeeding.. and for this reason he does not sign 
the Report. We are grateful to him for the help which he gave until 
he was called to other duties. 

CHAPTER I.-INTRODUCTION. 

Tours. 
After our appointment, we prepared a list of subjects on which. 

we particularly d""ired information, and arranged for its despateh, with 
a short covering letter, to those bodies and individuals who appeared 
likely to be in a position to provide information of vaiue, inviting them 
.to &end memoranda. The letter and the list will be found in an Appendix 
to this Report. Thereafter we assembled at Bombay on 11th October 
1929, and began our public sessions at Karachi four days later. Between 
that date and 22nd March 1930, the Commission was continuously on 
tour and visited all the eight major provinces of British India (exclud
ing Burma), and Delhi, Ajmer-Merwara and Coorg. During the course 
of this tour we held 107 pnblic sessions at 37 <lifterent places, which 
inclnded all the leadiog industrial centres in India proper. We met 
again in London on 3m June 1930, and between that date and 13th 
August 1930 we held there 24 sessions for recording evidence and for the 
consideration of the material then in our hands. Thereafter we left 
England for Burma, spending on the way 4 days in Ceylon for the pur: 
pose of gaining oertain information relating to conditions in piantationa 
in that island. We reached Burma on 19th October 1930 and, after' 
a tour there, sailed for India on 11th November 1930. We met again 
in Delhi for the preparation of this Report. Prefaced to it is a sketeh 
map of our toum, which extended to 16,000 miles, exclusive of the 
journeys between London and Bombay and Colombo. In the course 

• 



2 CHAPTER I. 

of our enquiIy we held in all 128 public sittings for the examination of 
witnesses and 71 private sessions. 

Assistant Commisajon'lfS. 

In each province we were aided in our enquiries by Assistant 
ColllIllissioners, who were selected with the help of provincial Govern
ments as representatives of employing and labouring interests. We 
had the c<Hlper&tion of a special body of Assistant ColllIllissioners in 
respect of railway questions. In addition, we had associated with ua 
in most areas one Or more ladies with local knowledge and experience. 
A list of all those who served in these capacities is appended to the Report. 
We thus had the advantage of being &BBociated with a body of men and 
women who, though they took no part in the framing of our Report, 

. brought to Our sessions a wealth of wide experience, intimate local know
ledge, and wise counsel. 

Procedure. 

In all the centres visited we invited a selection of those witnesses 
who had forwarded memoranda to appear before lIB for oml examination, 
and we were thus enabled to examine representatives of all the Govern
ments, all the leading associations of employers, nearly all the leading 
labour associations and a Iarge number of individual witnesses, both 
official and non-officiaL We also visited as many industrial undertakings 
ADd p~tations as we could in order to familiarise ourselves with the 
1l&tnre of the work, to come into closet contact with managements and 
workers, and to enable us to form a true judgment of the conditions. 
We made 180 such visits. In addition, in all the more important 
centres, we made inspections of housing conditions in the areas where the 
workers live and of hospitals and other institotions which concerned our 
enquiIy. As our tour progressed we found it increasingly useful to 
examine workers selected by ourselves at the scene of their weD: or near 
their own homes. We were thus able, in many cases, to seeure evideD.C<\ 
of a character which could not have been obtained by lIU1!lID.oning the 
witnesses in question to more formal surroundiltgs. .After, we had 
completed the greater part of our first tour, the importance of covering 
a wide field in the time available made it necessary for lUI ~ times to sit 
in two panels. When these met in the same centre, one panel dealt 
with railway witnesses. ·In the Madras Presidency the panel system 
was employed to enable us to visit more areas than would otherwiae have 
been possible. 

The Evidence. 

Our request for written memoranda met with a liberal response. 
In .. 11490 such memoranda were submitted. These represent an immense 
amount of thought and labour on the part of all ooncerned and in many 
cases a large amount of expense, generously borne. Governments, &SSO

ciationa of employers and employed, officials and other experts and pri
vate individuals have all endeavoured to furnish for our assistance the 
reaults of their experience in the best form available. The oral 
evjdence, to which 837 persons contributed by appearing before us, has 
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been supplied with equal generosity, and a number of witnesses placed 
us further in their debt by furnishing supplementary statements at a 
later date. In some eases we have had to comment on the lack of infor
mation which we would have liked to obtain, but this lack is due almost 
entirely to such infonnation not being available in any form, and not to 
any Ielucta.nce to give it to us. We are coIlS<)ious that exigencies of time 
and space have prevented UJ! from making the fullest use of all the material 
supplied. But, whatever the value of our Report, the volumes of evidence 
which accompany it corurt;itute a source which, for years to come, should 
yield a wealth of information, not ava.ila.ble elsewhere, for the study of 
labour questions. 

No trouble was spared by all concerned to facilitate our en
. quiries, and to assist us in our tours. We would acknowledge especially 
the generous hospitslity with which we were everywhere received, and 
the facilities and ready help given to US in our inspections. Our thanke 
are also due to the Secretary of State for the Colonies, the Ceylon Govern
ment, the Ceylon Association in London and the Planters' Association 
of Ceylon for their va.luable help: and to the Director of the International 
Labour Office, who placed the resources of that office at our dispoeal, 
and readily responded to our requests for information. We would thank 
all responeible for the a.ccommodation freely plaeed at our disposa.! for 
our work in India, and the High Coinmissioner for India, who permitted 
us to use the new India House for our meetings in London. 

Arraugement 01· the Report. 
The Report falls into six main divisions. Conditione of employ

ment and work in the fa.ctory industries are discussed first (Chapters II 
to VII). Four chapters follow on similar questions in relation to mines, 
rai.lways and other forms of industrial activity (Chapters VIII to XI). 
This completes the review of working conditions in industry, and We pass 
to the standard of life of the indllBtrial worker (Chapters XII to XV). 
The next group of chepters is devoted to general questions related mainly 
to the indWltrial worker, namely, workmen'scompensa.tion, trade unions 
and trade disputes (Chapters XVI to XVIIl). We then torn to the 
plantations and deal in four chapters with the work and life of plantation 
workers (Chapters XIX to XXII). Mter diseussing certsin specia.! 
questions relating to Burma, We deal in turn with statistics, general 
administration and the corurt;itution in relation to labour (Chapters XXIII 
to XXV). 

The Survey 01 Conditions. 

The Report attempts througho)lt to fulfil the dual task laid 
upon us of reporting on existing conditions and of maJring recommenda
tions. We have come to our work from very different fields of experienoe. 
This has been·most va.luable in ensuring that every question is.seen from 
several differing angles, but it has made it no simple task to present a 
common picture. While each of us, writing individually, might have 
placed the emphasis differently in some places, we have tried in our 
survey to express collective views, and have, we hope, sueeeeded m 
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moulding our individual appreciations of the position into It· consistent 
whole. Every oue who has any fa.ruliarity with India reaIises the danger 
of generalisations regarding so vast a country. Yet it ia impossible to 
prepare It survey in reaeonable compass without generalisations. While, 
therefore, we have endeavoured to obtain as literal aooumey as possible, 
it is necessary to bear in mind that it would be possible to adduce some 
exception to It number of the general statements made. In a few cases, 
we are aware of isolated employers, smaIl groups of workers or even minor 
industries to which such statements are inapplicable. We believe, 
however, that such generalisations as are made are a.ccurate in the sense 
that the exceptions·are not of sufficient importance to a/tect our con-
clusions. . 

The Recommendations. 

We are writing at a time when circumstances, both economio 
and political, are exceptional. In the economic sphere India, in common 
with many other countries, is facing a period of stress. Indian industry 
is involved in the general depression, and many of the industries with 
which we are concerned are facing serious difficulties which, we hope, will 
soon be surmounted. With orderly progress in India, her industry 
should have a great future. But the present position is one of anxiety for 
industrialists, for many workers and for all concerned in Government. We 
have considered the extent to which we should allow our recommendations 
to be influenced by the events of the last year, and have concluded that it 
would. be wrong for us to give these any large influence. India has the 
right to expect from us, not a series of recommendations framed in the 
light of the existing crisis, but a considered programme for the develop
ment of labour policy. As a matter of fact nearly all our evidence relates 
to conditions in 1929 or early 1930, before the present crisis developed. 
OUr survey, therefore, is a survey of conditions as they then stood and, for 
the most part, our recommendations are framed with reference to circum
stances as they theu existed. If the execution of some of the changes we 
advocate is made more difficult by reason of the present position, others 
are thereby rendered more easy to introduce. Some recommendations 
involve no expense, others ca.ll for financial outlay; but, as .. whole, they 
are ca.lculated to secure increased prosperity. It is sometimes assumed 
tliat good conditions for labour involve a sacrifice for industry. But, 
in the experience of Indi1\., there is abundaut evidence to show that a gene
rous policy in respect of labour is a wise policy in respect of industry. It 
is not possible for India to secure a permanent advance for her industries 
at the expense of her labour, and we are confident that this is far from her 
desire. In the views submitted to us, the suggestion that cheap labour 
is a national asset was seldom made. On the contrary, there is wide
spread recognition of the fact that industrial activity finds its strength and 
much of its justifioation in the prosperity of aU who contribute to it. .We 
have attempted to exercise as much foresight as we can, and we believe 
that the principles underlying our recommendations are likely to abide; 
but we have not attempted to anticipate the problems and difficulties of a 
future generation. 
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The Political Outlook. 
The present time is not less exceptional in the politIcal sphere. 

Our work in India has been carried on when political issues have loomed 
large, and, as we write, great ponstitutional ehanges are being considered. 
We are happy to record the fact that politica! controversies have not pre
vented many who hold widely differing vieW!! in politics from co-operating 
with us for the benefit of labour; and we have been able to frame the great 
majority of our recommendations without reference to possible changes 
in the constitution. The needs of labour are evident, and the methods we 
recommend for meeting those needs are largely independent of the nature 
of the government of the country. " The nation in every country dwells 
in the cottage ", and the well-being of the peopfe mllSt be the primary 
concern of any government, whatever ite form and composition. Our 
experience gives us the hope that in the India of the future the weHare of 
the workers will receive an increasing measure of wise thought and of 
generous action on the part of all who can in1luence their lives. 

Diwan Chaman LaIl desires to add that opinions mllSt differ re
garding the conclnsions to be drawn from the evidence and he regards the 
recommendations as the minimum which should be enforced without 
delay. 
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CHAPTER n.-MIGRATION AND THE!FACTORY WORKER. 

(1) DISTRIBUTION OF FAClrORIES. 

We consider in this and the three following chapters the labour 
employed in what may be described 88 perennial. factories, i.e., we 
exclude from consideration at present all the factories which, dealing 
mainly with agrkultural products in the raw state, work for part of the 
year only and we .. Iso exclude a.ll those establiehments which either use 
no mechanical power or, using power, employ less than 20 persons. 
Unfortunately the available statistics do not classify perennial. and 
Beasonal factories separately. They claasify faotories in groups aceording 
to their products, and while large groups of factories are entirely perennial 
and others entirely or predominantly seasonal, there are groups which 
include both seasonal and perennial factories. The figures for the peren
nial gronps are as follows:-

Average 
daily 

Industri ... Factories. Dumber 
employed. 

Cotton spinning .... d weaving .. .. 295 338,000 

Jute spinning and weaving .. .. 95 347,000 

Other textiles . . . . . . .. 68 11,000 

. 
Textiles .. .. .. .. .. 4,';8 _.000 

Engineering and Metal Works .. .. .. 871 ,3J5,OOO 

Others (Non.textiles) .. .. .. .. 1,122 155,000 

Total .. 2.~1 1,166,000 , 

Tbe above figures and others given throughout tltis chapter relate 
to 1929 except when otherwise stated. . 

We give in Chapter VI some statistics of the predominantly 
_onal and partially seasonal groups. Making an estimate of the 
number of factories included in these groups which are rea.lly perennial, 
We believe the number of perennial factory workers to be approximately 
.. million and a quarter and the number of perennial factories to be in the 
neighbourhood of 3,500. Roughly speaking, then, the workers in the 
ootton spinning and weaving mills, the jute miI1s and the engineering 
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and metal works form three groups of about the same size, and number 
abonta million in the aggregate, while the remaining perennial factories, 
which are scattered over a large number of industries, employ possibly 
a quarter of a million persons in all. 

Cotton Teztiles., 
Since the middle of last century , Bombay, on account of its excel

lent shipping and railway facilities and business ,enterprise, has dominated 
the cotton textile industry. There are still about 118,000 workers in the 
mills of Bombay City and Island. The second centre of the industry is 

,Ahmedabad, in Gujerat, with about 70,000 operatives; other centres in 
the Bombay Presidency include Sholapur, Surst, Broach and Jalgaon. 
The 203 cotton mills of the Presidency employ in all about 232,000 per
sons. The remaining 92 mills with about 106,000 operatives are 
distributed over many provinces and towns. Most importsnt 
among these are Madras, Madura and Coimbatore in the Madras 
Presidency, Nagpur in the Central Provinces, Cawnpore iiI the United 
Provinces, and the vicinity of Calcutta., There has recently been a ten; 
dency for the industry to push into the smaller towns in thE> cotton
growing tracts. These have the advantage, not possessed by Bombay, 
of proximity to recruiting grounds for labour and to the markets,for both 
the raw material and the manufactured article. Generally sPeaking, 
the maustry has been expanding nearly everywhere except in Bombay. 
and the decline in employment in that city has been balanced 
by the expansion elsewhere, as the following figures show :-

Year. Millo. Operatives. 

1892·93 120 113,000 

1902-03 189 167,000 

lIH2·13 241 244,000 

1m 264 327,000 

1923 271 324,000 

1924 2i5 325 • .000 
1925 281 332,000 

1928 2i5 339,000 

1327 280 343,000 

1928 2i9, 319,000 
1929 295 338,000 

There has also been an expansion in IndiAD Stat". which are not included 
in any of the figuJ'AA given abOve. The industry is largely in Indian handa. 
In Bombay, Parsees, who were rasponsible for its initiation, and Gujerati ' 
Hindus have the biggest interests and the latter class control nearly all 
the mills in Ahmedabad. Europeans control some mills in both these 
eentres and they and Hindus of various provinces are responsible for most 
of the mills in the amaller centres. Musaimans control some mills in 
Bombay, but few, if &ny, elsewhere., A considerable number of English
men, drawn mainly from Lancashire, are employed in the mills as managers 
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.centres with a definite concentration of industries, the more important 
are Madras, Cawnpore, Jamshedpur and Rangoon. Many of the remain
ing factories are concentrated in capitaJ.s where the factory population is 8 

email part of the total population, such a8 Delhi, Lahore, Lucknow and 
Nagpur. Centres of this type have generally a few larger factories, and a 
oonsiderable number of small ones which serve the miscellsneous needs 
of the city and its vicinity. Apart from such centres, the only approach 
to a concentration of factories is in the main coalfields and in 8 few 
<:otton mill towns such as Sholapur. 

(2) SOURCES OF LABOUR. 

Centres Recruiting from Short Distances. 

The smaller centres everywhere draw on the surrounding rural 
areas for all the workers they require, except labour demanding special 
mil. As industry expands in a centre, the area of recruitment has to be 
enlarged. If the centre is situated in a region where population is dense 
and pressure on the !sud is great, a.: !srge addition to the labour force 
may be obtained without going far afield; this is illustrated by Ahmed
abad and Cawnpore. The cotton mills of Ahmedabad draw 65% of their· 
labour from Ahmedabad district and the adjacent State of Baroda,. 
while most of the remainder come from areas not far distant, i.e., other· 
Gujerat districts and the adjoining parts of Rajputana and Kathiawar. 
Cawnpore has close to it areas where the pressure of population is severe, 
and the bulk of its !sbour comes from the adjoining districts and those 
immediately beyond them. Railway workshops frequently show a greater 
variety of labour and may include substantial numbers from more di&
tant areas; the grant to employees of travelling conceseiona incr_ the 
attraction of the work for labour from a distance, and the type of work 
does not appeal to the people resident in some areas. In every centre of 
importance a certsin number of the factory workers come from long 
distances; men from Madras and the United Provinces may be found in 
factories all over India. 

Centres Recroiting from Long Distances. 

The only centres which have reached the stage Of being compelled . 
to go far afield for the bulk of their labour are Rangoon, J amshedpur and 
the two big centres, Bombay and the Hooghly area. Rangoon, like Burma 
generally, has to look mainly to Indian labour for ·the maintenance of its 
industries as tho Burman shows little desire to enter the lower ranks 
of factory employment. The factories of Rangoon therefore rely on 
the great stream of migration from across the Bay of Bengal; the 
workers come chiefly from the Telugu speaking tracts adjoining the 
northern Madrllll ports. Jamshedpur was established in an area thet 
was practically virgin forest and required a largo number of workers 
from the start; there was a big expansion of work during and ~ the 
war, which demanded a further rapid increase in numbers. It IS • not 
surprising, therefore, that the labour force here should include. sections . 
from nearly every provinee of India ;. in particular, Bengal, Bihar and , 
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Orissa, the Central Provinces, the United Provinces and Madras all 
contribute large quotas. 

The two leading areas, Bombay and the Hooghly7 found it 
_egary, at a very earlyetage of their industrial history, to recruit from 
distant fields. Bombay leland bas the sea, on one side and a narrow 
coastal plain flanked by high mountains on the other, and no large eX
pansion of industry would bave been possible had it remained dependent 
on the immediate neighbourhood. It now draws its factory labour 
mainly from two sources-by sea from Ratnagiri, a district to the south 
where pressure on the land is very great, and by land from the Deccan 
districts, especially Ahmed:nagar, POOIl& and Sholapur. The increasing 
needs of industry and the drying up of other sources, owing to·the growth 
of local industries, have lately strengthened the ftow of labour from much 
more distant areas, particularly the United Provinces. 

The Hooghiy, with more than double the demand of Bombay for 
factory labour, is surrounded by the heavily populated districts of Bengal, 
but does not draw the bulk of it.s factory workers from them, The J 
Bengalis have leas incJination for factory work than other Indian ~; 
when the industries of the Hooghly were being built up, their 6COnoIlllO 

position was not such as to make the terms offered by industry attraetive. 
In recent years they, more than most Indian peoples, have been realising 
the possibilities which industry offers to skill, and their numbers are 
increasing steadily in the skilled ranks and in the lighter types of 
factory labour; but in the jute milia they constitute leas than 
a quarter of the workers. A few mills to the south of Calcutta 
tIJllploy Bengali labour; but to the north of the city in most of 
the mills the proportion of Bengalis is small, and there are large 
townships of immigrants. The bulk of the jute mill labour comes from 
the west of Bihar and the east of the United Provinces, a tract lying 
from 300 to 500 miles away. Other important recruiting grounds are 
the equally distsnt districts in the north of the Madras Presidency and 
the east of the Central Provinces, while Orissa. which supplies 
labour of many kinds to Calcutta and its neighbourhood. is also repre
sented in the factories. Of the jute mills it may he ssid that, if a circle 
of 250 miles'radius be drawn round Calcutta, the great majority of the 
workers come from outside that circle; and in the other factories too,_ 
a large proportion of the labour is drawn from these outer tracts. 

(3) THE FACTORIES AND THE VILLAGES. 

TemporaI'J' Migration. 

We have referred to factory labour as drawn from rural areas 
and. as often as not, from areas at long distsnces from the factories. This 
is the case even when the factories are situated in or close t<> a great city. 
It is here that ".e strike perhaps the most fundamentsl difference bet..- een 
the Indie.n factory workers and the corresponding class in the West. 
The latter is drawn mainly from persons brought up in the towns, and 
partly from those who have abandoned the country for the towns. The 
Indian factory operatives are neaily all migrants. But the difference does 
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not .,nd here. In India the migration from the' rUral 3reM to ihe. 
factories is not in the main a permanent exodus; it is, in the minds of 
those who 'undertake it and to a large extent in fact, a temporary trans
fer, and the recruit to industry continues to regard as his home the plac& 
from which he has come. A true understanding of this position is a. 
necessary approach to nearly all the problems affecting, this type of 
labour, and we must go on to examine in great.", detail the character 
of the contact between the village and the factory. . 

The Factory Worker not an Agriculturalist. 

Those anxious to emphasise the importance of this phenomenon, 
are apt to ~uggest that the Indian factory worker is essentially an agri. 
culturalist, and the student uofamiliar with the facts is led to picture the, 
main industries of India as manned by .. mass of agricultural workersr 

temporarily forsaking the mattock and the plough to add to their income 
by a brief spell of industrial work in the city. It would not be unfair to 
say that this picture is in the minds of some employers, whose attention 
is focuSsed on the rapidity with which their own labour force changes. 
But it is not an accurate representation of the position, and has been' 
responsible occasionally for a mistaken attitude to labour questions. 
In the seasonal industries, dealing largely with the treatment of agricul
tural products in the raw state after they have hean lIarvested,. there is 
an intimate conneotion between industrial and agricultural work; 
and in the collieries too there is a suhetantial class direotly interested in 
agriculture. But in the regular factory industries which olIer perma
nent work, the employer has generally got past the stage of being com
pelled to employ those who are prepared to work only for a few months 
of the year. 

Connection with Agriculture. 

The truth behind the assertion of the agricultural character of the 
factory popnlation-and it is a truth·of primary importance-is that the, 
great majority of those empioyed are at heart villagers; they have had 
in most cases a village upbringing, they have village traditiona and they 
retain some contact with the villages. This does not necessarily mean 
even that they are all drawn from agrioultural classes. There are in the 
villages important sections of the population whOse occupation is, not!
primarily agricultural and may not be agriculturaI at all; the weaving 
sheds of textile factories, the tanneries, the railway workshops and other 
scenes of urban industry contain many who look baok r"thAT to village 
paf!s tbr to yjlla~ !ie~s. But agriculture nas naturally supplied the 
'bnlli of t e recently established industriRi population. Some factory 
'Workers, but far fewer than is frequently supposed, may have a direct 
interest in agriculture, in that they derive some pecuniary benefit from it ; , 
more have indirect interests, in that members of that very variable group, 
the joint family, or other close relations have agriculturaI holdings. A 
larger number still have a home and members of their own family in the' 
village and the latter may secure an income from agricultural work. 
Occasionally members .of the same family relieve eaoh other by turns in 

• 
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factory employment. Even where workers live with their families in the 
Jaqtory areas, many of them look to some village as their home and ch> 
thei.F best t.o retain contact, with it. 

Perman.ent Factory Population. 

The residue, who have no village ties and look upon the city 
as their home, are only a small percent"ge of the totsllabour force. In 
the most industrialised areas such as the Hooghly area and Bombay 
Island, this class forms .. small proportion of the factory employees. It is 
proportionately most numerous in such centres as Ahmedabad, Nagpur 
.mdMadras. Each of these cities has, in its cotton mills panicularly, an 
appreciable number of employees who form part of the permanent urban 
population. It is woith notiugthat these are composed largely of classes 
whoee interest in the land was always slight or precarious, namely, Musal
man weavers in Ahmedabad, and members of the depressed classes in all 
three centres. In the last two centres the owners of the most important 
mills bave made special efforts calculated to build up a permanent 
population. Statistics of this permanent element are not available; 
but it has been estimated as constituting in Ahmedabad 20 per cent of 
the working class population. Elsewhere the figure is generally mueh 
smaller. . 

Relations with tbe Country. 

Tbe points we desire to emphasise at this stsge are :-
(1) on the one hand, the factory population, gelierally speaking, 

is not divorced from the land, as in the West ; 
(2) on the other hand, it cannot be regarded as compoeed of .. 

mass of agriculturalists serving a short term in industry. 
The relation of the workers to the villages is perhaps best expressed 
by the legal conception of domicile. In so far as an alllllogy is helpful, 
the poeition of many Englishmen in India has essential similari
ties. For the Indian factory worker is in most cases a man who has taken 
up definite work in a place which he does not regard as his own (in many 
cases even its language is foreign to him). who cherishes the hope of 
returning to his country now and then and of retiring there ultim
ately. He is 8S a rule prepared to abandon.the factory if work offering 
adequate opportunities becomes available in hi. native place or if the 
climate makes seriousinroads onhis health. The popular and, as we be
lieve. misleading conception of the short-term recruit from agriculture has 
arisen mainly from experience of the past, which isno longer valid. It is 
kept alive partly by ~he fact that a number of new recruits revert quickly 
to the village, and pertly by the fact that the continuous period spent 
by the average worker in an individual establishment is.brief. 

Contact with the Village. 

What, then, is the nature of the contact between tha factories 
and the villages! It will he obvious from the preceding paragraphs 
that it is a variable quantity; with 80ma the contact is close and cons
tant, with others it is slender or spasmodio, and with a few it is more 811 
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inspiration than a reality. But in most cases the contact has begun at 
llirth ; the proportion of industrial workers whose birthplace is the city 
is small. Many workers leave their wives in the country, and of those 
wives who come to the city, all who can do so return to the village for 
their confinement. The steady expansion of Indian industry year by 
year and the higher mortality in cities increase still further the 
numbers that have to be supplied from rural areas. Generally, too, child
hoodis spent in the villages ; the raising of the minimum age for industrial 
employment has strengthened this tendency. After industrial employ
ment has commenced, the worker returns to the village as often as he 
can. Financial considerations form the principal obstacle to frequent 
returns: the man who succeeds in the mills returns more regularly as his 
income rises. In the Bengal jute mills and the Bombay cotton mills, a 
number secure an annual holiday of anything from one to three months' 
duration: others may go every second year. Yet others, owing to lack of 
money .or for various reasons, may not go back for many years. But at 
any time illness or urgent family affairs may compel a return, even when 
it has to be financed by borrowing. The returned industrial worker may 
give assistance in agricultural operations, or he may prefer to remain 
unoccupied. It is interesting to note, for example, that the holiday 
exodus from the Bengal jute mills is at its height during a slack season 
for agriculture in the workers' villages. The duration of the holiday i& 
usually limited only by the money available; more rarely it is determined 
by the necessity of complying with the instruotions of the employer in the 
city. At other times, if close relatives remain in the villages, remit
tances may be sent regularly to them and serve to maintain contaot, but 
apart from these, correspondence is usually infrequent. Norarerelatives 
the only ones who look for money orders. The village money-lender 
may have claims which have to be met, and occasionally his assistance is 
sought to meet the initial expenses involved in the exodus to the 
city. Finally, the worker looks forward to a time when his work in 
the factory will be over, and he can return to the village for good: 

(4) OAUSES O:r MIGRATION. 

Economio Pressure. 

Emigration has always ari&en mainly from the difficulty of finding 
an adequate livelihood in one's natin place, and this is the predominant 
force which impels the Indian villager to seek industrial employment. 
Over large parts of India, the number of persons on the land is much 
greater than the number required to cultivate it and appreciably in 
SCe&S of the number it can comfortably support. In most areas, 
pressure on the land has been increasing steadily for a long time and a rille 
in the general standard of living has made this pressure more acutely fell;. 
There has always been a substantial elass of landless labourers, ~ 
a meagre living in good seasons and apt to be reduced to penury m bad 
ones. The loss of land through indebtedness, the need or desire of a land
lord to increase his own cultivation, quarrale, the death of the title-holder 
and other causes. bring fresh recruita to. this class. Among thoee who 
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retain tenancies, various changes m&y ~ to' render It holding 
insWIicient for those dependent on it. An increase in the number of mem
bers of the family, a rise in rent, the growth of debt, all contribute ro 
force the agricultural worker ro abandon his aneestral occupation. 

Moreover, there are always large areas where the soil cau· 
produce enough for the people in the ordinary year, but where· 
periodic drought or floods m&ke living precarious. A generation ago 
there was, in some of these areas, no alternative to facing the penury 
of the lean years; but the opening np of the country by the imprlWelIlent 
of communications has offered a way of eScape. Migration has, in faet, 
been dependent upon opportunity. It is noteworthy, for example, that 
where a connection was established between a factory and a particular 
village or group of villages, recruits would continue to come from these, 
while adjacent areas yielded none. Some of the minor currents in th" 
streams of migration owe their force ro little more than accident. 

Village Crafts. 

It must not be supposed that the economic pressure which> 
drives the villager to the city is confined to those engaged in agriculture. 
The village craftsman, working formerly within an isolated economic unit, 
linds himself, by the improvement of communications and the growth of in
dustry, subjected to competition from the larger world. The textile mil\s 
have many weavers drawn from families that, for generations previously, 
worked at handlooms ; the village worker in hides and leather, the 
carpenter and the blacksmith are all being subjected to pressure from th" 
factory. In many cases tbe easiest, perhape the only, way out of the 
difficnlty is for the village craftsman to'transfer his allegiance to the rival 
which is supplanting him. 

Disabilities. 

Poverty, though it is the most important, is not the only di ... 
ability which drives the villager to the factory. All over India there are 
strata of the population who sufier from serious social d4sabilities ; the 
lower castes and those who are regarded as outside the pale of Hindu. 
sOciety find that in the industrial areas caste disabilities lose much of their 
force. With the growing rea\isstion of the humiliation of their positiou. 
and of the freedom which industry offers, there is an increasing readiness
to migrate to industrial centres. In addition to- the bondage which 
caste m&y inflict, tbere are other bonds which, if they were not consciously· 
felt to be hardships a generation ago, are steadily becoming more irksome 
to those subjected to them. There are ~ of feudalism to be found 
in many parla of the country; and in a few areas there is stili a system of 
bond-service which is not far removed from slavery. We deal with this 
fa.otor in a later chapter for, althongh it is responsible for some migration, 
that migration is not, as a rnle, to the factories. But it is obvious that 
every disability to which men are subjected in the village adds attrac
tions to the avenues of escape which industry oHers. In addition to
those who migrate to escape from destitution or disabilities, there art!' 
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those who, for individual reasons, find it better to leave the village, for 
.a time at any rate. The new world of industry oJiers a refuge to those 
:who are anxious to escape from family conditions that have become 
intolerable, or from the penalties of the law, or from the more .8evere 
penalties with which the village visits offences against its social and moral 
<lOdes. 

Causes of Retention of Village Connection. 
These causes serve to explain the move from the village to the 

factory, and by applying them to conditions in diJierent rural areas it is 
easy to account for the m&in streams of migration. But they do not 
explain the most striking element in this migration, which is the retention 
1)f the village connection. The reason., for this feature are complex 
and raise psychological issues. But, in our opinion, the chief cause is to 
be found in the fact that the driving force in migration comes almost 
entirely from one end of the ehannel, i.e., the village end. The industrial 
recruit is not prompted by the lure of city life or by any great ambition. 
The city, as such, has no attraction for him and, when he leaves the 
village, he has aeldom an ambition beyond that of securing the necessi-

I ties of life. Few industrial workers would remain in industry if they 
J 'could secure sufficient food and clothing in the village ; th~y are d!!"W ed, 
J Q.ot pulled ~th'!.. city. 

• 

The Fami4' and the Village. 

A contributory cause is the joint family system which, by link
ing the emigrant to the village and even to its soil, serves to keep con
nections alive in many cases. Moreover, the comparative scarcity of 
employment for women and children in factories encourages the practice 
of leaving the family in the village, where their maintenance is more 
mnple and less costly. In the perennial factories as a whole more than 
three-quarters of the workers are males over 15 years; and the children 
form a small proportion of the remainder. On the other hand the village 
oJiers at least intermittent work for everyone, even for small children. 
Further, where migration has resulted less from the lack of land than from 
the precarious character of its yield, there are ohyious economic ad van' 
tages in retaining interests in it. Even where relatives have not beeD. 
left in the village. the ties of generations are strong. To a large extent, 
Indian life is a. community life and the more individualistio existenoe 
inseparable from" city is strange and unattractive to the villager. 

Contrast of Environment. # 

Finally, an important "ause of the desire of the factory workers 
to maintain village connections is to be found in the environment in which 
they must live while employed in the factories. We deal with this later 
and merely observe here that no one who is familiar both with village . 
oonditions a.nd with the ja.otory areas can be surprised that so few work
ers are ready to establish in the latter a permanent home. We do not 
desire to suggest that the village is alwa.y~ or even generally, an idyllic 
place; hut the average fa.otory _worker, contrasting the soones in which 
he has to live with his memories of his native place, must welcome 
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every opportunity of zeturning there and must cherish constantly· the 
hope that, sooner or later, he can leave the city fin&lly behind. 

(5) EFFEm'S OF JlIGRATION. 

A straQge EllViroDmeJU. 
The effects of migration can be traced in nearly every- ph_ 

of industrial life, and it will be necessary to refer to them in con
nection with various subjects. It is convenient here to give a brief 
analysis of the main resUlts which migration produces, with a view to 
tIOnsidering the attitude which should be taken towards it. The first 
fact to be noted is that the industrial worker is living in an environment 
which is strange to him, and the contrast between his origin&! home and 
the soene of his work may be tremendous. We have a1zeady noted 
that some of the most important streams of migration cross language 
boundaries; many seetions of factory workets form, as it were, fozeign 
colonies, surrounded by a !&nguage and a oultuze largely alien to them: 
This alone would tend to give an artificial character to industrial life; 
the people have been uprooted and find themse1ves in a mil. of 
mange traditions, or no traditiOllB at all. The customs and sanctions, 
good and bad alike. to which they have been aocustomed are all 
weakened. The ties which give vi1Iage life its corporate and organio 
oharaoter are loosened, new ties are not easily formed. and life tends to 
beeome more individua1. 

Dangers to Health. 

The health of the worker who is transported to the new environ
ment is oftsn subjected to severe strain. In the first p!&oe, the climate 
to which he is aocustomed may be radically different from that in which 
he has now to live. TheunliravelIed villager is very- sensitive to climatio 
changes ; differences between one &Ie& and an adjacent one can be 
&CUtely felt by families that have known no change for centuries. The 
olimatio differences between the Deccan plateau and the island of Bom
hay, or the United Provinoes and the Bengal delt&, are striking. At the 
same time as the change in climate is experienced, a change in diet has 
to be faced. We deal with the whole subject of diet and health in detail 
later. but it may be noted here that the change is not one from a diet 
suited to one climate to a diet suited to another. It is rather the re
duotion, under ecOnomio necessity, of valuable elements of diet. and it 
acoentuates the effect of the change from the wide fields and fresh air 
of the village to the Cramped and often insanitary streets and !&nes of 
the town. The habits of the villager in respect of sanitation and other 
matters are not easily altezed and are .fraught with peril in his new 
SUl'1'Oundings. There are additional dangers from sickness and disease 
These are enhaneed by the fact that many men are living singly although 
most of them have been and are m&rried. To such the life of the city 
brings with it new and insidious temptations. Alcohol offets its dan
gerous zelief to a fatigued body and an over-atimulated mind while 
gambling has an attraction not previously experienced for many who 
have few healthy dietractiona open to them. 

• .fJ 
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ChaIIge of Work. 
In working hours the change is no less complete. The worker 

is 8UlTounded by conditions which are entirely novel to him. He has 
been used to spasmodio work with long intervals of leisure, and he finds 
himself expected to work continuously and to order. Disciplined hours 

. of toil are a strain to the body that is not accustomed to them, and they 
involve a corresponding strain on the mind which is apt to be under

. estimated. The diJIlcn1ty aud distress felt hy most workers in accepting 
the disoipline of factory work have important effects on their efficiency. 
The fact that they have not usually grown up in a familiarity with 
industry acts 88 a further handicap. The Western industrial workers 
owe not a little of their aptitude to being brought up with factory work
ers and in a factory area, even when they do not enter the factory at an 
early age. 

Ho~. 

An these factors tend, especially at first, to produce a state of 
depression, and when, 88 not infrequently happens, sickness supervenes, 
there is a strong inclination to return and endure the privations of the 
village rather than faoe the risks and hardships of the town. Among 
new recruits to industry there is a considerable percentage who are 
unwilling to faoe all that is involved in the change and find their way 
back to the village. And there must be many more who, in the early 
months, would yield to the impuIee to return if circu.mstancee 
allowed. But after the hom&-aiekness of the first term is passed, the 
worker generally becomes more reconciled to the ohange and is ready 
to acquiesce in unsatisfactory conditions. 

Tomover. 
Finally. the constant changing of the lahour force in individual 

establishments, which is associated with the present system, carries 
with it serious disadvantages, from the point of view both of the manage
ment and of the worker. It neoessitates the continuous turnover of 
employees, many of whom may be entirely new to the particula;r factory 
and to its machines and methods of working. with a consequent loss of 
efficieney whioh reacts on both parties. It also pIaoes a serious obstacle in 
the way of establishing contaot between employer and employed and of 
building up the sense of oo-operation ; and the worker who retoms after 
a speD in the village has, in most cases, no guarantee of re-employment 
on his return. In faet, as we show later, his position in thisrespeothas 
been getting generally weaker in recent yeare. . Too often he finds it 
necessary to purchase his re-admission to industrial work at a time 
when his reserves of cash have elliher disappeared or been seriously 
depleted. 

Eoouomio Advantages of Contact with Villages. 
SUM are some of the disadvantages aeeotppanying the present 

system of migration. But there is another side to the picture, for the con
tact with the villages has big advantages. In the first place it means 
that most industrial workers have been brought up in more natural 
surroundings. The,. usually bring a better standard of physique than 
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could be built up in many industrial &l'Il8S. The effect of this on the 
individual is sometimes obscured temporarily by the foot ·that the new 
recruit may have just passed through a period of privation, but the bene
fit of the early y~ars remains and is an asset of incalculable value. The 
holidaye which many are able to take are aleo a great source of strength 
of mind and body, and the combinatiou of urban and rural life 
brings a width of outlook which is apt to be lacking in a purely urban 
population. Further, where contact is retained with the village, there i~ 
usually some kind of home to fall back upon should the need arise. 
{[Ire villages have hitherto provided a measure cl jmromnce ~ainst 
the effects of the various changes which may reduce, interrupt or 
destroy the earning capacity of the worker. In sickness and in 
maternity, in strikes and lock-outs, in unemployment and in old age the 1 
village home is a refuge for many, and the f&et that it exists affordsa sense 
of security, even when it is not required. We should not be understood 
as endorsing the view occasionally expressed that the factory worker 
1lS1l8lly has an alternative occupation to which he can readily turn. This 
is not accurate ; but, for the worker who has village connections and is 
unable to work, the hardships caused by such inability are mitigated. 
The village is an infinitely better place than the city for the young and the 
aged, the sick, themaimed and the exhausted, the unemployed and the 
unemployable. H the villagE!! provide insurance for the towns, the 
effect is to some extent reciprocal. One of the strong arguments for the 
development of industriES in India is the insurance which it provides 
against the uncertainties of agriculture. H they are developed by.a 
populetion connected with the rural areas, the benefits of this insurance 
are directly felt in the villages. Wheu some of the members of a village 
community have a source of income independent of the produce of the 
village, there is a distinct gain to the community as a whole. 

Educative Effects. 
Nor are the benefits derived from migration entirely economic 

in charactsr. The RoyeJ Commission on Agriculture has observed that 
« the life of the city should quicken tha minds and enlerge the outlook 
of a far greater number of labourers than it corrupts". Our experience 
tends to show that migration has this effect. Further, this quicken
ing of mind and enlargement of outlook are not limited, under the 
present syetem, to those who go to the cities. The industrial worker 
who, in his absence, has assisted the village by diminishing the p1'e8SlUe 
on its productive capacity and by adding to its income, brings to it on 
~ return a new ed~cation. He helps to. difiuse throughout the country
mde not merely his knowledge of a Wider world, but a conception of 
liberty and of independence that is new to village society. If the contact 
now maintained were diminished or cut off, the result would be the 
impoverishment of rural Indis of a more than material kind. 

The Future. 
All this· leads up to a practical question of vital importance, name

ly, should efforts be <lirected towards building up an industrial 1"'pu
a2 
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lation divorced from the villages, or should the existing contact be main
tained and stimulated' This is a question which must be faced in any 
intelligent attempt to view the problems of Indian labour lIS a whole, and 
we were III1l'prised to find how little attention it had received. It is true 
that no wholesale or sudden change in the existing system is practicable: 
whatever view is reached industry must depend for a long time on the 
villages and the tenacity with which many industrial workers, with little 
encouragement, have retained their village connections shows that the 
system hIlS deep roots. But the na.ture and extent of the contact with 
the villages can be powerfully affected, both locally and generally, by 
dffierent policies and it is of importance to have a clear aim. Our con
sidered opinion is that, in present eircumstancea, the link with the 
village is a distinct asset and that the general aim should be, not to 
undermine it, but to encourage it and, lIS far 88 possible, to regulariee 
it. We have not reached this conduaion without a clear recogni
tion of the evils attendant on the indUBtrial syetem as it stands to-day; 
but We believe that, by thoughtful and sustained efiort, many of ita de
fects can be eliminated or minimispAl. and that the advantages of the village 
connection can be conserved and, indeed, increased. In special areaa 
and for special purposea. the growth of a purely industrial population is 
inevitable. There are clasaea to whom the village can ofier little, and 
& definite severing of the connection may be advantageous in the 
end .. Further, if, lIS we hope, a subetantial improvement is secured 
in the conditions prevailing in the factory &re88, this is bound to 
encourage the growth of a definitely urban claaa of factory workers. It 
is arguable that the present conditiona represent merely a tranaition
al stage, which is bound to be replaced by conditiona more resembling 
those of Western countries. But it is doubtful if it is legitimate to des
cribe lIS trana!tional the connection with the villages, which has 1aated 
eo long and which, in the most important centres, certainly hIlS not 
weakened in the last generation. Whatever view be taken of the 
distant future, we believe that. at the present stage, it is not advisable 
that this striking feature, which marked the beginnings of Indian industry 
and hIlS shown such persistence during ita steady advance, should be 
discouraged. 
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CHAPTER m.-THE EMPLOYMENT OF THE FACTORY 
WORKER. 

This chapter deals with a number of questions related to the 
employment of the worker in perennial fRetones. Beginning with the 
relationship of the supply of labour to the demand. we discuss the 
recrnitment of the worker and the control and supervision of his 
employment in the faetory. Next comes his education, with special 
reference to hi. advancement and promotion. and in conclusion we 
refer to unemployment. 

Supply of Labour. 

Throughout the greater part of its history. organised industry 
in India has experieneed a shortage of labour. A generation ago, this 
shortage was apt at times to become critical. . Towards the end of the 
nineteenth century, after the plague epidemics. the difficulties of em
ployers were acute. especially in Bombay; and in 1905 the complaints of 
employers in Bengal and the United Provinces led to an official enquiry 
into the causes of the shortage. Thereafter the position became easier 
in the faetory industries. but even in these. before the war. few employers 
Were assured of adequate labour at all seasons of the year. Some in
dustries. such as tea-planting, particularly in Assam, are etill in 
eonstant need of more workers. Others, sueb as coal-mining, experience 
a distinct shortage at certain seasons. Perennial faetones. on the 
ether hand, have now reached a position in which most of them have 
sufficient labour at all seasons and there is a surplus of factory labour 
at several centres. The ehange has been gradual. and it has proceed
ed at a different pace in different centres. In some areas, the opening 
years of the war witnessed a ehange, but the influenza epidemic of 
1915-19 exercised everywhere a retarding influence. Speaking generally, 
it would be true to say that the turning point came during the last 
five years. Up to that stage, labour tended to have the upper hand 
in that there was competition for its services; since then the tendency 
has been for the workers to compete for jobs. The question of the 

. supply of suitable labour is one of vital importance for the future of 
industry and of labour. and it is worth while considering whether or 
not the change is likely to be permanent. 

Causes of Scarcity. 

The scarcity of labour in the past can be traced to a number of 
factors. Of these themoet obvious was the growth of Indian industry. 
To a large extent factories, mines and even railways are the crea
tion of the.last generation. They employed 'conjointly about half a 
million persons in 1892 and about two and a half million persons 
in 1929. Every year employers increased their demands, 80 that recruit
ing had to provide not merely for replacement. but also for an appre
ciable addition. The population, it is true, Was increasing. but not at 
the same rate. and two great epidemics. those of plague in 1896-97. and 
of inll.uenza in 1918-19, had marked effects on the industrial popula
tion. Tile factories. moreover, were able to draw only on limited areaa. 
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Lack of adequate communications prevented an easy flow of labour, 
and lack of general conta$ with, or knowledge of, the cities was an 
even greater obstacle. In some areas recruiting was confined to a few 
villages where connections had been esteblished, adjacent villages making 
no contribution. Finally, oonditions in moat centres were not ealeulated 
to attract labour or to reiain it. As we have indicated, they are far 
from ideal to-day; but; to the faet;ory worker of the present; time the 
conditions in which hie father worked would 888m intclerable. 

Future Prospect 

Fact;ory industry in India, as elsewhere in the world, is to-day 
lees proeperous than it has been. We believe that the check tc 
progress is temporary and that, given settled conditions, fact;ory 
ind1llltry has still a long period of expansion before it. Communi
oations have improved steadily and should advance much further. 
The spread of knowledge is opening up new ground . for possible 
recruits, while there is at present little sign of a diminution in the pressure 
on the land. Lastly, and most importent of all, conditio_in fact;ories 
are improving generally. We believe that the amelioration which has 
been effected since 1920, by legislative and other methods, has had 
a large share in producing the change which has occurred. If our 
analysis of the faet;ors concerned is accurate, Indian fact;ories are at the 
beginning of a period of plentiful labour. Grave calamities, 8llch as 
a serious epidemic, might produce a temporary reversal of the position; 
but, in normal circumstance&, there is little likelihood of a shortage of 
labour in the near future in perennial factories. 

Efleeton Labour. 

It is difficult to exaggerate the importence of the change. In 
the past the employers' powers were strictly limited. The necessity 
of keeping their factcries staffed has led some employers tc do much 
for the welfare of labour, in the provision of housing and other bene
fits; it has also compelled them tc tclerate much in the furm of low 
efficiency and elaek dieeipline. The new conditions, if maintained, 
will give tc the employer a greater power, for good or fur ill, than 
he haa had in the past. At the same time they will deprive labour of 
what haa hitherto been its main defauce against oppression. While 
the employers will be able tc insist on higher standards, the workers, 
if they are tc maintain their position, will require to conform tc these 
and tc show more self·reliance and greater cohesion. Further, the 
neW situation is bound tc raise new problems for all concerned in ques
tions of labour administrstion, and to demand the adoption of a new 
attitude and new methods. 

Recruiting of Labour. 

So far aa recruiting is concerned, recent years have seen a great 
alteration. When the shQltage was acute, the employer had tc send 
intc the highways and byways tc obtain workers. Overseers, labour 
contractors and others, stimulated theretc by promises of oommissions, 
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journeyed to distant villages and brought back recruits to the mills. 
paying their fares and expeoses to the city. Such methods are still 
employed for many industries, particularly planting, mining, public 
works and some seasonal factory industries; but now the great major
ity of managers of perennial factories need go no further than their 
own gate to obtain the workers they requ,ire. Only in minor centres 
and in the starting of new mills is recourse to the older methods some
times necessary. Contr&etors are still largely employed in some factory 
industries, particularly engineering and metal works, but these men 
are not contractors so much as subordinate employers, and most of 
them can also a.ecure labour at the factory gate. Unfortunately the 
removal. of the market for labour from the village to the factory g,,~ 
has not genera.lly meant the assumption by the employer of direct 
responsibility for the engagement of his own workers. This duty is 
still left largely to intermediaries, and especially to jobbers. This 
brings us to one of the most remarkable features of Indian factory 
organisstion. 

Position of the lobber. 

The jobber, known in difierent parts of India. by difierent names, 
such as BMtiM, mukatldam or maisttty, is almost ubiquitous in the 
Indian factory system and usually combines in one person a formidable 
series of functions. He is primarily a cbargeman. Promoted from 
the ranks after full experience of the factory, he is responsible for the 
supervision of labour while at work. In a large faetory, there may be 
a hierarchy of jobbers for this purpose, including women overseers in 
departments stalled by women. He has also, on many oceasions, 
to act as assistant mechanic, and to help in keeping the machines in 
running order. So far as the worker is given technical training, the 
jobber is expected to provide it. He is not, however, merely responsible. 
for the worker once he has obtained work; the worker has genera.lly 
to approach him to secure a. job, and is nearly alwa.ys dependent on him 
for the security of that job ... well as for a. tra.nsfer to a. hetter one. 
Ma.ny jobbers follow the worker even further than the factory gate; 
they may finance him when he is in debt and he may even be dependent 
on them for his housing. 

The lobber as Intermediary. 

Ai! important as any of these functions is the duty which the 
jobbers perform in their capacity as intermediaries between employer 
and employee. It is to the jobbers that the employer genera.lly goes 
when he wishes to notify a change ,to the workers; it is from the 
jobbers that he derives most of his ipformation rsgarding their needs 
and desires. When a. manager states that he informed the workers 
of a. change in conditions, or that he was told by them tha.t they desired 
a. change, he too often means that he conveyed the news (pOBSibly 
through a. subordinate) to the jobbers, or that the jobbers alleged that. 
the workers had a. grievanoe. The ssme • a.pplies to orders affecting 
individual workers, and to their complaints. The jobber thus a.dds to 
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his other functions some of those frequently discharged by trade union 
officials in the West, and he ie occasionally found acting in the capacity 
of a strike leader. We shall have occasion later to cliscuss the absence of 
direct contaet between employer and employed, which ie a marked feature 
in many factories, and merely note here that too often those responsible 
for management are unable to make themselves adequately understood 
by the workers, and in consequence have to rely on the jobbers as 
interpreters. 

The lobber and Bribery. 

The temptations of the jobbers' position are manifold, and it 
would be surprising if these men failed to take advantage of their 
opportunities. There are few factories where a worker's security ie 
not, to some extent, in the hands of a jobber; in a number of factories 
the latter has in praetice the power to engage and to clismiss a worker. 
We were satisfied that it ie a fairly general practice for the jobber to 
profit financially by the exerciee of this power. The eviI varies in in
tensity from industry to industry and from centre to centre. It ie 
tlS1l&l for a fee to be exacted as the price of engagement, or of ra-employ
ment after a period of absence. In many cases a smaller regul&r pay
ment has also to be made out of each month's wages. In other cases 
workers have to supply the jobber with drink or other periodical offer
ings in kind. The jobber himself has at times to subsiclise the head 
jobber; .and it is said that even members of the supervising stalf some
times receive a share of the bribe. 

Origin of Bribery. 

The general prevalence of the system was admitted by a number 
of employers and managers, but few had made serious endeavours to check 
it. Some appeared to be clisposed to excuse themselves by the helief 
that the systsm was in some way natural to the country. True, the 
distinction between a gratuity and a bribe is not always clear, but 
not even those who thought the latter term too hard in this connec
tion attempted to defend the system; it is actual extortion in many 
cases, and it is impossible to regard it as other than a vicious practice. 
We are disposed to ascribe the evil to the grant to uneducated and un
controlled persons of power to make appointments and dismissals. If 
labour becomes more plentiful, it is certain that the evil will attain 
even larger dimensions than at present unless special efforts are made 
to check it. 

Labour omcers. 
We believe that, by systematic effort, bribery can be substantially 

reduced, if not eliminated, with great benefit to all concerned. The pre
aent power of the jobber is given by the employer, who ~ts him to 
elect or engage labour and to influence or prooure its dIsmissaL We 
advoeat<l for all factories the exclusion of the jobber from the engagement 
and dismi .... 1 of labour. This can best be achieved by the employment of 
a labour officer, and this is the course we recommend wherever the so&Ie 



THE EMPLOYMENT OF THE FACTORY WORKER. 

of the factory permits it. He should be subordinate to no one except the 
general manager of the factory, and should be carefully selected. Special 
teehnical qualifications- are not essential for the appointment, though 
a general knowledge of the processes is necessary. Integrity, personality, 
energy, the gift of understanding individuals and linguistic facility are the 
main qualities required. No employee should be engeged except by the 
labour officer personally, in consultation with departmental heads, and 
none ehould be dismiSS".o. without his consent, except by the manager 
himself, after hearing what the labour officer has to say. It should be 
the buainess of the labour officer to ensure that no employee is discharged 
without adequate cause; if he is of the right type, the workers 
will rapidly learn to place confidence in him and to regard him as 
their friend. There are many other duties which such an officer can fulfil. 
particularly in respect of welfare; we propose to indicate some of these 
in connection with other subjects. 

Control over Appointments and Dismissal. 

Thesystemhere recommended has a1ready been tried in &few 
Indian factories and big industrial enterprises, and, where the right type of 
officer has been employed, it has generally met with conspicuous success.. 
In one case, however, the attempt to introduce it was defeated by the 
workers themselves. Tne account of this attempt furniehed to us by the 
employers leaves no doubt that the jobbers were responsible for the 
workers' opposition; and no doubt in many cases it will be ex
tremely difficult to defeat the jobbers' machinations. Were it not for this 
difficulty and the fear of trouble, more persistent endeavours in this direc
bion would doubtless have been made by many employers. Associations 
of employers could with advantsge consid~:r and determine upon a com
mon policy in an attempt to stamp out bribery. We are satisfied, how
ever, as are the employers who made the experiment referred to, 
that the method is bound to -be of material and permanent benefit 
to labour, once the initial difficulty has been overcome. Where a 
union is in existence, its co·operation should be sought and ehould 
generally be available, but in some cases the jobbers' influence is potent 
even within the union. Where it is not possible to employ a whole-time 
labour officer, the manager or some responsible officer should retain 

. complets control of engagements and dismissals. This, of courBe, is only 
poasible where the controlling officers are prepered to keep the same h01lr& 
as the workers-a requirement whieh is not the invariable rule in OM 
big industrial centre. 

The Supervision of Women. 

The supervision of women presents spooial difficulties. When. 
undertaken, as is generally the case, by male jobbers, it leads to serious. 
ab1L'!eS and has resulted in representations to the Conunission. Where 
women workers are numerous, they are oftsn under the charge of other 
women, known commonly as , ... i1cim or mukaddamm. This system 
reduces, but does not always eliminate. the greatel" evils arising from. 
male supervision. Too often, however, the nai1cin has the rapacity 
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ilf the jobber with even more submissive material on which to exercise 
it. We recommend that, where women are engaged in substantial 
numbers, there should invariably he employed at leaat one educated 
woman in charge of their welfare and supervision throughout the factory. 
She should he responsible to the labour officer, where there is one, and to 
the manager where there is not, for the engagement and dismissal of all 
the female staff, whether permanent or temporary. If ftaikim are 
-employed they should he under her immediate control. It is im
portant that she should be remunerated on a salary and not on a com
mission basis, and on a scale likely to attract the right type of woman 
for work of such responsibility. We found this system in force in one 
« two large Indian factories with excellent results. 

Turnover. 
There is another direction in which action can be taken to 

.diminish the jobber's power, and our recommendation here should lead 
to other important results. At present the figures of turnover in many 
Indian factories are remarkable. In a large number of factories the 
fresh employees engaged each month are at least 5% of the establishment, 
so that, in a period of less than 2 years, the fresh engagements exceed in 
number the total labour force. It is this feature which leads so many 
employers to suppose that the average factory worker is an agriculturalist 
devotiBg a short period of his life to industry. Actually most of the 
workers who are taken on as "fresh hande " have been previously em
ployed in the same centre and often in the same mill. In few factories 
is there a serious attempt to register workers and to maintain touch with 
those who leave for holidays or are otherwise absent .. We met widespread 
-complaints of .. absenteeism ", but this is an omnibus term covering 
absenoe from many causes. There are few managers who can say precisely 
which workers are away because they are idling, which are kept away by 
-siokness, and which have gone on holiday meaning to return. Even 
workers who have left, with no intention of returning, may be treated for 
a time as absentees. 

Holidays. 

Where the jobbers are in the habit of exacting a bribe on all 
fresh engagements, it is'to their interest to secure that such engagements 
are numerous. As some employers pointed out to us, there is a close con
nection between bribery and turnover. and we believe that the jobbers 
are responsible for much of the apparent restlessness of the operative, and 
his movements from factory to factory. Further, 88 few mills are willing 
to recognise a worker on his return from a holiday 88 an old employee, 
there is no reason why he should feel any loyalty to a particular mill. 
We consider that employers generally should recognise the need and the 
-vaIue of the holidays taken by so many workers. We recommend that 
workers should he encouraged to apply for definite periode of leave, and 
~ould go with a promise that on their return at the proper time they will 

. be able to resume their old work. The mere grant of regular leave, even 
",hen no allowance is attached to it, would mark a great advance on the 
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present system. It would give the worker an increased sense of security 
and of attachment to a particular factory, and greater efficiency would 
fullow. 

Holiday Allowanees. 
At the S&Ille time we urge that, wherever possible, an anowance 

should be given to the worker who goes on leave after approved service. 
The value of holidsys in maintaining and increasing efficiency is undoubt
ed ; and few workers need these holidays sO much as those employed in 
Indian factories. The reoognition of the claim of the worker to some 
allowance for " specified period while on recognised leave would have a 
distinct in1!uence in converting the labour force of a factory from a con
stantly cbanging and unsettled mass to a regul&r and contented group of 
workers. The effects on discipline and efficiency would·be marked, and 
sickness and absenteeism would be greatly reduced. Most Government 
factories give such allowances; in some cases workers in such factories are 
eligible for leave with pay on a scale which must be superior to that en
joyed by any other industrial workers in the world. . We do not suggest 
that private employers should or could attempt to emulate the practice. 
The scale of allowance is of less importance than the recognition of the 
leave of absence. It is noteworthy that Government factoriesare gene
rally able to attract" settled labour force, even where leave allowances are 
far from liberal or virtually lacking ; the attraction is the greater security 
of tenure, and this is largely dependent on the fact that a Government 
factory worker can generally go on a period of absence, if he needs it, with 
a guarantee of re-employment on his return. 

Lack 01 Edueation. 
To some extent, the prevalence of bribery is attributable to 

lack of education among the workers; indeed many more troubles 
arise from this cause. In India nearly the whole mass of industrial 
labour is illiterate, a state of affairs which is unknown in any 
other country of industrial importance. It is almost impossible to over
estimate the consequences of this disability, which are obvious in wages, 
in health, in productivity, in organisation and in several other directions. 
Modern machine industry depends in a peculiar degree on edUeation,] 1 
and the attempt to build it up with an illiterate body of workers must. 
be difficult and perilous. We would emphaeise the f~ that, precisely 
because of this, the edueation of industrial labour should receive special 
attention. 

Education 01 Hall-tuners. 
Many employers have endeavoured to do somsthing towards 

making good the deficiency by means ofefactory schools and a few of the 
IChooIs we saw are admirable examples of their kind, and represen! a big 
outlay in cost and thought. There is, however, a fairly general tendency 
toooncentrate in such schools on the education of half-timers. We are 
anxious not to discourage any attempt to meet so obvious a need. 
But though useful work is done in some cases, the truth is that 
too often the results are incommensurate with the effort. A child is 
eeldom capable of putting in /j or 6 hours' work in a factory and learning 
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properly in a school after that work ends or before it begins. This is 
true of all obildren, but especially of those whose heredity and environ
ment do not pre-dispose them to mental work. The half-timer, from his 
own point of view, is merely undertaking an extra task until the law 
permits him to earn a higher wage, by which time he is too often ready 
to forget what he has learned. A further factor which diminishes the 
value of concentrating on half-timers is that in some industries they are 
few or unknown, and in others their numbers are diminishing. 

Education 01 Workers' Children.. 
We recognise that the education of the industrial population on a 

large scale muet, to some extent, wait on developments in the bigger 
world outside industry, and that in any event the process must be 
gradual; hut employers in many cases would be making a valuabla 
contribution if they were prepared to develop the education of their 
workers' children in their factory schools. The non-working child is likely 
to get much more advantage from such education than the half-timer. 
The difficulty here is'the economic pressure which tends to drive the child 
to work at an early age. But we believe that employers who, as some 
have already done, make the small outlay necessary to keep such children 
at; school will be doing a real social service ; moreover, they will probably 
leap the benefit later by introducing a better type of worker, thus 
paving the way for selected men to rise higher. 

AMignment 01 Responsibility. 

At the same time, the main responsibility for education in indus
trial areas cannot be thrown upon 6mployers. In this, as in other matters, 
some employers have done admirable work in the attempt to remedy 
the deficiencies of the responsible authorities, and we believe that few 
would be unwilling to co-operate if definite and reasonable schemes 
were put before them. For example, the Indian Jute Mills Association, 
while emphasising the view that it wa.s not the employers' duty to educate 
labour, expressed its readiness to co-operate with GoVlllIlIllent in the 
matter, if invited to do so. Without doubt the task is primarily one for 
the community, acting through local bodies and Government, and 
we would repeat, in the interests of Indian industry and labour, that the 
industrial areas have a special claim to attention. We recognise the 
difficulty created by the fact that most industrial workers spend their 
childhood in villages and not in cities; but there are many obildren in the 
industrial areas who will subsequently enter industry. There is a strong 
case for the preferential treatment of those areas in view of the economic 
results to be obtained. It is for the education authorities to take the 
lead, but the end in view justifies them in calling on employers' l18Socia
tions a.nd individual employers to assist. 

ApplicatiOll 01 CDlIlPulsiOD. 
For rapid progress, the application of compulsion is desirable. ,We 

regretted to find that in some parts of India there was a tendency, in 
applying compulsory methods, for municipalities to exolude wards peopled 
by factory labour on the ground of the backwardness of the population. 
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The Bombay MunicipaJity, on the other hand, has recently applied 
compulsion to two wards chiefly inhabited by miIlworkers, and we recom
mend to munieip&l.ities that wards of this type should be regarded &8 

having a special claim where compulsion can be applied. We would 
&Iso caJl attention to the desirability of bringing the upper age-limit 
fer compulsory education at least up to 12 years, the minimum age for 
factory empl""",ent. The present system in Bombay, under which 
compulsory education stops at n, involves the loss of a valuable year 
and jeopardiBes the results already achieved. We suggest that employ
ers might assist, wherever possible, by lending buildings in the workers' 
lines or the factory compounds, by equipping schools and in other ways. 
Moreover the combination of the educational experience of the 
anthorities and the practical wisdom of employers might lead to valu
able improvements in the ordinary curricula. 

Promotion of the Workman. 

One advantage which education will bring to the industrial 
worker will be the opening of avenues of promotion _at present closed to 
him. Ordinarily the jobber's post is the highest to which a workman can 
aspire. It has been customary to fill the ranks above the jobber in 
various ways. all of which involve the importation of men from outside. 
and India presents in this respect a contrast to llearly all industrial coun
tries. The loss is great, both to induatry and to the worker!!, who have 
none of the incentive given elsewhere by the possibility of securing the 
prizes of their calling. It is' true that in every country (&8 in every 
profession) the prizes are few; but their existence has a BtrODg effect on 
the work of the many. alld particularly in. developing the qu&l.ities of 
the 'more ambitious men. The effect of the absence of prospects is 

, especially marked on the jobbers. These mell. selected from a large 
aumber of fellow-workmen, wouldinother countries fozm the recruiting 
ground for the higher subordinate ranks. The incelltive of promctioll 
would stimulste energy and integrity. The fact that the jobberhu 
ordinarily 110 prospect of going further strengthens the tempta
tion to take the, fullest advantage of the positioll he hu attein.ed. and 
we believe that, if such a prospect (and the educatioll necessary for it) 
existed, a difierent ~ of jobber would emerge. To industry the loss 
is as serious &8 to the worker. In other countries the constant selection 
and promotion of mell from the ranks main.tein.s the vigour of industry . 
.As a rule the IIUCOOIl8ful supervisor should know the workman's teak. 
not by observation, but through intimate experience as a workman. 
A mere knowledge of the processes and machines is insufficient; there 
must be that deeper, almost psychological, knowledge which evades ' 
definition, but which is bOlll of sharfug the ment&l.ity and the life) J 
of the operative. The deep cleavage between theranks and the super- j 
visory grades in Indian industry is a constant source of weakness. 

Apprentices. 

The lack of supervisors in India was at first made good in all 
industries by importin.g Europeans. In recent ye&lB the cost of the 



30 0HAl'TIIB m. 

European and the desire to Indianise industry have led to the substitution 
of Indians. This is proceeding successfully in important sections of ind_ 
try. and especially in those concerned with engineering and metals. Only 
a few years ago. literate apprentices were practically unknown, except 
where Anglo-Indians were available. Schemes of apprenticeship have now 
been developed in ordnance factories, in moet railway workshops, in 
the iron and steel works at J amshedpur and in many other factories, and 
the resnlts generally are dietinctly good. The revolution in social ideas 
and intense economic pressure h .. ve combined to break down m116h 
of the prejudice againet manual work among educated Indians, with the 
result that the ranks of induetry are no longer regarded 88 suitable only 
for the illiterate, ·Simultsneo118ly, the development of technic .. l educa
tion has widened the opportunities that industry can offer to those who 
are wi11ing to "take off their coats ", So far as the industries to which 
we have referred are concerned, the 8Olntionofthe problem of obtaining 
men for the higher ranks of labour would appear to be within sight; 
the advance of the younger generation should effect a great change. 

Apprenticeship in the Textile Industries. 

In other branches, and particularly in the textile industries, there 
has been less success in this direction. Here also there have been efforts 
to replace European supervision by Indian, but in a number of cases 
the method of recruiting and training has been faulty. The Euro
pean brought out in the first inetance to a subordinate supervisory poet 
was a workman promoted from the ranks. , A number of the Indians 
brought in to replace him have not had the same advantages. 
They have been appointed to act as supervisors without having pre
viously shared the experience of the workmen; and there is no general 
endeavour to secure Jiterates 88 workmen, with .. view to their promo- -
tion or -otherwise. We recommend that the textile industries should 
endeavour to secure apprentices with a preliminary education. We 
recognise that this may not be easy, but their reoruitment would ~efit 
indoetry and would mean the opening of fresh avenues of employment 
for a class whose needs are great. 

Mull Education. 
• 

The necessity of securing a more educated labour force haa. 
turned the thoughts of some to the pOBBibilities of adult education. Here 
again, a few employers who have been pioneers in welfare work 
have led the way, but the movement has not been generally adopted. 
We consider that all possible means should be taken to remedy the exist
ing deficiencies in the matter of education, but the effort to give 
education to the adult illiterate factory worker is net likely to yield 
results of much value. The effort required from an adult in acquiring .. 
primary education is generally greater than that required from a child.. 
Further. the labour of the industrial worker consumes his energies so fully 
ae to make it impossible for any but an eJ[ceptional man or woman to d<> 
anything requiring much mental effort after working hours. Some
thing could be done by combining education with recreation, e.g., by 
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the wider use of the cinematograph, hut the efforts required to impart; 
literacy to adult operatives working a full day would generally produc<> 
more valuable results if appli.ed in other directions. H adults are to
face the strain of education successfully, it must he given in hours that. 
would otherwise be devoted to factory work, and this is out of the ques
tion for the mass of operatives. 

The Education of Selected Operatives. 

The provision of a simple form of education in working hours 
might, however, be worth while in the case of a few selected operatives in 
some industries. This would go far to solve the difficulty of obtaining 
suitable men for the lower supervisory grades. The first necessity is tim& 
off with pay for promising men selected for the purpose. At least thre& 
afternoons a week might be given to education. But it will probably 
be necessary for employers to go a stage further by assisting to providit 
the education. The time-tables of the municipa/schools will ordinarily
be inconvenient for the operative, and in any case he cannot suitably 
be educated along with young children. Further, the supervision of 
the education by the employer will do something to secure that it is. 
properly directed. Under biB direction a little technical education could 
be added where necessary, but care must be taken to see'that the school 
concentrates on general and not technical training. The facilities for 
obtaining practical experience are usually there; it is the lack of general 
education which keeps the promising worker back. The ease of the
jute industry in Bengal offers a special opportunity in this direction. 
by reason of its geographical concentration and of the excelIent organi
sation of the employers. Here, too, the advantages of the proposal 
would be most easily tested in that the educated sardar would find his. 
employment in the aame district and frequently in the same group of 
mills. We recommend that the Indian Jute Mills Associstion shoulel 
combine to maintain a part-time school for selected adult and adolescent. 
operatives. Such a school would, we hope, secure a geod Governm~ 
grant, as it would have a strong claim to State assistance. On satis
factory completion of the course, the workman, if properly selected in 
the first instance, would be able to teke a post as jobber or assistant 
jobber, and the avenue of further promotion would be open to him_ 
The possibilities of simila;r co-operative action deserve examination. 
by employers wherever there is a concentration of industry. While
we have stressed the importance of general education, we do not deBir& 
to imply that technical education would not be of great assistance 
in some cases, and we suggest that employers' associations might consider 
the question of granting scholarships fo~ technical education to selected 
men. 

Industrial Unemployment. 

We discuss in the remainder of this chapter the question of 
unemployment, with epecial reference to the factory worker. Two 
factors have hitherto operated to protect industriaI workers against;. 
the dangers of long periode of idleness. In the firel; place the rate of 
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turnover, to which we have referred, involves the creation almost 
every month of a large number of vacancies, so that oclinariIy the 
worker who is out of a job need not long remain unemployed. 
This constant turnover does not, of course, increase the total &mount 
of employment. It has rather the opposite efiect, for the fact that 
new workers can secure pOBts without much delay tends to attract to 
industry an unnecessarily large number cf workers. If, as we have 
recommended, each factory endeavours to build up a more regular 
labour foree, the result will be to deter workers who are auperfluoua 
from entering the induatrial labour market. The second factor, namely 
thesteadygrowthoffactoryindustry, is cf much greater importance 
from the point of view of the protection of the worker. Between 1892, 
when statistics began to be regularly collected, and 1929, the only 
years in which the factory popnlation showed a decrease OIJ 
the preceding year were 1911 and 1928, and in each case the 
decrease was less than one per cent of the total. Changes in the 
definition of a factory have assisted in swelling the figures from time to 
time ; but there is no doubt that the record of perennial factories generally 
and of most industries has been one of almost continuous expansion. 
In nearly every other branch of industry. such as mining and railways, 
there has been similar steady expa.nsion. In such circumstances it was 
unlikely for unemployment to arise on any large scale among factory 
workers. In the larger centres there has generally been a reserve cf 
workers accustomed to fill casual vacancies; this has for long been a 
special feature of conditions in Bombay. where the figures of absen
teeism in the cotton mills are high. Until recent years, however, 
it is doubtfnl if there was any real reserve of workers willing and ahle 
to work regularly in the mills and yet unable to secure employment. 

The Ezislence of Unemployment. 
In spite of this, unemployment has existed among certain cIaasea 

of workers for some time, especially amongst seamen and dock workers. 
Both these branches of induatry require the existence cf a certain reserve 
cf workers, but the number idle at any time in recent years in India has 
far exceeded this requirement. We discUBs the position of these indus
tries in a later chapter. There have also been periods when depression 
has forced certaio of the factory industries to reduce output and thereby 
restrict the wage earning opportunities of workers. Sometimes there 
have been reductions in the numbers employed with consequent un
employment; in other cases the resort to short time has led to periods 
of under-employment for large numbers. The jute industry in particular 

. has adopted the method of short-time working when necessary, and 
indeed for the past few months, owing to the depressed state of the 
market, the members cf the'Indian Jute Mills .Association have been 
working a week of 54 hours and closing down their mills entirely for one 
week in the month. On the question of unemployment in the factory 
industries at the present time, there are conflicting statements, and in 
the absenoe cf aoourate statistics it is not possible to gauge precisely 
the extent to which unemployment exists. The tendenoy of the faotory 
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worker to :return to his village when he fails to secure employment p
vents the growth of any large reserve of unemployed workers in the 
city ; but the man who returns to his village is not assured of employment 
there, or at any rate of regul&r employment. It is, however, obvious 
that, 88 soon 88 the 8Ilpply of labour beeomEi! equal to the demand, the 
problem of lIllemployment begins to appear and there is no doubt thet 
within the last few years genuine unemployment h&e made its.appe&r&llce 
in some centres and industries. We give below particulars of certain 
elected' cases ; but it should be noted that the ligures we quote do not 
bring the position up to date. Since 1929 economic depression h&e led 
to greater under-employment in some industries and h&e tended to swell 
the numbers seeking employment in the large cities. 

Unemployment ill SpecifIc Industries. 
In Bombay city there h&e been a serious contraction of 

employment, in the cotton mills, 88 is indicated by the follow
ing figures for recent y8&18 of the average daily number of persona 
employed:-

1924 144,547 
1925 146,244 
1926 148,254 

1927 145,005 
1928 118,617 
1929 118,368 

The principal cause of the large faJ! in 1928 is aaid to be the serious strike 
in thetyear, but even without this, there would have been a measurable 
deoline in employment. The Fawoett Committee, which reviewed the 
whole poeition, came to the conclusion that the chief reason for the com
menoement of the strike was the fear of unemploymen~ This fear arose 
from the institution in a group of mills of more efficient methods, involving 
the employment of fewer operativee. Since the big strikes of 1928 and 
1929, general economic depression and political turmoil have combined 
to prevent an improvement in the position. A second oentre in which 
some unemployment h!loS reoently emerged is Jamshedpur where the 
following are the figures of persons employed by the Tate Iron and Steel 
Company. These are mainly, but not excWsively, factoty workers :-

1924-25 29,106 1927-28 31,464 
1925-26 32,078 1928-29 28,842 
1926-27 32,521 1929-30 28,660 

At the end of 1926 the Tarifi Board, in thcirrepcrt on the steel industry, 
emphasised the noed of a drastio reduction in the numbers employed at . 
the Steel Works. The endeavour to ~ out this policy led in 1928 
to serious unrest and a prolonged strike. In the same year a strike 
which occurred in the Tinplete Works at the same oentre revealed the 
existence of a considerable number of "",-employees of the Steel Com
pany who had remained in Jamshedpur. The only other group of 
factories in which we found evidenoe of unemployment on a recognisable 
sca.le W!IoS the riillway workshops. Here also the examination of 

. working methods by an official committee revealed the fact thaw 
~inore&sed efficisnoy could be secured with substantially 8JIl&ller nnm~ 
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and this was followed by reductions in the st&fis. The average daily 
numbers employed in recent years have been :-

1924 138,070 1927 146,432 
1925 141,302 1928 137,464 
1926 152,270 1929 135,982 

The numbers thrown out of work were, of course, 1argerthan the 
reduction in these figures would indicate; for, although workers were 
transferred from one workshop to another on the same system, it is not 
possible for a workshop in one province to limit its recruitment to men 
retrenched in other provinces. 

Prospect for the Future. 
Thus unemployment is certainly not unknown ~oug Indian 

factory work_. but in the past it has been IIIl a comparatively small 
_Ie. It is possible that, with an increase in the supply of labour, unem
ployment may assume greater dimensions; but, as the faotory popuJa
tion is, to a large extent, made rather than born, i.e., as it is mainly drawn 
from the villages in response to demand and does not grow up in the 
cities, the question is mainly one of preventing the number of city workers 
being swollen by men for whom there is no work. As we have already 
stated, the reguJarisstion of employment, which we have recommended, 
should -do much to make employment secure for those who are required 
and to discourage those who are not required from entering the labour 
market. It has to be borne in mind that, even if there is no expansion of 
industry, the present numbers cannot be maintained without constant r&

oruitment. The fullestinsnrance ag&inst unemployment, however, would 
. be provided py the growth of Indian industry; and, in the absence of con
vulsions from non-economic and especmUy political causes, there is every 
reason to anticipate such growth. If, on the other hand, industry is 
cheoked or in part destroyed by internal commotion, no economic scheme 
can protect the workers from sharing in the suffering involved. 

ElIIci_ and ~nemployment. 

It is important to observe that, until very recently, the main 
cause of unemployment has not been the contr&ction of trade. In the 
railway workshops and in the steel industry. the decrease in numbers was 
the oonsequence of an increase in efficiency, '.e., it represented the tendency 
to secure the same work from fewer operatives. This is also true, in part, of 
the unemployment among Bombay cotton mill workers. We believe that 
the need for inoreased efficiency is generally recognised by all who have 
given serious oonsideration to Indian industrial conditions. The produc
tion of the avera,ge operative is at present low and the loss caused by this 
inefli.ciency falls mainly on the operative himself. If the standard of 
living is to be substantially raised, the operstive must produoe more, i.e., 
fewer men must be employed for a given production than is the case at 
present. The demand for higher standards will continue, and it should 
be assisted conjointly by employers and labour. At the asme time, 
every endeavour should be made to secure the workers against the 



THE EMPLOYMENT OF TRB FACTORY WORKER. 

immediate hardship often caused by the introduction of higher stand
ards. Ordinarily improvements in efficiency are best effected gradu
ally, and the high rate of turnover at present characteristic of Indian 
factories simplifies the problem of reducing numbers without dismiss
als. Cases, however, arise where urgent, retrenchment is required on 
a scale which demands a large reduction in numbers, and it should 
be reoognised that, in such cases, tile workers discharged have a claim 
for some measure of relief. Where any comprehensive· scheme of re
duction is contemplated in an industry, the introduction of a joint scheme 
of unemployment insurance should be considered. The Fawcett Com
mittee of 1928-29 outlined a prol'osal of this character for the Bombay 
cotton mills which we commend to all employers whofind themselves 
faced with this problem. 

lidnployment Exchanges. 

Measures such as these will not provide an eRective remedy for 
any general unemployment resulting from a time of economic stress 
such as that in which we are writing, and we have examined the possi-

. bility of dealing with this in a comprehensive way. Here we are handi
capped by the complete absence of statistics. In no centre in India, 
so far as we are aware, is it possible to say how many industrial workers 
are unable to secure employment; information is equally lacking regard
ing the number of such workers who may be in the villages awaiting the 
return of better times. It has been suggested that. apart from any other 
.advantages, the establishment of employment bureaux would provide 
mean. for .measuring the extent of the trouble .. We cannot accept this 
view, for we do not believe that a bureau, which was unable to offer ~ny 
definite relief to pen;ons genuinely unemployed. would provide any 
index to their numbers. Even if bureaux could offer prospects pf em· 
ployment to a proportion, it would be impossible for them to maintain 
accurate registers of the unemployed. As regards the other .services 
which State bureaux could render, it is scarcely necessary to point out 
that they could not affect the volume of employment and could only 
increase the mobility of labour. In the present position of Inqian in
dustry, it is most unlikely that they would be in a position to offer an 
appreciable number of vacancies unless employers were compelled to 
recruit through them. Such compulsion is possible in special cases, 
ouch as shipping, but so far as industry generally is concerned, we do 
not regard it as practicable under present conditions. The maintenance 
by employers in a single industry and centre of a joint bureau for rOOrnit
ment offers less practical difficulty. Such bureaux, not in the industrial 
centres but in the areas from which the'· workere are drswn, might have 
served a useful purpose in the past. We do not think that it would be 
wise to start them at a time when most· factory ownere can find suffi-
cient labour at the gates. • 

The Relief of U.nemploymeni. 
So far as the relief of the unemployed is concerned, We 

received some suggestions for the establishment of a statutory system of 
112 
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unemployment insl1l'&DC8, but we cannot regard &ny n&tion&l system 
of insumnoe with which we e.re familiar &S feasible &t present in fudi& • 

. With the existing turnover and in the &bsence-of an indutrial popul&tion 
which is beth permanent &lld regule.r, the risk is not a c&lculable one. 
Therefore, even if the workers were able &nd willing to contr:ibute, there 
is no basis on which a scheme could be built. This does not, however, 
Wieve the StIlte of the responeibility of taking snch measures to deal 
with unemployment, when it a.riaes, 88 &re likely to be effective. This 
responeibility haa long been reoogoised in India ; but the system of un
employment relief WIllI devieed before orga.niBI:d induetry had deVeloped 
and baa been evolved with reference solely to the rural popul&tion. It 
baa been of gre&t value to them at times and might prove eapable of 
ad&ptlltion to the towns. The prineiples &lld methode of the system seem 
to us to be more likely to be BUccessful in dealing with urbm unemploy
ment under present conditions th&n those of any Western B0heme of 
insur&noe. The essence of the system, aa we underst&nd it, is the pre
paration beforehand of schemes of work for the workless, and the putting 
of these into operation when the flow of l&beur to test works baa demon
strated the need of relief. The W&g6 paid is a b&re subsietenoe rate, 
and it is coupled with subsidiary measures of relief for those who &re 

not able-bedied and for dependents. The works eelected for t.b.e purpose 
are capable of being carried out by unskilled l&beur and are usually 
designed to be of !&sting benefit to the conimunity. There should 
certainly be no difficulty in providing such work in urbm e.reas. The 
industrial areas in particule.r offer gre&t scope for improvements in the 
way of slum clea.ranoe md the construction of ro&ds and drainage. In 
sollle e.reas, work of this kind, if undertaken on the lines followed by 
Improvement Trusts, should involve less financial loss th&n those awiI
able in rural e.reas and might even prove remunerative. The cost of test 
works would be small and, at times like the present, these would show 
whether there WIllI acuts need of more extensive me&Sures. Care would 
have to be tIlken to avoid attr&eting labour from the country to the 
towns, but we believe that this d&nger could be obviated. We recom
mendthet along these lines Government should ex&miD~ the possibi
lities of making preparations to deal with unemployment when it arises, 
and of taking action where it is now required. We would not preclude 
the examination of additional metliode of ensuring against unemploy
ment. The 8ubstanti&1 8llOOeS8 which baa been e.chieved, on & l&rge 
seale,.in &ssisting the &gr1oulturalist to tide over periode of stress, 

. gives reaeon to hope that the much smaller problem of assisting the un
employed industrial worker should not prove incapable of solution. 
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This chapter deals with hours in factories; we are concerned 
mainly with the operation of the relevant provisions of the Indian Fac
tories Act and make proposals for their amendment. The Act applies 
to hath perennial and seasonal factories; bl't in this, as in the preceding 
chapters, the discussion excludes those factories which do not work 
for the greater part of the year. We also reserve for later consider
ation the stpa\ler factories, i.e., those employing las: than 20 persons, 
and the establishmente in which no mechanical power is used, although 
a few of these are at present subject to the Act. _ 

The Present Law. 
Between 1875 and 1908 factOry legislation was the subject of 

investigation by four Commissions or Committees and particular ques
tions concerning factory labour have come under review, either locally or 
generally, at different times before and after - 1908. Factories Acte Were 
passed in 1881, 1891, 1911, 1922, 1923 and 1926, and,. the present law is 
derived from the last four A.cte. .As few of the more important provisions 
now in force go back: earlier than 19211, we confine ourselves to reference& 
to the history of the more important provisions as they come under 
discussion. Adult hours are ordinarily restricted to 11 per day and 60 
per week. So far as women are concerned, the daily limit dates from 
1891. In the case of men, a daily limit of 12 hours for textile factories 
was introduced in 1911, and -this limit was reduced to 11 hours and 
extended to non-textile factories in 1922, when the more important 
weekly limit of 60 hours was introduced. The latter limitation W88 

based on a special provision relating to India in the International Labour 
Convention dealing with hours of work, which was adopted at Washington 
in 1919 and ratified by India in 1921 ; but the operatives in some of the 
leading centres had secured a 60 hour week before it was embodied 
in the law, and employers genera\ly advocated or consented to iteintro
duction. The special article relating to .India in the Washington' Con
vention concludes with the words, .. further provisions limiting the 
hours of work in India ehall be considered at a future meeting of the 
General Conference." 

Statistics 01. Hours. 
Before examining the desirability or possibility of amending 

the law, we review briefly the existing position in respect of working 
hours in perennial factori.... When no date is given, our statemente 
refer to the position in 1929, before the present depression set in. The 
annualstetistics of factories contain statemente for each province showing 
the number of factories in which normal weekly hours fall within 
specmed limite, and we give the all-India figures below. 

Number 01 factories in which norm&I weekly 
hoursam:-

Not above 48 
Abo..., 48 and DOt above M 
AboveM 

For men. 

2,1M 
1,008 
,,791 

FOI'women. 

1,713 
658 

3,067 
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Unfortunately these figures throw little light on the position in perennial 
factories. as they include the Be&8OI1&I factories alBo, which conetitute 
about half the total number. For the most part, the latter work both 
men and women for long hours, but the tea factories, which ordinarily 
work very short" weekly hours, form an important exception. We believe 
that, if se&SOl1&l fa<;tories were excluded, faetories in which normal hours 
were not above 54 would constitute subst&ntially more than half the 
total. But a bettA view of the position can be obteined.by examin
ing in tum the more important industries, and here we have been fur
nished with a large mass of evidence. 

Cotton Textile Factories. 
The cotton textile mills ordinarily work a. 60 hour week. 

Here the majority of the opera.tives are worked for 6 days of 10 hours 
each. In a number of the Bombay mills, and in a few mills elsewhere, 
women arrive later and leave earlier, and particular classes of operatives 
have shorter hours. A single shift is the general rule, but a few fac
tories have worked 'on .. shift system for some time and in' the last 
two years a night shift, generally very limited in numbers, has been 
introduced in several mills. In a few cases the night shift works for 
only 9 hours, but mills which have adopted two or more shifts have 
adhered as a rule to the 10 hour standard. No overtime is worked. 

lute MiIIs. 
In the jute mills of Bengal hours of work have been regulated 

for many years by the Indian Jute Mills Association, which includes 
nearly all the employers. Since the end of the war, the mills in the 
membership of the Association, to meet the requirements of trade, have 
not worked more than an average of five days per week, except for nine 
months in 1920 and the twelve monthl! ended 30th June 1930. With 
the exception of the latter period, the associated mills since April 1921 
have been working 54 hours per week and since July 1930 for only three 
weeks out of every four. When working 54 hours, single shift mills run 
five day., but mills working under the multiple shift system (a rapidly 
diminishing number) run four days of 1st hours, thereby limiting 
the hours of individual operatives to 44 weekly. Even during the last 
year's spell of 60 hour working, the hours of operatives in the multiple 
shift mills, which worked four days and five days in alterl1&te weeks, 
were limited to 44 hours in one week of the fortnight and 55 in the 
other. In view of the fact that jute mills generally have had only twelve 
months' experience of more than 54 hour working during the past ten 
years, it is interesting to note that the Indian Jute Mills ABSOCiation 
ohserve :-

.. The restriction under the Factories Act to a sixty hour week 
has, undoubtedly, been very beneficial to labour. Workera 
have more leisure, especially at week·ends, and general 
efficiency has been considerably increased. The restriction 
has had little or no effect on the jute industry, the increase 
in the efficiency of the workers making up for the restriction 
in working hours." 
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Engineenng an~ Metal Works. 

In the engineering trades, a short normal. week is practica.lly 
unive-rsal. In general engineering shops, the normal. week is not above 
50 hours, and some have an even shorter week. The hours, especially in 
Ben"aaJ., are frequently arranged so as to give a half holiday on the last 
day of the week. In railway workshops, the common weekis one of six 
days of 8 hours, and in some it is slightly shorter. Hours are similar in 
those metal working factories in which a 1 day week is not required. 
Of the engineering and metal works, a considerable proportion are owned 
by Government, but there is no noticeable variation in respect of hours 
between State factories of thi& type and those which are privately owned. 
Overtime working is not infrequent in engineering shops, but even with 
overtime, the average week would appear to be substantially below the 
legal maximum. 

Factories Running Continuously • • The f&etories we have been considering work on not mOre than 
6 days of the week. There is, however, a considerable number of 
factories in which, on account of jjte necessity of working the proCesses 
continuously, permission is granted to work on every day of the week. 
In most cases this permission is accompanied by a condition that the 
workers should receive a holiday once a fortnight. The great majority 
of these factories work on a system of 8 hour shifts, three shifts of workers 
being employed. This is true of a large number of workers employed 
in iron and steel works, in the larger sugar factories, in coke factories, and 
in some less important classes. Similar hours are also worked in a number 
of factories which meet the essential daily needs of the public, such 
as electric generating stations, water works and gas works. With a 
fortnightly holiday, the hours of workers employed on the 8 hour 
shifts oome to 56 and 48 in alternate weeks, giving an average of 52 
hours. Thus in the iron and steel works atJamshedpur, some workers 
have a 48 hour week and the actnal average number of hours, including 
overtime, is reported as about 51 or 52. In some other continuous 
process factories, the average is prohably nearer 56. As a rule, flour 
mills work continuously throughout the week, but in this industry there 
are generally only two shifts of 12 hours eaoh, the workers, in theory or 
in fact, receiving intervals amounting to 2 hours throughout the shift. 

lIIinor Industries. 
In the minor industries hours naturally vary greatly. Generally. 

speaking, the hours in perennial. factories in Bengal are substantially 
shorter than the legal maximum, while in the less industrialised provinoes 
and especially in the smaller centres a 60 hour week is frequent. In the 
printing trades a short nominal week is fairly general, but a substantilll 
amount of overtime is common. As .. rule the tobacco factories do not 
work for more than 54 hours a week. Those rice mills and oil mills 
which are perennial. generally work for the full maximum week. Woollen 
and silk factories also normally work for 60 hours. Where this is the 
case, the week is usualy divided into 6 days of 10 hours each. 



Opiuicms. 
Suggestions w .... made to us by some witnesses that the lim- . 

itation of 60 hoUl'S was not in the best interests of India and One or 
two employ_ advocated a longer week. We are glad to say that 
these employers were not representative andwe'are satisfied that there 
is no general demand and no justification for any relaxation in this 
direction. Althongh twenty years ago strenuous opposition was ofiered 
to the principle, which was then novel, of limiting hours for men, it 
was not contested in the evidence before us, and we are satisfied that 
auch limitations are desirable under present conditions. The ques
tion, as it presents itself to us, is whether the limit should be redueed or 
not, and on this we received a large number of. opinions. The labour 
associations and those representatives of labour who appeared before WI 

are generally in favour of an 8 hour day. While employers gene
rally are not in favour of making any reduction, and some important 
associations are strongly opposed to any change, there are some employers 
who are ready to consider sympathetically a shorter statutory week. 
With the notable exception of the Bengal Government, who advocate a 
55 hour week and a 10 hour day. ~e provincisl Governments have 
refrained from expressing definite views. We think that puhlic opinion 
generelly would welcome a reduction if this can be secured without 
infficting injury on Indian industry and on the economic position of the 
operatives.· . 

Needs of the Operative. 

The advantages of a shorter week from the point of view of the 
human needs of tha worker do not require to be stressed. When to a 10 
hour day one hour of statutory intervals is added (and no reduction in 
this can he contemplated in so long a day), it means that the operative baa 
ordinarily to remain in the factory prceinots for not less than 11 hours. 
This takes no account of the time spent in going to and returning from 
work. The remaining hours are generally sufficient for cooking and 
eating meals. for sleep and for the neceasary duties of the home, but. 
except when the we~ly holiday brings its respite. hours of leisure aw~ 
from the factory are 'Virtuelly unknown. Areasonable amount of Bpal'8 
time away from the factory is indispensable for the building up of citizen
ehip. for the development of life, as opposed to m .... existence. and for the 
maintenance of physical efficiency. It is worth remembering. moreover, 
that most of those who are at present compelled to remain in or near the 
factory for 11 hours a day were brought up in the freedom. of the open 
'elds. 

meow or Reducticm. 
It is essential, however, before reaching a conclusion, to consider 

the possible effects of a reduction of hours on industry . We believe that. 
if-euch a reduction were to result in any appreciable contraction of indUJ!.. 
try, a real disservice would be done not merely to the community as & 

whole but to the factory operatives themaelves. It is aIeo necessary 
10 bear in mind the relationship between hours of work and wages. for tha 
lltandard of living of the factory worker ia aw:h .. 10 make BJl1 reduction 
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in his earnings a serious matter. We proceed to exam;ne these questiona. 
with specia.l reference to the cotton textile industry, a.s this is by.m the 
most important of the industries which still work most of their operative& 
for 60 hours a week. 

Nominal and ActoaI Roms. 
. One of the points stressed before us by employers in this industry 

wa.s the substantial difierence between the nomina.! hours a.nd the homs 
of a.ctua.l work. The point emphasised wa.s that, although in practica.lly 
every ca.se the operative is nomina.lly working for 10 hours, he spends 
a conaiderable pa.rt of his time in the compound smoking, loitering or 
eating his mea.ls. We were given a number of estimates of the hours of 
actua.! work during the day. The representa.tives of the Abmedaba.d 
Millowners' Association pla.ced this at 7 hours, a.nd the representa.tive& 
of the Bomhay Millowners' Associa.tion at 8 to st hours. An Associa.tion 
of textile managers in Bombay estima.ted the extent of working time spento 
outside the fa.ctory at 2 hours daily, and the same figure wa.s given by a.n 
agent of a.n up-country mill. In Cawnpore, the leading textile employera 
estima.ted a.ctua.! hours of work at 8 to st daily. We are not in 
a position to confirm or to question the a.ctua.l figures, but we do not doubi
the main fact that a considerable portion of the day is not spent at th .. 
machine. In Bombay particularly, the visitoris struck by the large num
ber of men who can be found outside the fa.ctory building at &!most any 
hour of the day. Thus meals are generally taken, not during th ... 
atstutory interval, which is inconveniently placed for the purpose. 
but during the nomina.! working hours. During the unauthorised 
periods of rest work is carried on either by other operatives under
taking it in addition to their own, or by extra. workers definitely engag~ 
for the purpose. . 

Attitude 01 the Operative. 
It may seem that an appreciable reduction of hours could 

be achieved merely by the elimination of a portion of the unauthorised 
periods of rest. But it is stated by some observers that the worker 
prefers a long day with lax discipline to a shorter day with strict dis
cipline. It ca.n be argued in support of this view that many of them.· 
come from agricultu:ra.l surroundings and that the idea of giving concen
trated attention to work day by day for regular hours is foreign to· them. 
There is an element of truth in this and, quite apart from the question of 
habit, few of the present operatives have the physique a.nd training whick 
would enable them to work with that degree of concentration which is de
manded in the West. It is indeed arguable that cIimste and other factors. 
would always render a somewhat slower :eace imperative in India. On the· 
other band, we have no doubt that it is impossible for the average opera.
tive to remain at work regularly through a 10 hour day either in a cotton. 
mill or in any other factory. The unauthorised interva.ls are a form of 
oelf-defence against over-work. It is significant that the statements ma.d& 
to us by employers regarding the great diJierence between nominal and 

. a.ctua.l hours of work Were mainly confined to the cotton mill industry. W", 
do not suggest that loitering is un.I<ruIwn elsewhere, but we are satisfiee 
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that, genemlly speaking, the short working week is associated with closer 
attention to work and stricter supervision than the long one. Further, 
in no case did those workers who were working a short week with stricter 
discipline suggest that they would like a longer and less inteIlBe day or 
~ore intervals. As a matter of :fact, the attempt in 1922 to increase the 
mterval of half an hour in an 8t hour day in engineering shops in Bengal 
and elsewhere was defeated by the operatives. Similsrly, in seme Bombay 
.cotton mills which, prior to 1922, had worked the operatives for an 8 
hour shift without any interval, the introduction of an hour's statutory 
interval led to a strike. Nor did a single employer who had adopted a 
short day suggest that it would be better to lengthen the day and require 
a correspondingly lower standard of concentration. Finally, few would 
be prepared to assert that the cotton mill operative, when compared with 
workers doing a shorter and more intense day, shows that greater con
tentment which the longer and less inteIlBe day is supposed to yield. 

Effect on Wages. 
So far as the operatives are concerned, we cannot view the pos

sibility of a reduction in earnings without misgiving. But we believe 
that, if too large a reductioncof hours is not attempted, the effect will be 
small, and it is relevant to observe that real wages have recently risen 
appreciably and are now higher than they have been for seme years. Even 
if a fall in wages results, it need not be permanent. With greater time for 
genuine relaxation, many workers would probably require shorter holi
days and fewer days of absence than at present, and could thus reduce the 
loss which these breaks impose on them. Many employers believe firmly 
that the average operative desires to earn merely sufficient for his hare 
needs, and is unwilling to earn more by doing more work, •.•. , that he 
prefers leisure to a margin in wages. We discuss this view elsewhere and 
(l81Ulot subscribe to it in the form in which it is usually presentsd. At the 
&ame time, the great importance which the Indian worker attaches to 
adequate leisure is a truth underlying it. It is also important. to remem
ber that, in the cotton mill industry in Particular, there are still opportun
ities for increased effort on the part of the operative. So far as we are 
aware, there is no industrial country, except possibly China, where so 
little is expected from him in effort and so much in attendance at the 
factory. The average number of looms given to each weaver in India is 
less than two and one spinner is or\linarily required for each side of .. 
frame. Attempts have recently been made to advance beyond the usual 
standard and, even with existing hours, it should be possible to secure 
improvement. We believe that, apart from any reduction of hours, em
ployers will steadily increase their demand for efficiency from the operative. 
Shorter hours should supply both an incentive and an enlarged opportun
ity for raising the general standard of work. 

PreviOWl BislorJ. 
The maintenance of the existing economic position of the industry 

and its workers, in spite of.a statutory reduction of hours, depends main
lyon the extent to whioh the hours of actual work can be oompressed into 
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& sm&ller compass, and the unauthorised intervals cut down. If tjbis can 
be achieved to any large extent, the problem reduces itself to one of ad
justing the total hours for the machinery. Here some evidence is alford
ed by past history. When the Factory Labour Commission of 1~ made 
its investigations, many textile mills were working from 13 to 15 hours a 
day with a single set of workers, and shortly &efore that this pr&ctice had 
been fairly general. There was ample evidence that loitering was ass0-

ciated with long hours, and the Commission considered that the operatives, 
by their leisurely mode of work, counteracted to a considerable extent 
the evil results which would naturally follow from excessive hours. 
In 1911 a statutory limit of 12 hours per day was introduced in 
textile mills. There is no doubt that the general reduction of hours to 
this limit was profitable, and no one would now expect to gain by working 
operatives for 14 hours .. day; even at that time it was recognised by 
many as unprofitable. As we have already stated, the statutory 60 
hour week dates from 1922, but a 10 hour day in cotton mills had been 
secured shortly before that date. Opinions differ regarding the effect of the 
aecond reduction and these opinions reflect diff6ring experience. We do 
not doubt that a number of mills were able to aecure increased effiCiency 
from the operative to an extent which more than compensated them for 
the loss of working time, and that in others there was in certain processes 
a distinct fall in production. Indeed, it is not difficult to show that .the 
production of the average cotton mill operstive in British India fell 
immediately alter the introduction of the 10 hour day (though not in 
proportion to the rednction of hours) and that in a fewyears it had risen 
to a higher Jignre than that prevailing before the cliange. This, however, 
is not the same thiug .1 proving that the operatives' efficiency, by itself, 
increased to snch an extent that they gave more to the industry in 10 
hoUls than they had previously done in 12. Thero have been many 
factors at work, from unimportant ones liktfthe substitution of adults for 
children to more important ones such as expenditure on improved plant, 
machinery, cooling-systems; etc., and changes in types of cotton used and 
counts spun. We are not prepared, therefore, to give any quantitative 
estimate of the results of the change, particolarly as these results varied 
widely from centre to centre. But there can be little doubt thst, follow
ing the change, on the average the efficiency of the operatives has risen 
Bubstantially. The change also had some effect instimulating employers 
to secure increased efficiency in other directions. 

The Outlook. 

The last 25 years, then, have !lOOIl a great reduction in nomi
nal hoUl"!!, accompanied by a growth in the efficiency of the opera
tives and of the mills. It does not follow that the effect of the reduc
tion from 12 hoUl"!! to 10 will be repeated if a further reduction is 
made. As hours are lessened, a point must be reached at which, 
even if the industry can maintain production by employing shifts, 
the operatives cannot face a further reduction of earning capacity. But 
the evidence shows that this stage has not been reached and that, 
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with a reduction of hours, it would be possible and, if there were eo
operatibn between employers and employed, easy not merely to maintain 
but to increase the average production per operative employed. Nor ia 
the operative the only party who can increase his efficiency. Aetnal 
machine efficiency ia now,generally high, but some mills work with ob
solete plant, and in sev!'l'al directions improvements in organiaation are 
possible. Finally, a reduction in the hours of the individual operative 
need not mean a reduction in the hours worked by the industry. One 
difficulty in the way of reducing hours ia that in 80me departments, n0t
ably spinning, production ia now mainly dependent on the machine 
rather than the man. But a wider adoption of shifts would enable the 
industry to maintain production, even if the average output per operative 
fell, and to increase it greatly when markct conditions justified such ,. 
course. It would also aflord possibilities of reducing the incidence of 
overhead costs. A recommendation, which we make later in respect of 
women'. work, is designed to facilitate the wo,king of two short shifts. 
We recognise that in some centres the extension of shifts will add to the 
difficulties of the authorities in respect of housing. But we believe that, 
if Indian industry i. to expand profitably in competition with other 
countries, it will be advisable to make more use of the machinery and 
plant. The growth of shift systems ia a probable development, whether 
hours are reduced or not. 

other Industries. 

What we have stated does not apply with the same foroo to the 
large number of seasonal factories which work the operatives for &9 long 
as the law permits. Here conditions are essentially different, and w .. 
discu .. these in another 'chapter. So far as the remaiuing classes of 
factories are concerned, we can find no circumstances which would jn .... 
tify the continuance of a 6~ hour week. Certain work may be de
scribed &9 essentially intermittent, and where this is so, latitude csn be 
allowed by special exemptions ; but in some factories of this cl .... , mch 
&9 flour mills, a reduction of the hom. of thei:l workers ia required. 

A 54 Hour W~ 
With the exception of Sir Victor Sassoon, we are agreed that a 

reduction in the statutory week ia practicsble and desirable. On th .. 
question of the extent of the reduction, namely. whether it should be to 
li4orto48honrs, we have tosubmit diverging views. The majority of us 
recommend a reduction to Ii4 hours a week for the following reasons.. w .. 
are ... tislied that in large sections of industry this limit will csuse no ap
preciable inconvenience, and in the others the workers h .. ve a reasonable 
olaim that the necessary adjustments shall be made. On the other hand, the 
introduction of the lower limit would involve II change of hours in th" 
gtellt majority of the perennial fIIctories, lind it would mean II very heavy 
reduction in the fIIctories now working 60 hours. Many opemtivea 
would have to fIIce large reductions in their earnings and, while ..... 
do not doubt that part of this loss would be made good before long, we 
Me not convinced that the OpellltiVe8 aa & whole are in a poaitiOll to 
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zegain their old standard inanyreasonablyshortperiod. Fromthepoint 
of view of industry, the employer is entitled toelaimthat, until the worker 
is ready; to appro~ more nearly to Western standa.Tds of discipline. 
it is unreasonabla to attempt an 8 hour day, and even an 8! hour 
day would involve an amount of dislocation that would be serious. 
n may be possible in the future, when efficiency haa risen further, 
to go lower than 54 hours. But efficiency is not likely to be raised 
so eurely by a sweeping reduction as by a smaller one, and there will be 
nothing to prevent a further reduction, if the results of the smaller change 
which we advocats indicate that this is deeirable. Finally, we believe 
that the 48 hour limit which BOme of ~ collea"aues advocate could only 
be operative at present if great latitude was given in the matter of ex
emptions. In our view, the worker will be better protected by a limit 
which can ouly be relaxed in exceptional circumstances than by one to 
which many exceptions have to be attached. So far as the daily limit 
is concerned, we would fix this by statute at 10 hours. This will 
permit of working either six dRYS of 9 hours each . or five days of 10 
hours with a half holiday on the sixth, and will give BOme elasticity. 
We would allow factories working on continuous processes or supplying 
articles of necessity which have to be supplied every day a 56 hour week, 
subject to their giving the operative an average week of not more than 
54 hours and conforming, in respect of holidays, to the provisions we 
recommend later. . 

Views of llembers Advoeating a 48 Hour Week. 

Mr Clift, Mr Joshi and Diwan Chamsn Lall incline to the opinion 
that the £sets, asdisclosed duringthe tour, warrant a larger reduction of 
working hOUlB than is -recommended. They consider that climatic con
ditions alone, apart from othelf factors, dictate such a C9urBe. The con
tinuance of the practice of allowUlg unauthorised intervala that are so 
striking a feature of the industries working long hours, and the attempts 
by employers to regulate these intervala are admissions that the worker 
cannot reasonably be expected to give sustained effort for such long 
periods as are permissible under the law. This is further borne out by 
the fact that, in the industries working a shorter day, the wOlkerl! are 
expected to give and actually do give a much greater degree of continu
ous and sustained effort. It has alao to be remembered that, of the 
organised industries, it is mainly in cotton textiles that the worker is 
required to work for the full statutory week of 60 hours. It is in this 
industry, which is sIresdy protscted by tarilIs, that, probabfy not with
out cause, the charges and complaints against the worker of inattention 
and inefficiency are greatest. If regard be had to the atmospheric 
conditions under which cotton operatives work, then it must perfOlce be· 
recognised that, on physical grounds alone, the need of the worker for a 
shQrter working day is undoubted. This industry urgently requires a 
higher standard of efficiency, but it is scarcely reasonsbla for the employers 
to expect a higher standard, whileatthe same time they are requiringof 
the workers unreasonably long hours. The conditions existing in many 
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factories, coupled with the long hours, vitiate energy and prevent in· 
«eased efficiency and production. They hold the view that the essential 
requirements of a worker, working under Indian conditions. is first 
a shorter working day and second, the provision of B1liteble rest periods 
during the working day. In their opinion the institution of an 8 hour 
day in factories under present conditions is not only desirable but both 
practicable and necessary. They believe that, within a reasonable period 
of time, it would result in increased efficiency on the part of the worker, 
improved organisation on the part of the employer, and as a reeult wonld 
be a sound economic proposition. They suggeet that two hours should 
be allotted for the provision of .B1liteble rest periods. The settlement of 
the Jength of the rest time and its allotment should be determined by 
local factors. They therefore recommend that in factories the existing 
weekly and daily limite be reduced to 48 and 8 respectively and that pro
vision be made for adequate rest periods. 

Distribution of Homs. 

We turn now to the coneideration of the distribution of hOUll> 
throughout the day. The present requirements of the law ordinarily 
involve the grant of an interval of an hour. For this two half·hours 
may be substituted at the request of the operatives, and where in factories 
the working day is not more than 8i hours, and the operatives so desire 
the local Government can permit men, but not women, to have only one 
half-hour's interval. Not more than 6 hours' work can be done con
tinuously if an hour'. interval is given and not more than 5 hours' 
work in other cases. The only- remaining restriction on the distribution 
of the hours of work for adnlts is designed to prevent the night work of 
women, and precludes their employment between 7 P.I(. and 5-30 .I<.1'f.; 

the .. times can be varied somewhat by the local Government 80 long as 
the gap of IOj hours between the two is retained. , 

Suitahle Intervals. 

The principle of an interval is of long standing, and. so far as 
women are ooncerned, the Aot of 1891 (whioh introduced the prohibition 
of night-work) prescribed a longer period than is now obligatory. The 
subsidiary provisions date from 1922 and 1926, and the idea of mak· 
ing intervals vary with the consent of the operativee was introduced 
by the legislature in 1922. Employers and workers have not shown 
much resdiIulss to oo-operate in experiments with shorter intervals, 
and a single interval of an "hour or longer is the most common prsctice. 
Experience' in other countries shows that fatigue can be dim;n;sbP.d 
by frequent short intervals, and although the Indian operative is apt 
generally to be "slow off the mark", more endeavours should be made to 
discover the best form of intervals. The long continuous spells of work 
have probal1!y 80me responsibility for the freqnency of unauthorised inter
valsand, if hours are to be' reduced, it i. themore important that tIulse 
shonld be lessened. We recommend that the statutory intervals should 
ordinarily amount to not less than an hour in the aggregate, and that, sub
jeot to the sanction of the Chief Inspeotor of FsctorlAA. employere should 
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be at liberty to distribute this hour in such periods as they think best. 
The distribution of the hours into two or more periods should be madE> 
only after consultation with the operatives. For preference, this con
sultation should he directly between the employer and the employed; but 
it would be the duty of tbe Chief Inspector, where he was not satisfied 
that the views of the operatives had been effectively expressed, to consult 
them before giving his sanction. This should· in any case be given after 
having regard to the convenience of the operatives (e.g., their meal times 
and the proximity of their homes to the factory). The provision per
mitting a reduction to half an hour for men working a shorter day should 
remain, but this should continue to be subject to the consent of too 
majority of operatives affected. 

Spreadover: the Present Positioo. 

The question of maximum intervals, or spreadover, which is 
not touched by the present Acts, requires attention. In the majority 
of factories, intervals are not unduly long or numerous, but there are 
important exceptions. An extreme instance is afforded by two South 
Indian cotton mills working in shifts, in which one shift has to work for 
two periods of 5 hours each, separated by intervals of 7 hours. For a. 
man on this shift, 7 hours is the longest period of absence from the factory 
on working days. It is only fair to add that the shifts aTe interchanged 
at regula.T intervals; but evon 80, the &Trangement i. one whioh ignores 
the needs of the operatives. In the Bengal jute mills the great majority 
of the adult operatives begin work at 5-30 A.M. and finish at 7 P.M., 
with intervals variously &Tranged, and this is be also of some of thE> 
children. The night is thus reduced to 10! hours, a period which is fur
ther reduced for many by reason of tbe distance of their homes from thE> 
factory. It is at least questionable if the present practice in most jute 
mills is in conformity with the International Labour Convention relating 
to night work for women, which India has ratified; but whatever view be 
taken on this peint; we believe that, in the interests of the Operativeil, not 
less than II hours should be secured for both men and women. 

Spreadover and Nigh~ Work. 
Our recommendation is that the work of individual operatives in 

any day should be required by .tatute to fall within a period of 13 hours. 
In the oaae of men, the day need not be the calendaT day; what is in
tended is that there should be a regular rest interval of not less than 11 
hours.· To meet special difficulties local Governments might have the 
power to graut exemptions in exceptional cases. These should be limited 
to cases where the increased spreadover is in the interests of the workers 
and is aoceptabIe to them. In the case of women, the rule should be 
absolute and the II hours' period should cover the night. The Factories 
Act as it stauds at prese~t prescribes a 10! hour rest period for women, 
and fixes this ordinarily as the period between 7 P.M. and 5-30 A.M:. 
We advocate a relaxation here and would prescribe merely that the 11 
hours' rest period should include the hours between 10 P.M. and 6 A.M. 

The elIect of our proposals will thus be to extend from lSj to 17 hours the 



period within which factories may employ women, and to reduce from 
13~ to 13 hoUl'S the period within which they may employ any itidividua.l 
woman. In this connection we have cODllidered the objections, which are 
felt strongly by many in India., to women working in or travelling to and 
from the factory after dark. We believe that many women will be unwilling 
to accept work involving late hoUl'S or a very early start, and we do not 
anticipate that this relaxation will have any effeet on the hoUl'S in fac
tories which work without shifts. At the same time, we regard it sa 
desirable to remove an oba.tacle in the way of the more general adoption 
of shifts and the employment of women who maybe willing to work on 
these shifts. We may add that, if adopted, our proposals will bring the 
Indian law into strict conformity with the Convention relating to Iright 
work for women, to which we have referred. In the case of children, we 
%8COmmend that the spreadover be limited to 71 hOUl'S, and CODllider 
that the nigbt rest should continue to include the hours between 7 1'.11:. 
and 5-30 k.X. 

lItllltiple 8hitis in lute IIilIa. 

Another question, to which great attentiou has been directed 
in Bengal in connection with the jute mills, is the control of shifts. Prior 
to 1922, textile factories could not work for more than 12 hours in all 
exoept under a system of shifts approved by an inspeetor. In 1922 all 
restriCtioDll on the running hours of machinery were abolished, and with 
these went all power to prevent the working of shifts. The Government 
of Bengal now deeire power to control the working of shifts with a view 
to the prevention or modification of a system which has beeu extellBively 
used in jute mills. Tha practioes to which the Government of Bengal 
.and others have direetedour attention require explanation. The Bengal 
jute miUs are divided into" single-shift " and 'f double-shift " mills. All 
.the mills open at 5-30 A.M:. and 01086 at 7 1'.K., and in the former class of 
mills there is an interval of 2l hours during which no work is done. Here 
the only defect is the inadequate Irightperiod, with which we have already 
dealt. In the "double·shift" miUs, the machinery runs for the whole 
131 hours and work is conducted on a system of overlapping multiple 
shifts. This i. best understood by reference to the appended diagram. 
which shoWs the shifts and the hours during which they worked in a typieal 
mill. The essence of the system is that the workers in each department 

. are divided into a number of group. enjoying intervals at different times, 
eo that the machinery runs continuously for 131 hoUl'S with constant 
changes in the groups at work.· It will be observed that, in the case 
illustrated by the diagram. the intervals are BC arranged that at 22 different 
times in the course of t~e day, some workers are due to oome in and relieve 
.others who go out. 

Objections to lItllltiple Shifts. 

There are several objectioDll to such a system from the point of 
'View of labour. In the first place, the intervals bear no neceesary relation 
to mealtimes and, where different members of a family work in different 
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. departments of the mills, as is frequently the case, it is moot unlikely 
that they will be able to haw their meals together. In the second place, 
eupervision becomes extremely difficult and the Chief Inspector of 
Factories gave evidence of long series of infri.ngemen~ in these mills •. 
It is etsted that an appreciable number of the workers shown in the re
gistere have no existence in fact. N on-existent workers are credited with 
pay which is divided between the clerks, the jobbers and the men who do 
the extra work. The proportion of 8llch " dummies .. was estimated by 
competent witnesses at 1! or 10 per cent of the total. Where this is true, 
the daily hours are clearly being lengthened beyond the legal limit. 
This abuee reaches its height in the case of children and the certifying 
surgeons agree that "the systems of shifts in multiple-shift jute mills 
afford every opportunity for employment beyond legsllimits and in some 
mills children are actually working as many as 11 or Ii hours s day". 
It is only fair to add that the ce~ifying surgeons report that the over
working of children also occurs in single-shift mills, But in such mills 
it appears to take the form of employment in more than one mill and we 
agree with the Bengal Government that" the regulation of child labour 
is easier from the point of view of both the ma.nager and the factory 
inspector n. 

Some ElJeets of the System. -
The system increases the power and the illicit profits of the 

jobbers and it dimini"hes correspondingly the control over labour which 
the management can exercise. Thus the inJiuence of the jobbers is in 
favour of its maintenance and this is partly responsible for the fact 
that many workers apparently prefer it. Moreover, it enables the 
operative who desires to work longer than the Act permits to do so. 
On tbe other hand, the operative who wishes a short working week can 
secure it, for a strict observance of the time-table at present means only 
44 hours' work weekly against 65 hours in the single-shift mills. We 
believe that this constitutes a powerful attraction for many, and the 
extra day oil which has generally been associated with the system has 
an obvious appeal. So far as wages add production are concerned, it is 
admitted that both are increased by the transition from multiple to single 
shift working. As even the supporters of the double-shift system admit 
that it is uneconomical, its continuance is a matter for some surprise. 
The explanation generally given is that the maintenance of a large reserve 
of labour makes it possible for the industry greatly to increase production 
without employing new workers or additional machinery. We do not 
believe that the reserve of labour is as large as the legitim.ate working of the 
system should produce, and in any case we ~ these considerations as 
affording insufficient justification for its continuance . 

• 
Conclusion regarding OverlappiDg Sbift& 

- . The proposal made by the Government of Bengal is that, in 
respect of shifts, local Governments should have power similar to that held 
by factory inspectors prior to 1922. Under the original Factories Act 
of 1911, textile mills conld not work for more than 12 hours except on 
a system. of shifts approved by the inspector. We consider that this 
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goes beyond the needs of the ease, and we are anxious that employers 
who wish to work on shift systems should be subject to 8S few restrictions 
8S possible. We recommend, therefore, that in future the·local Govern
ment should have the power to control overlapping shifts. By these 
we mean shifts which involve the orimulta.n\lOus employment on work 
of the same kind of more than one shift of persons; such shifts have already 
been made illegaJ in mines by the Indian Mines Act. So far 8S the jut<> 
industry is concerned, we understand that it is itself effecting a reform. 
there hss been a steady tendency to convert multip~hift mills to the 
singIe-shift system, and it is possible that multiple-8hift mills, which are 
now in the minority, will disappear without official action in a short time. 

Sir Alexander Murray agrees with our recommendation that 
Government should have the power to control overlapping shifts but he 
regrets that his experience does not allow him to accept ourpicture of 
the working of the system Or of its effects. 

HOUlII lor Women. 
We received a number of opinions in favour of fixing the 

maximum for women's hours at lower levels than those prescribed fOT 
men. The main arguments in favour of this, course are that women 
have domestic duties to perform, and that they find the long hours a 
greater strain. In practice, too, their hours are shorter in a number of 
factories. On the other hand, to restrict women by law to shorter 
hours than men would undoubtedly lead to the substitution of .men 
for women in many factories, and we believe that it is desirable to increase 
rather than to diminish the openings for the employment of women. 
The sex disparity in many big cities, which is alre&dy a menace to the 
life of the industrial worker, would be further accentuated by-an inerease 
in the proportion of men employed, while it would be diminished if 
women were more generaJly employed. Moreover, if hours are limited 
8S we recommend, there will be less danger of their exceeding the capacity 
of Indian women. 

Work 01 HaJI-timers. 
Children under 12 may not be employed in factories. The Act of 

1922 provides that persohs between the ages of 12 and 15 years, subject to 
their being certified &8 physically fit, may be employed for not more than 
6 hours a day. The ages for ha.lf time,.. were 9 to 14 years before that 
date, and the maximum hours were 6 in textile factories and 7 in others. 
Children working for the full &y of 6 hours must have a rest period of 
half an hour, so arranged as to prevent more than 4 hours continuous 
work, but if the day is restricted to Iii ho.nrs' work, no interval is neces
sary. Some difficulty has arisen from the practice of employing children 
under difterent names and with difterent certificates in two factories on 
the same day. It is almost impossible to pxove that a manager is knowingly 
employing children who are also eJllployed elsewhere, and in 1926 the 
legislature added to the Factories Act a section making it possible to 
prosecute the parent or guardian of the child who is employed in two 
mills.. Special vigilance and the use of this section have combined to 
eliminate or greatly to reduce the evil in the Ahmedabad cotton mills, 

B2 
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where the practice WBII formerly prevalent, but similar action does not 
appear to have been taken in the Bengal jute mills, where certifying 
IIIlrgeon& repprt Q>.e existence of a similar abuse. We recommend that 
special and continuous attention should be given to this matter by the 
local Government and its officers. Persona who are Hi years or over are 
treated a. adults. Recent years have seen a tendency to employ fewer 
children, and child labour has been replaced by adult labour and particular
ly women'. labour. The proportion of women employed in factories to the 
total number of operatives has risen, as that of children has fallen; 
the latter is now below 4 per cent. For reasons we have already given 
and because many children do not come to the industrial areas till fulI
time work is availabl .. for them, we regard this as a commendable tendency. 

Childlen's Ages and HOllIS. 
Children are almost universally employed on a half-time basis, 

and the reduction of adult hours will remove any objection to the reduction 
of children's hours to a maximum of 5 daily. In factories working 
adults a 9 hour day, 4f will be the most suitable hours for children. We 
have considered the possibility of redudng children's hours to a lower 
level than 5 daily, bnt we do not recommend this step, as any further 
substantial limitation, which would prevent the employment of children 
on half-time work, would probably lead to their complete elimination in 
most cases. Whil.. we have no desire to encourage the employment of 
children, we doubt if the extent of their present employment goes much 
beyond the provision of jobs for those who would live in the industrial 
areas in any case. Along with the question of hours, we have considered 
the suitability of the present limits of age for children, namely 12 and 15 
years, and have decided to recommend no change. We do not regard a 4f 
or 5 hour day, on work of the character which children are generally re
'lwed to do, 88 excessive for children of these ages, provided always 
that the existing law which requireS that the child should be medically 
certified as fit for such employment, is strictly enforced. 

A Minority View. 
Mr Clilf, Mr Joshi, Diwan Chamau Lall and Mias Power 

dissent from this view and are of the opinion that the minimum age of 
employment in factories coming under the Factories Act should be 
raised forthwith to 13 years, and that five years thereafter Government 
should reconsider the 'position with a view to bringing the age into 
conformity with the standard laid down i¥rf;icle II of the International 
Convention d .... ling with the minimum age for admiasion of childreq 
into industrial employment. In Article VI of that Convention, which 
came into force in June 1921, special provision was made in the case of 
India, allowing for a minimum age of 12 years. They hold that the 
intervening ten y .... rs has given both the community and organised 
industry. with which we are concerned in this chapter, a reasonable 
period in which to become adjusted to a higher minimum age standard. 
In no part of India did the physique of the children working in regulated 
factories appear to them to be of a 8tandard higher than that of Western 
ohildren of similar age or to be such as would justify the continued 
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retention of a lower minimum age st&ndard. Nor do they consider 
that the attainment by India of the st&ndard laid down in Article II 
of the Convention should be dependent upon the establishment 
in the industrial areas of compulsory primary education. Moreover, 
in their opinion the amount of disloe&tion caused should not be 
great since they believe that it will be found. that many children now 
employed in regulated factories will not leave their villagee for the 
industrial areas till such work is available for them. The majority 
of the Commission fear that the result will be that some children 
may seek work in unregulated factories, replacing younger ones whose 
continued employment in such places will become illegal if our recom
mendations in a subsequent chapter are adopted, and that the hours 
in such places will continue for some time to be longer than those at 
present operative, or now proposed, in respect of regulated factories. 
The minority believe, however, that this will apply only in a Iimited 
number of cases and that it represents a temporary phase, pending the 
synchronising of the minimum age in both classes of establishment. 
Even if there were greater force in this argument than they ~lieve 
to be the case, it would in their opinion be unreasonable to defer any 
longer the raising of the minimum age for employment of children 
in establishments coming under the Factories Act. Their recommenda
tion is made in the belief that it wiU be in the national interest for this 
age to be increased to 14 years and that the method suggested will 
achieve this end without undue economic disloe&tion to parents or 
industry. 

The question of intervals for children's work is one of some 
difficulty. A 5 hours' period of continuous work is open to obvious 
objection; on the other hand, to insist on an interval would probably 
result in the adoption of split shifts, and might tend to keep children 
away from their homes for long periods. On the whole, having regard 
to tha fact that much of the present work of children in the mills is 
of a quasi-intermittent cha.racter, and that our recommendations, if 
adopted, will lead to a 4i hour day for children in th .. majority of 
factories, we think it preferable that an in~aI should not be obligatory. 
At tha ea.m~ time we recommend that, whether tha children are worked 
for 4i or 5 hours, all employers should arrange that at least one rest 
interval is given. 

. The question of constituting a separate class of young persons, 
intermediate between children and adults, has been considered on Bevera! 
previoll8 occasions and has been rejecteil. as impracticable. We agree 
that it is not reasonably practicable to constitute a young persons' class 
whose hours would dilier appreciably from those of adults; but we think 
that in two respects tha law should give further protection to adolescents. 
We recommend that persons between the ages of 15 and 16 years should not 
beemployed as adults in factoriesunIessthey are in possession of medical. 
certificates certifying them as physically fit for adult employment. 
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The present prOVlSlons govemiDg children's certificates should apply 
mt4atiB m1.llMldis to these certificates. Further, we recommend that such 
persons should not be employed when women cannot be employed, -i.e., 
that they must not be employed during the night hoUIII which are closed 
to women and that in no case should it be possible to exempt them from 
the provision relating to spresdover. 

Du 01 Best. 
The Factories Act provides for a weekly rest day. This ordi

narily falls on Sunday, but employers can substitute for Sunday any 
of the three days preoeding or following it, subject to the condition that 
there must not be more than 10 days' continuous work. This proviso, 
which is designed to enable the more important religious festivals to be 
substituted for Sundays, appears to give general satisfaction; and in a 
few centres there are more holidays on substituted days than on Sundays., 
An attempt was made by the Government of India in 1921 ,so to amend 
the law as to ensure that the holiday would fall on the same day of the 
week fo6>r long periods; but the proposal was rejected by the legislature 
which, we think, interpreted correctly the view.. both of employers and 
employed. Some difficulty has been caused by the fact that the law 
stipulates for a complete calendar day, 80 that a break of 36 hours or 
even 47 hours does not necessarily constitute compIianoe with it. Where 
work is conducted continuously on shifts, none of which ends at midnight, 
the day of rest can be given in principle without being secured in prso
tice, and exemptions are frequent in favour of such factories. The In
ternational Labour Convention relating toth. weekly rest day, which 
India has ratified, requires merely 24 hours' continuous rest and not a 
calendar day's rest; but it is preferable to meet special cases by 
means of exemptions rather than to alter the principle followed by the 
Indian law, which is better than that of the Convention. 

Grant 01 Exemptions. 
Associated with the provisions of the Factories Act relating to 

hours of work are a number of clauses giving local Governments the 
power to grant exemptions to individual factories or classes of operatives 
or factories. No exemptions are permissible in the case of 
children's hours; and the daily limit of hours is absolute, 80 far as 
women are concerned. But with these exceptions, all the provisions 
relating to hOIll8 of work can be relaxed in oertsin defined cireumstsnces. 
In the main the principles governing the grant of exemption are based on 
provisions of International Labour Conventions. In the years inlmcdiate
ly following the passing of the 1922 Act, considerable latitude was shown; 
lately exemptions have been substantially curtailed. In this respect, 
policy has been guided to some extent by the central Government who, in 
exerclae of their powers of supervision, have also endesvQurcd to seoure 
some uniformity between province and province. There are, however, 
differences in the treatment of the same 01&88 of factories in difierent 
provinces and in the degree of latitude wh,ioh local Governments exhibit 
in the matter of exemptions generally. The criteria laid down in 
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the Aot for the' grant <>f exemptions appear to-us to 00 generally 
sound, but, if our reoommendation relating to seasonal factories is 
aooepted, it should be pos.sible to curtail at once the somewhat ,long list. 
of exempting provUnons. It is a legitimate criticism of the present AeIJ 
that it takes too little aooount of the dill'erenoes between certain cIa8ses of 
factories, and one consequence of this defect is' that, in some directions, 
it has to be unduly elastic. Further, if the hours of work are to be reduc
ed, tbe provUnons governing payment of overtime might suitably be re
vised. We recommend that, where work exceede 54 hours in a week, pay
ment be required at not less than Ii times tbe normal rate, and that for 
work in excess of 60 hours, the minimum should be Ii times the normal 
m~* ~ 

Principles Governing Exemptions. 

It is, moreover, insu1Iicient to set down criteria for the grant of 
exemptions; principles should be formulated for the application of 
these criteria. Hitherto, the Government of India have not been able 
to do more than make a few general reoommendations at infrequent 
intervals. It is desirable that thare should be more uniform standarda 
for the grant of exemptions throughout India. Here we cannot do 
more than suggest certain broad guiding principles. The most im
portant of these is that exemptions should be given for specified 
and limited periode; these should in no case exceed three years, 
and should be shorter when pos.sible. This will ensure that- all eX
emptions are periodically reviewed. While a certain amount of latitude. 
may reasonably be shown when forther limitations on tha hours of 
work are introduced (provided always that exemptions are limited 
to the abnormal), the aim should be steadily to tighten up the adminis
tration and to reduce exemptions to the sma.llest dimensions possible. 
A forther principle to which we attach importance is that, if work_ 
are compelled to work in ciroUIIllltanoes which involve the grant of 
an exemption, they should, whenever pos.sible, receive a benefit in a form 
balancing &8 olosely &8 p099ible the deprivation involved in the 
exemption. Mere monetary compensation does not satisfy thiir 
condition; what we contemplate is that, where workers are required 
to work on the day of rest, they should receive an extra full holiday at 1m 
early date. We observe, for instance, that, at anyrate in some provinces, 
workers appear to be deprived of weekly holidays a.1mOO &8 a matter of 
oourse in factories working oontinuous processes, although fortnightly 
holidays, are generally secured. We do not regard the diffieuIty of pro
viding for relieving shifts once a week, instead of once a fortnight, &8 suffi.
cient justifioation for' demanding so many consecutive days of work. 
If, however, it is not practicable to give weeldy rest days, two rest 
days should be required at the end of the fortnight or failing this either 
a continuOtlii period of rest of U hours once a week or of 48 hours onoe a 
fortnight. Similar principles can be applied where overtime work ia 
demanded. We desire to add that in future the 60 hour week should 
~ regarded &8 a limit which is to be exceeded only in moo exceptional 
CIrOumstances. . , 



CHAPTER V.-WORKING CONDITIONS IN FACTORIES. 

We discuss in this chapter the remajning queetions of impozt.. 
&nee in conneetion with working conditions in perennial factories. 
After dealing with the health, safety and we1fare of operatives and the 
protection afforded to them in respect of these matters by official regnla
tion, we review the general administration of the Factories Act. 

L HEALTH. 
Dust awl Dirt. 

In a number of factories the manufacturing processes diBsemi
nate large amounts of dust, arrangements for the elimination of which 
are &equently'defective. Mechanical systems which result in a constant 
low of fresh air would add greatly to the comfort of the operative, and 
would in some _ improve hie output. More important is the con
_tion of the workers' health, for the prevalence of dust may result 
in pulmonary disease. In certain manufacturing processes, particularly 
connected with cotton, jute and wool, the reduction of dllSt to a minimum 
should be made obligatory. Section 10 of the Factories Act confem 
ample powers on Inspecto18 of Factories in this respect and these should 

. be more extensively lISed. More attention should also be paid to the 
geoeral cleanline.. of factories. Where quantities of dust and fluff 
are produced, it is important. that 1loo18 and walls should be regularly 
c1ea.ned. Periodio white-washing of the interior walls and roofs not only 
removee ooIlocted dust, but helps to improve the lighting. It is di1li-
1lnlt to assooiate efficiency with the grime to be found in some factories. 
We recommend that, where the rules made by the local Government 
under Section 37 of the Act do not require the cleaning of factories 
annually, they should be supplemented in this direction, and that in all 
_ such rules should be etrictly enforced. 

Sanitation. 

Under the Factoriee Act, the provision of sufficient and suitable 
latrine accommodation ie compulsory and local Governments have 
drawn up scales for latrines varying with the number of operativ ..... 
Latrine accommodation is not always adequate, and its quality often 
leaves much to be dosired. It is commonly 8888l'ted that the Indian 
labourer, coming 88 he often does from a village, is nnwilling te use 
sanitary conveniences. Ow: observations have convinced us that he 
can be brought to use them without serious difficulty. provided that 
they are kept in decent order. He rightly refuses to use a latrine whose 
eondition, by the very nature of its construction and supervision, ie always 
filthy. The popularity of the efficient septic tanks, which are a feature 
of the Bengal jute mills, is only one item of evidence in this direction. 
This system is to be recommended for areas where the water supply is 
sutlioient. Where the supply oannot be made adequate, recourse must 
be had to other methods; but every factory should be oompelled to 
maintain separate and sufficient accommodation for males and females, 
and a staff adequate to maintain the latrines in a state of oIean1inesa 
during working hoW'll. 
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Temperatures. 

In nearly every pa.rt of India there are long periods when the 
climatic conditioIlB render phys;cal toil particularly difficult and un
pl_t. This is especially true of factory work. In many factories the 
temperature in the hot weather is higher than that of the air outside, 
and the air movement is less ; in a number of factories the difference is 
marked. A large number, probably the majority, of factory owners 

_make no endeavour to mitigate the discomfort, to UBe .. mild word, 
which the hot weather brings to their operatives. Some factories, in
deed, !I1lggest that they might have been constructed by cold w .... ther 
visitors, for they show little respect for the BUll in their orientation a.nd 
elevation. Apa.rt from the regulations relating to humidification and 
cooling power in cotton textile milIa, there is no official control of tem
peraturee, nor is any BUeh control possible under the present law. Recent 
experience hae indicated that the reduction of exoessive temperatures, 
or the minimising of their efieet, is in many cases easier than is generally 
suppoeed. Mr T. Maloney in hie offici&! report on Humidification in 
IMu... Oott<m Mills pointed out in 1923 that appreciable reduetiOIlB 
could be efiected by comparatively inexpensive means, and !I1lggested 
that reductiOIlB would prove profitable to the indUBtry 8!1 well 8!1 advan
tageous to the operatives. The white-washing of roofs, the spraying 
of roofs with water, and the provieion of electric fans, or even small devices 
attsched to the shaft, can often be made without undue expense. Some 
employers have found that these methods have brought a reward not 
merely in the greater contentment of the operatives, but in improved 
attention to work and increased production: We consider that there 
i. room for much more work in this direction and recommend to· em
ployers a stedy of what hae been done already. We do not, of course, 
suggest that improvements of this charaoter should be regarded solely 
in the light of their fina.neial results- ; in many eases the operatives have 
a right to demand that the present conditions should not continue, even 
if improvements are not likely to be remunerative. 

-,. OIII.cial Proposals. 

It is desirable that, where employers are unwilling to do so of -
their own aooord, there should be power to insist on reasonable measures 
being taken to reduce excessive temperaturee. This has been generally 
recognised for some time past, but the proposals made by Government 
have failed to secure approval.. In a Bill introduced in 1925 to amend 
the Factories Act, the Government of India proposed to follow the prin
ciple of the British Factories and Workshops Aot, and to lay down that 
a " reasonable " temperature must be maintained in all factories. . Ins
pectora were to be empowered to specify the measures necessary to reduce 
the temperature to reasonable limits and to eoforoe the-adoption of these 
methods. This propos&l was rejected during the passage of the Bill 
through the Legielative Assembly ; and it seema to us to be open to on
ticism on the ground that the expense of reducing temperature to a 
standard which might be regarded 8!1 reasonable for manual work migbt 



liS CHAPTER V. 

be out of aU proportion to the benefit confeued on the workers. In 
1926 the Government of India introduced another Bill in which it was 
proposed to prescribe that the temperature should net be injurious to 
health, and to vest local Governments with the power of prescribing 
temperature standards. This also met with adverse criticism, and the 
Government of India accordingly postponed a decision and has so far 
taken no action. . 

Suggeslied Solution. 

We do not think that any satiefactory solution can be found 
which depends on the prescription of standards of temperature 
and their general enforcement irrespective of the circumstances of 
partioular factories. There are factories where a BUbet&ntial reduction 
is possible at a profit to the owner; there are others where the 
008t of even a tri1ling reduction might be ruinous. It seems 
legitimate and Ze&SOllBble that in most cases regard should be had, 
net merely to the height of the temperature or of the cooling power 
(which is the better measure, as it takes aeoount of air movement), but 
also to beth the 008t of the measures which can be adopted to improve 
oonditiODB and the extent of the improvement likely to :result from these 
measures. The aim should be to 8DSUl8 that, when cooling power is de
ficient, reasonable measures of improvement shall not be neglected. We 
think that this can be .ecured by the following means. Where a Chief 
Inspector is of opinion that (1) the cooling power in a factcry is 80 de
ficient as to oause serious discomfort or danger to the health of operatives, 
and (2) it Il&Il be appreeiably increased by methods which do not involve 
an amount of expense which is unreasonable in the oircumstances, he 
should be able to serve on the owner an order requiring the adoption of 
specified measures within a given time. .Against such an order we would 
provide for an appeal to a tribunal of three appointed by the local Govern
ment, the intention being that the Chairman of the tribunal should be an 
impartial official and the other members representative of employers and 
employed with a knowledge of the industry. We think it is most un
likely that an experienced inspector would make any unreasonable 
demand. But an adequate safeguard should be found in the presence of 
a tribunal which would be able to decide if the order was reasonable. 
having regard to all the circumstances of the osse. 

Humidilioation. 
We have been dealing above primarily with factories where the 

nature of the processea does not necessitate any modification of the 
natural atmosphere or climate. The oase is different where the employer 
artificially altere. the atmospheric conditions. Humidification is em
ployed in India.in cotton textile factories and a few cigarette-making 
factories. In the latter, it does not appear to be carried to an extent 
which produces discomfort. In the former a high degree of humidity is 
neoessary, and, in securing this, it is poseible to oauee acute discomfort to 
the operative. On the other hand, it is possible to raise the humidity and 
add to the comfort of the operative. The eHeot depends largely on the 
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system of humidification employed, and hem there has been an 8DC01lr
aging improvement in recent years. Some of the ootton mills which 
we visited are, in the hot weather, much pleasanter than the outeide 
atmoophere and we understand that those employers who have spent large 
sums in installing the best cooling and humidifying plants have had 
gratifying results in production. This improvement has fo\lowed, and is 
to some extent traceable to, the investigation conducted for the Govern
ment of India by Mr Maloney. The main object of the enquiry waa to 
devise a reasonable metbod of controlling the 1ll!e of humidification, and 
Mr Maloney suggested a basis, which is being gradually, if slowly, adopt;. 
ed. We received no serious criticism of the solution suggested in the 
report, and we consider that rigorous action should be taken against 
thoee factories where conditions are worst. Side by side witb the ad
vanced mills, tbere are others where the atmosphere in tbe weaving sheds 
is almost unendurable, even in the cold weather. There is no justifica
tion, except possibly defects in the law, for permitting the continuance of 
the conditions that prevail in the worst sheds. It was suggested to us 
in Bombay that the provisions of the Factories Act are not IIIlfficiently 
elastic to permit of the framing of all the rules that are desirable. This 
point deserves attention. In partieular we note that section 9 appears to 
contemplate only the· prevention of practices definitely injurious to 
health; it should also proteet the operative from serious disoomfort, even 
where injury to health is not a necessary result. 

ll. SAFETY • 

. Reporting of Aeeidenis. 

The fo\lowing table gives the results of the reported aeeidents in 
all factories subject to the Factories Act since the definition of" factory .. 
was widened in 1922. .. . 

No. of penoDIIlnjured. No. of penoDIIlnjmed per 100.000 
employees. 

Year. 
Fatal. Seriouo. -. Total.. Patai. Serious. -. Total. 

I_ · 191 1,207 6,562 6,_ 14 89 400 612 

1923 · • 19'1 1,333 0,&Y1 7,OY1 17 91 391 499 

llIU · 2M 1,690 8,066 10,029 20 llS - 703 

I_ · 263 2,181 9,901 12,_ 18 166 662 846 

1826 · 270 3~155 1l.441 14,866 18 208 703 979 , 
1927 · lID 3,403 ll!,066 16,711 16 J2! 787 1,026 

ID28 2M 3,_ 12,690 16,348 17 230 828 1~0'15 

1829 · ll40 4,888 16,679 20,208 15 283 1,008 1,301 

. . 
The table brings out the fact that tbe proportion of 8CCldentB to operatives 
which, prior to 1922, had shown only sma\l ftuctuations for a generation, 
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has risen very rapidly in recent years. Fortunately there is convincing 
evidence that this rise represents mainly an improvement in the reporting 
of accidents. All competent witnesses are agreed upon this point and 
there is substance in the claim of the Chief Inspector of Factories for 
Bengal that .. the increase in the totsls year after year is a measure of the 
increased efficiency of the department in registeringfactories both new and 
long established, and is a result of increased inspection staff and rlgour in 
enforcing the provisions of tbe Act ". The fact that there baa been a great 
improvement in the reporting of aecidents baa been established by investi
gation ; it receives independent confirmation from an examination of the 
statistics of accidents. For the incidence of fatal accidents which, by 
common consent, are well reportea, baa shown little variation. On 
the other hand, the ratio of uon-fatal to fatal accidents baa risen 
steadily. There baa been no caUBe at work to increase this ratio except 
the improvement in reporting, and the fact that the ratio of non-fatal 
to fatal accidenta between 1892 and 1922 was much lower than that 
experienced in other countries indicated that the reporting of the former 
was defective. It seems probable tbat even now a considerable number 
of minor accidents are unreported, but the standard of reporting has 80 

greatly improved that no rise in tbe figures comparable to. that of the last 
decade may be expected in the future. It should be added that, while a 
large measure of credit is due to the inspecting staff ·for the improvem~ 
in reporting, other factolS have had an influence, particularly the introdWl
tion of the Workmea'. Compensation Act, which has given the workers 
a more direct interest in seeing that accidents do not pass unnoticed. 

Actual Increase ill Aocidsnta. 
Although meat of the rise in the incidence of accidents is due to 

better reporling, it is doubtful if it can all be put down to this cause. It is 
dangerous to dogmatise where statistics are faulty, but tha evidence 
tends to show that there has been an increase in the riek run by the aver
age operative. A considerable part of the increase in the number of 
operatives has been due to the increase in the number of small factories, 
in which the incidence of accidents is usually low. Probably increased 
efficiency has also had some efiect, for a rise in the output per operative 
(or, what is the same thing, a fall in the number of operatives per unit" 
of output) will in itself increase the incidence of accidents per operative, 
apart from the increased riek which "speeding up .. entails. There is 
reason to believe that the advance in reoent years in the complexity 
of machinery and processes has been more rapid than the advance in 
the mentality of the operative. Without seeking to approve the readi
ness of a few employers to attribute the great majority of accidents 
to causes for which they are not responsible, we would emphasise the 
fact that too often the operatives have an imperfect realisation of 
the risks they run. This is, in part, due to the fact that the majority 
are brought up without any familia.rity with machinery. while the steady 
expansion of industry necessarily involves the employment of a large 
proportion of inexperienced workers. In consequence of these and other 
in.6uenOOl, workers display at times a .... ming apathy to dauger. 
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l'Ie91!lltioa 01 AooiiIenIL 
For this no quick 0lIl'e is possible. Better and more geneml 

edncation, improved health and physique, greater discipline in work:, 
and the building up of a more regular factory population would all be 
valuable. In the meantime, however, mucJ!. is being done to inorease 
safety. and more still remains to be done. There is no department of 
work to which Inspeotors of Factories have given more attention through
out India in reoent years, and if it had not been for their patient and 
thorough work, the inerease in the number of acoidents would have been 
much greater. Generally speaking, inspectors have regarded this as 
their primary duty, and in those provinces where the staff has not been 
sufficient to secure adequate inspection in all directions, this branoh of 
their work bas sufiered least. Their efforts to secure adequate fencing 
and the enforoement of safety regulations have been ooupled with an 
endeavour to educate the workers. In this some employers have c0-

operated by the employment of safety posters, and, more rarely, the 
establishment of .. safety oommittee; but there are other employers 
who themselves need education. We believe that, in spite of illitemey, 
something can be done along the lines of the" Safety First.. move
ment, which has made great headway in the last d~e in moat in
dUBtrialised oountries. Safety oommittees should be of oonsiderable 
assistance in \arge factories employing a number of skilled operatives. 
Much could probably be done in such cases by pharging a particular 
officer with the duty of investigating and pre~nting accidents, and 
this is one of the many directions in which a special labour officer can give 
valuable service. In Japan the safety movement started as recently as 
1916 with the founding of .. Safety First Association. From 1925 on
wards two associations, the Industrial Welfare Association and the J .. pan 
Mines Associ .. tion. were together responsible for considerable headway 
being made throughout J .. pan in accident prevention. The custom of 
inaugurating Safety Days and Safety Weeks spread rapidly, until in 1929 it 
was universal. .As Ii result it is stated that "instead of being only." 
sporadic agitation, the Safety Week bas had .. lasting effect as it bas 
aimost always been the occasion for setting up a permanent Safety 
Committee ". We are aware of the added difficulties to be encountered 
when dealing with an industrial population which ia mainly illiterate. 
but- we believe that the success of the movement in Japan is . not with
out its significance for India .. nd that considerable advance might be 
made .aleRg these linea, if the idea were adopted in all branches of 
industry, including rail .... ys. with the co-operation of societies .. nd others 
int«restP.d in the welfare of the industrial worker. 

\ -

Safety ProvisiOIlll 01 the Law. 

So far aa official regula.tion is concerned. the provisions of the 
Factories Act, 8upplemented by fairly elaborate rules in .. U provinces, 
appear to be adequate in moat directions. Our .. ttention has been 
called, however, to some .. pparent defects.. In the first pJaee, the 
Aot does nct give sufficient power to secure safety in connection with 
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the working of r&i1ways within factories. Few factories have reached 
Such a scale that r&iIways are required to work within their premises, 
but the Tam Iron and Steel works at Jamshedpur are said to have 
over 100 miles of such r&iIway line, and there are other factories with 
shorter linee. The Railways Act can p08llibly be lI8ed in such cases, 
but we think it prefer&ble that the mle-making power in the FS<>tories 
Act should be extended to cover the working of means of transport within 
factoriee. 

Danger from Buildings. 

Factory buildings themselvee may constitute a gnve danger to 
the safety of oper&tives. Tragic proof of this W&e afforded a few years 
ago when the collapee of part of a mill in AhmMlibad reeulted in the 
loss of 26 livee. Subsequent investigations revealed S01l1Ce8 of serious 
danger in other milia. Factory buildings may be weak from the start, 
or IIII'Chinery may be introduced into buildings designed for other pur
poses. and insufficiently strong to withstand the strain.. Again struc
tural alterations may be made without sufiicient regard to the ""fety 
of the whole, or the working of a factory may result in the disintegration 
of part of the fabrio. Section 1M. which was added to the Factories 
Act in 1922, giv.es inepeotors power, in casee of danger, to require 
managers to carry out any measures nee........,. to remove the danger, 
and oould be used to secure the strengthening or dismantling of part 
or an of the building. But it is not ordinarily possible for an inepeot
or, who is not a structural expert and is in any case precluded from 
earrying out structural tests to detect sources of danger with cer
tainty. 

Control of ConstraetioD. 
(a) W iii a .,;.", 10 ""ag. 

Proposals were made to oontrol the oonstruction of factory 
buildings, by prohibiting the use of buildings as factori"" before the plans 
had been passed by a responsible authority as suitable for the purpoee. 
Such control would be exercised in the interests both of safety and of 
health, for factory work is too often started in buildings which are difficult 
to ventilate or are unhealthy in other respects. The Government of 
India apparently approved· of the principle, but regarded the queation 
as a proper one for local legislation. Though some of the local Govern
ments favoured and. indeed, advocated the proposal. none has as yet 
attemptsd to embody it in legislation. So far as safety is coneerned, 
we consider that a scheme submitted to 1llI by the Chief Inspector of 
FS<>tories of the Bombay Presidency would operate smoothly and 
efficiently and recommend its adoption. This involves the submission of a 
proper certificate of stability before working is commenced in larger 
factori"" and the gnnt to IocaI Governments of power to demand such 
certificates in smaller factories as need arises. A BimiI~ procedure 
should be followed where important structural alterations are made. 
At the same time inspectora should be empowered to secure the carrying 
out of structural tests and to obtain mch plans and other information as 
are necessary to measure the safety of buildings. 



WORKING CONDl'l'IONS IN FACTORIES. 

(b) W1Ih II """" 10 ~ ma4 comfori. 

So far as health and comfort are concerned; we 8ee no objection 
in principle to local Governments having power to prevent the starting 
of factory work in buildings which are defective in design from this 
point of view, e.g., buildings provided with inadequate means of ventila-· 
tioo, or insufficient protection· against excesSive heat. Employers, how
ever, are peying much more attention than formerly to sound principles 
of factory construction. i.l'urther, the submission of complete plans 
to local Governments and their examination by experts in respect of 
ventilation, comfort, ete., would ordinarily give rise to serious delay, 
and in some cases it would be difficult, even for experts, to say from plans 
whether a perticular building would, in actual working, be detrimental 
to the health and comfort of the operatives employed in it. We think 
that, if an endeavour is made to bring the requiremente of the Act to 
the notice of intending factory owners and to warn them that these will be 
eoforced, this should ordinarily be sufficient for the purpose. We 
suggest, however, that where an employer is willing to submit his plans 
for examination from tne point of view of health and comfort, the autho
rities concerned should be prepared te give advice and to accord approval 
where this is justified. 

ill. WELFARE. 

Need for Greater UniIormitJ. 
In the course of our tours, we endeavoured to visit as many 

factories as possible, and we were impressed by the great contrasts which 
they presented. There are factories which would compare favourably 
in lay-out, cleanliness, atmosphere and gener&! well-being with any 
factories in the world; there are others in which the welfare of the workers 
is almost entirely neglectad. Even within the same industry in a single 
centre, there are often marked contrasts; and the example shown by 
Borne employers seems to have little effect on others. Fortunately for the 
majority of the operatives, the larger factories are, on the whole, better 
than the l!IIl&!ler ones, and there has been a marked gener&! advance 
in recent years. This has been due, pertly te a growing reslisation by 
owners and managers of the importance of promoting the health and com
fort of their1lperatives, and partly to an increasing unwillingness on the 
part of the operatives to tolerate unpleasant conditions. Both these 
influences are bound to gain in strength, and it is want of knowledge 
rather than unwiIlingn6SB which prevents some factory owners from 
introducing further improvemente. What is now required is BOrne method 
by which the more backward employer m .. y be broughtat least up to the 
general level which has already been surpassed by the more enlightened 
and progt6SBive employers. W" do not here contemplate the inaugu
ration of any new principle but rather the consolidation and extension 
of the prineipls &!ready underlying those clausea of the Factories Act 
which deal with the general he&!th, safety and welfare of the operatives. 
Circumstences neeeasarily vary in different centres and different in
dustries, and it is expedient that, rather than overload an Act which is 
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now gen6ral in its oontent and application, theze should be a statutozy 
method by which local Governments can secure a uniform minimum 
standard of welfare where the nature of the proceeeee carried on or the 
special conditione and circwnstances of employment demand it. 

Welfare Olden. 
In this regard we have been impressed· by the value of the 

Welfare Orders made by the Faetory Inepection Department of the Home 
Office in Great Britain under Section 7 of the Police, Factories and Mis
cellaneous Provisions Act of 1916. These Orders have increased the 
happin .... and well-being of the workers in the industries affected, 
while securiDg and retaining the co-operation and goodwill of the em
ployers. We therefore recommend that local Governments be empowered 
under the Factories Act to issue Welfare Orders to clasaes or groups 
of factories where, as already indicated, the circtmllltanoes warrant. 
At this stage we do not wish to set out in detail what is to be comprised 
in the term" welfare ", but would leave this to the Central Government 
in drawing up the nooeasary amendment of the A6t. The type of welfare 
we have in mind covers such matters as washing facilities, ambulance 
and fust.aid requirements, arrangements for taking meals and allied 
matters, with a few of which we proceed to deal in greater detail. We 
further advocate that, in the event of any dispute as to the reasonableness 
of the requirements set out in the draft Order, there should be authority 
for the matter to be laid before a Referee selected according to rules 
made under· the Act. We contemplate that resort to such action will be II 
rare occurrence, as we visualise the passing of Welfare Ordera by 
local Governments only after diBCUBSion of the matters contained therein 
between the Chief Inepector of Factories and representatives of the 
industries affected, and, as II result, the reaching of a large measure of 
agreement before the Orders are finally issued. Such Orders would be 
administered by the factory inspectors in the course of their ordinary 
duties and it would also be through them that the initial researches, 
prior to the drawing up of the draft Orders, would be made by the Chief 
Inspector of Factories with the consent and approval of the local Govern
ment. 

FiM Aid. 
In some provinces the larger factories are required by rules made 

under the Factories Act to maintain fust.aid appliances, hut the practice 
is by no means generally enforced, even in the larger factories. We 
recommend that, in the Q8SII of all factories where mechanical power is 
used, a first-aid boll: of prescribed standard, which nsed not involve any 
great outlay, should be provided and maintained in proper condition in an 
aocessible place and that, in the larger factories employing 250 or more 
persons, additional boxes be maintained in the different departments . 
according to the number of workers employed, on a basis to be laid down 
by local Governments. Steps should be taken to ensure that there 
are persona on the staffs of the different departments iJloevery large factozy 
capable of utilising the appliances in the proper manner in case of nsed. 



Water. 
The Factoriea Act requites a sufficient supply ofsuitahla drink·

mg water, and many employers realise the- importance of PfOviding •• 
liberal amount of cool and pun> _ter ; but standards in this respect vary 
llOlllliderably. Wherever possible, a piped, l!I1pply should be made' 
available ~th.an adequata number of tapa. but care should be ta.bm. to· 
PfOteot the pip"" from heating by the sun or other agency. Where a piped , 
aupply cannot beseemed, the _ter is beat stored in largB earthenware
vessels at fixed placea in the factory, where it can be distributed.by _tar-
men, but care should be ta.bm. to prevent contamination &JI.d the pouibla 
diffusion of disease ThB provision of suitable washing facilitiea for aU 
employees is very deairable, and here many factoriea are deficient. The. 
workers who live in crowded _ have madequata facilities for washing 
at; their homes and bathing facilities would add to their comfort, health' 
and efficiency. WB recommend that for workera in dirty proeesse!I (o.g;' 
ianneriea) the provioionofwashingpI_and water should be made obli~, 
gatory_ 

Crechea are not uncommon in factm-ies employing women, and' 
lOme we saw were admirably staffed and equipped; others, if better thaD. 
Dllthing, atillieft much to be desired ; yet others were both dirty and in
adequately furnished. In many of the factories employing women in 
auhatantial numberl\. no QreChes have ~ provided, and this is particu
larly tome of the Bengal juta lUills. where caste feeling and the reluctance 
of women to leave their young children were etated by some witn_ 
to creata serious diffioulti.... Aa a ,eaul~ gf 1il!eii abeence, infants are 
iaken into the mills and can bll found lying on sacking, in bobbin boxes 
and other unsuitable places, exposed to the JIl)ise and danger of moving 
machinery and a dust-laden atmosphere, and DO year paeseo without a 
certain number of serious and minor accidents, and sometimes even of 
deaths, occurring among aueh children. It is important that creches, 
when first opened, should be well-furnished and properly supervised. If 
IIIlits.ble women are placed in charge, and short periods of abeence from 
work at necessary intarvals are granted to the nursing mothers, we 
believe that gradually the initial prejudices and diJlidence of the women 
oould be overCome. Nor must it be thought that the introduction of a 
creche involves heavy expenditure. Experience in the textile industry 
of the Bombay Presidency has shown that the essential requirements of a 
good creche containing 20 cradles is a room of about 600 square feet with 
washing and latrine accommodation, supervised by 80 trained woman 
and an assistant ayah. This can be run on an initial outlay of Rs. 500 
and a recurring monthly expenditure of Rs. 150, an estimate which 
ineludes the supply of milk, clean ,clothes, small medicaJ. necessities and 
lI8laries. A somewhat less ambitious seheme of a similar size ean be 
carried out at a slightly lower initial cost and at a recurring expenditure 
of ouly Rs.1oo a month. Representatives of the Indian Juta Mills Assooia
tion appearing before us showed sympathy with the idea and agreed to give 
it88l'i.ous consideration. In theoottonmills of Bombay Presidency creehea ' .. 
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have been more extensively introdUGed than elsewhere, and their compara
tive mccess is probably due in great part to the fact that the woman 
factory inspector employed there has devoted special attention to their· 
provision and inspection, and to the education of the women workers in· 
their use. The Government of India, women doetors and representatives 
of women's associations all stressed the importance of the provision of 
creches where an appreeisble number of women are employed,' and the 
bulk of employers, although preferring voluntary to compulsory schemes, 
also favoured their inauguration. We recommend that creches should 
ba provided in all places where women are employed in considerable, 
numbers, and we would make the obligation a statutory one in 
all factories employing not less than 250 women. Children up to. 
the age of 6 years should be admitted to such creches because, under 
present .conditions, it is difficult to prohibit the presence in factories 
of those between 6 and 12 years when younger children and infants are 
admitted.. This statutory mquirement could be embodied in the Factoriea 
A.ct, power also being given to Governments tomquiretheesteb~ent 
of crechea in places employing fuwerwomen than 250 where, in their 
opinion, the circumstances warranted it. The organisation and inspec
tion of factory creches should be one of the duties of the women factory 
inspectors whose appointment in the industrial provinces we have 
recommended elsewhere. The creches might with .advantage be linked 
up with the women's and children's welfare centres referred to in the 
chapter dealing with the health and welfare of the industrial worker, bui· 
this is a matter which could best be arranged by employers themselves •. 

Befreahmeni Sheds and CaDIreenL 
Some employers provide lunch sheds and the practice might be 

adopted more generally. Where there are good trees in the faotory 
oompound, these provide a more pleasant place for a meal than a shed. 
but many compounds are treeless and, in any event, a shelter is needed in 
wet weather. In many mills we were struok by the lack of suitable 
places for this purpose and the number of operatives to be seen taking 
meals in all kinds of uncomfortable places. Caste creates an additional 
oomplication, but this is by no means insurmountable, as has been proved 
in a number of cases. The provision of some shelter where rest and 
refreshment oan be taken is in many oases necessary and, moreover, 
would be generally appreciated by the workers. ~im.i1arly the provision 

- of oanteens might be oonsiderd in the case of the larger factories. These 
need not be elaborate in structure or equipment, and should not involve 
any very heavy initial outlay. In the oourse of our tours we came aoross 
several successful experiments in this direction. In one instance a 
Brahmin cook had been installed in a kitchen attached to a factory mainly 
employing skilled and semi-skilled workers, and the. stimulus given by 
the management to the taking of substantial refreshment in the mid-day 
break \Vas stated to have oontributed to the well-being of the workers 
and to have had an encouraging eJIect on output. Similarly in one or two 

. cotten mills in difierent parts of India small canteens for the supply of 
light refreshments and drinks, both hot and cold, had been installed for 
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Hindus and MusalmMB, and the extent of their use showed that they 
IlUpplied a need and were appreciated by the workers. We recommend 
that the poeeibilities in this direction be examin.,(t with a view to a wider 
adoption of amenities of this kind. 

IV. ADMINISTRATION. 

The bpecIoralil. 

We tum now to the queation of the enforoement of the Facto~ 
Act. The main responsibility for inspection rests on the who~time 
inspection staff, the strength of whinh in 1921 and 1929 ill shown m the 
following table:-

1921. 1_ 

PJo.mce. 
Ohief Asat. Ohief A..t, 
~ lDopeot.. lDopeot. TotAl. ~ lDopoot. lDopoot. ToW. -. on. oro. ..... ors • on. 

lIousal .. 1 5 .. • 1 • 3 10 
Bihar_ ~ I 

Oriooa .. .. 1 .. 1 1 1 .. .S 

lIomb&y . . 1 ,. .. 5· 1 10 .. n 
lIvm& .. .. 1 1 2 1 I .. a 
Contra! Pro. I .- .. .. .,1 . . 1 1 2 . . S . 
Hacbu .. 1 2 .. 3 1 , 1 e 
P1mjal> .. .. 1 1 2 . . 1 1 I 
UllitedPro. . " 1 . . 1 I 1· .. P .-. 

Total ., 3 16 Jr- 21 7 27 5 31 

·A . .............. _1o/igUN, _ .. or ..... 00...- ",th tha boiler_tioD-. 

.Assam, where the number of non-seaaonai factories is vmy amaIl. 
~as appointed an inepeotor since 1929. Previously it made a oontribu
tion. to the mainten&nce of the Bengal staff, which was reeponeible 
for mspection in Assam also. Of the minor provincestheNorth-Weat 
Frontier Province, Delhi and Ajmer-lIIerwara are under the charge of the 
Inspector of Factories for the Punjab,Baluchistanhasatechnioalofficer 
who combines the inepection of faotoriee with other duties, while the 
few ~tories in Coorg and Bangalore are inepected by non-technical 
part-~ officers. As the table indicates, there has been a gratifying 
~ ill the inepection staff in the last decade. The inereaae in num- ~ 
~ ill ~e permanent inepectorate ie approximately proportionate to the 
mCre&8e m the number of fectories subject to the Factories Aot, which 

d. 
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• toad at 4.059 in 1921 IPld 8,129 in 1929. Most of the ~tter incJ8&llt! 
.epresents I!IIl8U factoriell, and many of thelli work only fQr short _WI, 
110 tha~ in numbers the stall'. if not completely ~uate, is more so the 
was the case in 1921. So far as quality is concerned, we are happy to 
report that this has been more than· maintained since the constitutione1 
reforms of 1920. We were impressed by the enthUBiasm and the C&paci~ 
which the inspectors bring to: thea difficuJl; task and we are satisfied 
that the 8~ of eniorcelllent of the Act has riseI\ steadily, in spite of 
tha co1\81iantly increasiDg comple:ri~ of factory administration which hs,s 
~ulte4~1ll $8 ~~anddeyelo~~of indqatry ll!\d the ~ 
mthelaw. . 

EQforeement of &he Factories Aci. 
In moetprovinces-the great majority of the permanent factories 

are inspected Ill; least ()nc8 a year, the ~ jnJ.port&nt factories reoeiviDg 
two or three inspections. In some provinces, notably Bombay. Madras, 
the Pnn,jah and the Central ProvinCell, the stefi has prom eqne1 to 
iDspeoting nearly every factory. perenniaJ. and aeuono.l. at Iea.st once a· 
year. We shllW below the number of persons oonvicted under the 
Faotories Aot in each major prnvince and the minor provinces. totJether 
with Jhe average number of operatives in each prnvince througholJt the 
period. 

1'_1lOIlVicW. 
A--se 

nambef .. 
opozati"""-

. 
l'IoviDoe. 

1_ •• 11927-29. 
Total 

1I11l1.z3. 19Si-29. 1921-29. 

. 
8 8 38.000 Asoam .. · . · . . . .. 

Beagal .. · . · . as 1<16 203 381 641,000 

Bib"" and 0rIBa0. .. · . 7 4 10 21 69,000 

Bombay •• .. · . 41 211 211 463 366.000 

BUl'DlIo . . .. .. 24 56 98 178 96,000 
Central Provin ..... .. liS 100 164 377 65,000 

Madra8 .. .. · . 50 224 3211 603 124.000 

Puojab · . .. 68 67 173 308 50,000 

United Provinoea •• .. 14 19 70 103 so.OOO 
Minor provinoea .. · . 1 16 44 61 26,000 

Total .. 351 642 1,310 2,603 1,467.000 

Control of &he lDs~rate. 
As the table shows, in the leading provinces th.ere has been a 

steady incre&&e in the number of prosecutions and this oorrespon?s wi~ 
inoreasiDg improvements in administration. In only t~ provmc.:s IS 

the number of prosecu~ons markec:1y low-~ ,and B!har an~ Orissa. 
In the former case, owmg·to peculiar local diffionlties which are discuseed 
elsewhere, many factories have been uninspected each year. In the 
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latter case, the infrequency of prosecutions appears to" reflect the policy of 
the provincial G<>vernment. We found no !eaSon for believing tha$ 
oonditions in Bihat and Orissa, as compared with other provinces, justified 
particular leniency in the matter of the administration of the Act, and we 
:recommend tlmt in this provinoe greater rigour be shown in the" future 
in this _pect. In some provinces the Ch\ef Inspector of Factories 
is subordinated to the Director of IndllStries. We consider this an un
desirable arrangement, as the Director of Industries is naturally expected 
by employers to assist them to the utmoet of his ability. The factory 
inspection staff, on the other hand, exists prima.rily for the protection of 
labour. While it is not desimd to reflect in any way on the manner in 
which Directors of Industries have catried out the difficult duty imposed 
on them, ..... think tlmt this duty should be transferred to an authority 
more independent of employers. We discuss the appropriate authority 
in a later chapter, but we should add here that the system of giving the 
Director of IndllStries responsibility for factory administration doe .. not 
prevail in any of the three Presidencies or in Burma (where there is IlG 

Director) and these provinces contain the great majority of the faotoriee. 
We understand tlmt, in some cases, control is or has been exeniiaed over the 
Chief Inspector of Factories in the matter of individual prosecutions. 
We recognise tlmt the executive government must retain the power to 
lay down broad 1inee of policy; but we desire to emphasise the fact 
tlmt, if an officer is fit to fill the responsible poet of Chief Inspector, he 
must be fit to decide generally when a prosecution is required. In any 
ease it is most important tlmt he should not be required to submit pro: 
poeals for individual proaecutions to another authority. 

Pari-lime 1iJspectors. 

In addition to the regular factory inspection staff, with lvhioh .... 
have been dealing in the preceding paragraphs, there are many oth .... 
officers who exercise powers as Inspectors of Factories. All Distriot 
Magistrates are ez..qjJieio inspectors. In addition, local G<>vemmenDi 
have empowered vanoua other officers as inspectors, including a number 
of sub-divisional and other magistrates, and, more rarely, mediea1 officers. 
On ooeasion, a few of these officials have displayed some energy in factory 
inspection, but, generally speaking, theamount of 888istance given by them 
to factory administration has been small, and such work as they do is not 
always well directed. So far &8 non-technical officers are concerned, W8 
believe that it i8 generally a waste of time for them to attempt inspectionll 
in perennial factories. It is ooeasionally possible for them to save the 
time of a regular. inspector by visits to small factories lying far from im~ 
poriant lines of communication; but ordinarily the adequats inspeetiOil. 
of & perennial factory requires expert teChnical knowledge. On the other 
hand 'lVe consider that, if new methods are adopted, part-time officerll 
could do most valuable work in connection with 8e!ISOnal faotoriea, ana 
we develop this point in the chapter dealing with these. In the 
meantime; it is sullicientto observethat, in estimating the 8tsff required 
for the inspection of perennial factories, the contribution tlmt can be made 
by such officers must be i",ored. . 
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Medical Iupeetors. 
The _ of medical officers stands on an entirely different 

footing. The medical officer, like the:regular inspector, is technically 
qnalified. Further, he has qualifications which the regnlar iDspector 
laclm, but which are necessary to complete the proper inspection of 
factories. Many of the questions which arise in connection with fectory 
administratiOI1 require medical knowledge, and with the growing com
plexity of lI1dian indl18try, the need for thie knowledge increases. It is 
in the larger factoriee that the need for inspection from a medical point 
of view is greateet ; but there are few factoriee wbere eome medical super
vision-is quite unnecessary. Wereoommend thatin everyprovinoo there 
should be on.e officer with medical qualifications appointed as an Inspector 
of Factories, who should be primarily responsible for inepectiOI1 from the 
medical standpoint. In the lees important industrial provinces, where 
there may l10t be work for a full-time officer, an assistel1t of the Director 
of Publio Health oould UI1dertake theee dutiee. In the chief industrial 
provincee there is ample work to juetify the appointmmt of more than 0118 

such medical inspector. There are, for example, two medical officers 
already employed as oertifying surgeons in the Hoogbly area, and tha 
dutiee of oertifying surgeons might be combined with those of medical 
inspectiOI1. While the medical iDspectors might exercise the full powers 
of an iDspector, and l1eed not be precluded from giving attention to points 
lying outside their particular sphere, they would ordinarily be responsible 
OI1ly for the health of operatives. Where the medical inepectors and 
oertifying surgeons are separate officers, the latter should also be em
powered &8 inapecto:rs. The delimitation of the duties of the medical 
inspector would be a matter for the Chief Inspector of Factories and the 
Director of Publio Health to arr&I1g8; such matters &8 aanitation, ventila
tion and the purity of the atmosphere would uturally receive their 
special attention, and there is great need for ayetematic investigation into 
a l1umber of questions related to the health of factory operatives, including 
industrial diaeaae. 

Reemitmel1t oIlnspecIors. 

, The possession of good engineering qualifications bas generally 
been regarded &8 a nne qua non. for appointment &8 factory inspector, 
and, owillg to the paucity of Indian candidetes with the qualifications 
required, the majority of factory iDspectors have hitherto been British. 
The number of rodian students taking up engineering is increasing 
steadily, and it should not be difficult to attract suitable candidates at 
reasoMble rates of pay. We would observe, however, that factory 
inspectors are made chielly by experience in that capacity. The highest 
initial qualffications do not make an officer a competent factory inepec
or from the start ; on the other hand a candidate of character and energy, 
even if his technical qualifications are not of a high order. can generally 
become competent after training. The recent tendency in Great Britain, 
which has always led the way in factory inspection,bas been to rely more . 
on character and training and less on technical, i.e., engineering, quali
ications than in the past. A move in thie' direction in India would 
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widen the choice of candidates without impairing efficiency. We 
oonsider that the Bengal system of engaging officers as Assistant In
apectolB on lower scales of pay than those for Inspectors and with limited 
functions is a good one, and with increasing reguIation this is.. practice 
which, as we indicate subsequently, might he more widely adopted in future. 
Provided that a competent officer is assured of promotion to the higher 
grade, we believe that it would not be difficillt to attract suitable young 
Indians with some technical training to BOch a grade in all provinces. 

Woman Inspectors. 

On more than one occasion in the past, attention has been direct
ed to the need of women inspectors. So far, only one BOch appoint
ment has been made, namely, in the Bomooy Presidency. This officer 
has been largely employed in connection with the inauguration and 
inspection of creches in cotton mills and other factories employing an 
appreciable number of women, and her appointment has been instru
mental in persuading a number of employers voluntarily to adopt welfare 
efforts of this kind among their women workers. The Indian facto'1 
worker is just beginning to realise the significance for himself of the 
factory inspector, and even now, owing to his lack of organisation and 
illiteracy, complaints made by workers direct to the inspectorate are 
few. Women workers are in this respect even I .... advanced than men, 
and are generally reluctant to eddress male officers. Morecver many 
of the special, yet remediable, disabilities from which they suffer will 
only come to light with the appointment of women inspectors. This was 
found to be the case in older industrial countries and must inevitably 
be 80 to an even greater extent in India, where almost every employed 
woman is married and of child-bearing age, and where social and other 
customs make the position of the woman worker less secure than in the 
West. The successful inauguration, as well as the adequate enforce
ment, of laws and welfare orders apecially bearing upon the welfare of 
women and children 811Ch as those relating to matemity benefits, creches, 
etc., call for the services of trained women inspectors, and we are confi
dent that in India, as in Grest Britain, their appointment has only to be 
made to prove its justification. Nor need the work of women inspectol!! 
be confin~ entirely to women and children. There are a number of other 
duties falling upon factory inspectors (e.g., the checking of hours ofworlQ 
which they could adequately discharge. Witnesses have suggested more 
than once thet snch women should invariably be medically quaijft~, 
and we understand that the Central Government also adopted this view. 
There are .. number of excellent reasons for this suggestion, but 110 hard 
and fast rule to this effect should b& laid down in the first instance. 
Consideration should be given to the selection of women with. either medio
sal degrees, or public health or social service diplomas and, if possible, also 
posses.ed of 80me yesrs' practical experience in public work. We recom" 
mend that such women should IJe of Indian domicile and not younger than. 
2Ij years of age, and their remuneration should be on .. scale calqulated to 
attract and to hold the type of woman required for work ~hich will 
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necessitate initiative, resource and seH-reliance, and in the first decade at 
least, no _11 measure of pioneering enterprise. We ...,e convinced that. 
with the creation of IIllch posts and the prospect of adequate mtnUll8-

·ration and secure statua, the right type of candidate will be forthcoming. 
The appointment of one IlUch woman in every province is desirable; 
'but, in the event of thie bot being immediately practicable, we reco~
mend their appointment forthwith in Bengal and Madras, and the appoint
ment of p&I1rtime women offieials in those provinOO8 where the number 
of women and children employed in regulated industries is 8IIl&1ler. It 
is to be hoped, however, that such p&I1rtime service will be for a limited 
j)eried only. 

StreQgth 01 the lnspeetorate. 

Many of these proposals involve an IIddition to the work of the 
factory inspeetomte. Proposals follow in respect of docks and other 
classes of factories which will enlarge the field for which theyarerespon
sible. On the other hand, the adoption of SOme of our proposals, and in 
particnlar those which are made regarding the inspeetion of seaso!l8l 
factories, should set free a oonsiderable part of the time of the permanent 
inspeetors for duties in oonneetion with perennial factoriee .. The addition 
of medical inspeetors and of women inspeetors should be of substantial. 
assistance, in spite of the fact that a oonsidereble part of the work of these 
officers. will be work which at present is necessarily left largely undone. 
In advisingregardingthe proper strength of the stall, we must observe that 
it is dlflicult to fix an upper limit beyond whioh the appnintment of extra 
Inspeetors would be useless. . There is a wide scope for further work, if 
inspeetors were available to do it, and it is certain that no province hae 
:reached the limit at which additional inspeetors oould not be employed 
with valuable results. At the lI&IIle time we believe that, provided 
medical and women inspectors are appninted as recommended, it might 
be possible, except in one or two provinOOll, to avoid the neeessity of 
appointing any additional fully qualified inspeetors at the p_t time. 
'!'his view is dependent on the adoption and suooeesfu1 warkins of the 
system advocated later for the inspeetion of seasonal factories and thm!e 
factories which are at present unregulated. In the United Provin-. 
boiler inspection should be undertaken by a separate stall and we recom
mend that in future these two classes of inspection should invariably be 
distinct. Delhi and Ajmer.Merwara are at present nuder the charge of 
the Inspector for the Punjab, who is also responsiblefartheNorth-West 
Frontier Province. This is too large an area for adequate supervision by 
one officer, and we accordingly recommend the I18paration of Ajmer
Merwara and Delhi ,nd the appointment of a separate oflioer for thie -. 
Elsewhere, and pa.rticularly in Burma and Bihar and Orissa, there is 
zoom for the appnintment of Assistant Inspectors of the type indicat
ed above. We must, however, emphasise the fact that our _. 
elusions on thie Cfuestion are based on the assumption that the inspect.oz-
ate will be kept up to the 8&Ilctioned atreDgth throughout $he year. 
Ithaa happened in the past in more than one proTilioe iDat inapectoD 
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have been allowed to go on leave, possibly for the greater pad of the 
year, without any suitable appointment being made in their place. 
In no province is the present staJl' sufficiently strong to permit 
of this being done, even under existing oonditions. Leave vacan
cies would be best filled by promoting .Assistant Inspectors, if they 
are oompetent, to officiate in the higher grade and appointing proba
tionary officers in their place. If no .Assistant Inspeotor is avail
able, the work cannot be carried on without a temporary Inspeotor, 
and the faot that these will ordinarily be diJlieult to obtain furnishes aD 
additional ground for the general appointment of Assistant Inspeotors. 

CoDIereDCe8 01 Inspectors. 
The 1ast conference of Chief Inspeotors of Factories convened hy 

the Central Government took place in 1924 under the chairmanship of the 
Member for Industries and Labour. Since then no conference, other 
than an informal one held in 1927 between the Chief Inspeotors of the 
Benga1 and Bombay Presidencies, appears to have taken place. The 
Factories Act applies to tha whole of India and, with the present lack of 
oo-ordinatiou. methods of administration display difterenoes which aM 
not justified by conditions, while useful experience guined in dealing with 
a problem in one province is not made available for those facing it in an
other. We recommend that, in the interests of uniformity and efficienoy 
of administration, biennial conferences of Chief Inspeotors from all pro-. 
·'linces should be convened and held under the auspices of the department! 
dealing with labour in tha Centra1 Government. Such conferences should 
be equally valll&ble to the central and provincial Governments, not only 
in~.nsidering the adequacy of current legislation and the problems 
_ted by ita enforcement, but also in matters such 88 the uniform 
oompiling of statistical and other returns. With the extension of 
zegnlatioD, similar conferences of all grades of factory inspectors and 
of as many ez..<dJicio inspeotors &8 possible should be held at interval& 
of about two years in the di1I'ereut provinces. This would be of espe
cial value where reIiaooe must of necessity be plaoed to a conlliderable 
extent on part-time officers not working under the immediate oontrol of 
the Chief Inspeotor, and where inoreasing rego1stion tends to result in an 
increasing deoentra1isatioD of administration. 

, Wort of IIagistrates. 
There is abundant eVidence to show thai the difficulties in the waY' 

of efficient administration of the Faotories Act ate greatly enhanced by de
fects l\OllJ1eeted with the condnot of prosecutions. The Aot itself provides 
adequate penalties for offences and the scale of maximum fines wall 
Imbanced by the Legislature in 1922. It alao ptoVides that neatly aD. 
olf6ncea against the Act are to be tried by m&giBtrates of the highest class .. 
The cleat intention is that oases under it should be entrusted only to ex. 
perienced magiatrates. Unfortnnately. oft_, particularly in smallet
eenttee, frequently nome before magistrates with little at no lJpeoial expeo 
rience of the kind required, and the l<!Sulta show too often an iJn~ 
pap 0( th& principles of factory law. In the majority of proVinoea, there
are numerous C&Se8 of inadequato finea, patticularly fot repeated eftenoes ~ 



not infrequently the fine is smaller than the profit made by the offender 
out of the offence. On OOC88iou Governmente have drawn the attention 
.of magistrates to the importance of adequate fines, and one High Court 
issued a cin:uI&r on the question. We consider that more use should be 
made of the power of appeel to the High Court against inadequate sen
tencee. One or two striking cases should be brought before the supreme 
.court of a province, whose &etion would probably serve as a useful guide 
:to subordinate courts. In Bengal, where there is good ground for 
~pl&int on the score of inadequate fines, the Government, although 
joining in the oompl&int, eeema to have made little or no use of the 
possibilities of appeel. In every district, all factory cases should go 
before experienced magistrates and, where possible, the same magistrate. 
In the larger centres, it should be possible always to appoint a magistrate 
'With .some previous experience of the subject. 

Defeets in the Law. 
At the same time defects in the lew ere partly responsible for 

the present deficiencies. Unlike the British lew, the Indian Act oontaina 
IIlO speoial provisions releting to second offenoes. Itaeems, indeed, doubt
ful if evidenoe of previous oonvictions can be led. and the absurdlyinede
.quate punishment meted out to hardened offenders is probably due in 
iIOme oases to the feet that the megistr&te was not in possession of the 
effender's teCOrd in respect of the Act. We oonsider that the lew should 
be amended in two directions. Iu the first pleoe, it should be possible to 
adduce evidenoe of any previous convictions of the &CCUSed under the Act; 
after conviction and before sentenoe, &s such oonvictions ere in most 
_ very relevant in determining the appropriate sentsnoe. In the 
.eoond piece, the Act; should provide that, where a second offence is proved 
against the II&IllI! accuaed within a period of two years from the lest· 
eonviction for an offence in the same category, the fine should not be lese 
than one-fifth of the maximum penalty possible, and for a third ar subee
'1uent offence, not less than one half. 'In order to meet the possibility that 
utreme hardship might result from such a provision in an exoeptional case, 
it migbt be provided that the magistrate may, far reasons to be IeIlOrded 
in writing, reduce the fine below these limite in exceptional ciroumstan-. 

Conduct of l'rosecuilons. . 
A.t present the position of the factcrj inspector ita prosecutions 

iIOOIIIS to be open to doubt: He is ordinarily the compl&inant and he is 
generally the principal witness. Some courts allow him to act, formally 
or otherwise, as proseoutor and to examine other witnesses.; others regard 
this as not in accordance with the lew. In important cases counsel can be 
and are engaged by Goveromen'. and this practice i. to be encouraged; but 
in smaller cases, when the Inspector is not allowed to conduct the pro
.ecution, there is either no prosecutor, or the prosecuting inspectQr may be 
employed. The latter is a police offiosr. and the majority of officem of thiI 
cIeas have no experienoe of f&ctary cases. Chief Inspectors in all 
_and. other f&etol:y inspectom, when authorised by the looaI 
Government, should, be oomPQtent to act &S ptoSeCutors, and _~ 
reoommend that this be laid down in the relevant Act. . 
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leased Industries. 
We turn now to the special problems presented by seasonal 

factories, t.e., those plaoes, mainly employing power machinery. 
open for a part of the year only, and concerned for the most part 
with the handling of a particular crop as it becomes available. The 
atatistics hitherto maintained in respect of factories have not distin
guished between perennial factories and seasonal factories. We have 
made efforts to collect statistics but, owing partly to ambiguity in the 
definition of seasonal factories. it is impossible to give precise figures. 
The position, however, is fairly well indieated in the attached table . 

. for 1929, subject to the remarks appended. 
--'-

lIumbarof_ Numbar of openoti .... 

Iaduatr,y. 

India. Burma. Total. India. B ........ row. 

L~ .....,. r 

CotIca ,uuw.g . 
... d~g · . 2,149 1/1 2,176 136,666 3,321 138,_ 

r .. foetori", · . 9U .. 9U 63,_ .. 63,_ 
oJate-mc · . 115 116 37,300 3'1,_ 
0tI0... .• .. !8& 1 287 11,868 1/16 11.644 

Total (AI " 3,478 34 3,512 . 248,398 3,597 261,895 
, 

"-l'<mialIv s..-z. 
Jlioomilla •• .. 998 008 1,606 36,629 39,886 '16,114 
Oil milia 219 26 244 10,258 1,237 11,496 
Ow ODd~factori;. « 1 45 14,'126 360 u;.976 
robaooo foetori.., " 16 16 9,1122 \},922 
~ ... .. · . 238 11 266 21,738 926 22,_ 

T~ .. 1,616 651 2,166 93,173 42,198 136.3'11 

TotaI{A.I~ . ) •• 4,993 886 6,678 311,671 46."196 367.366 
0.-1' ..... _. -- 465 3 468 696,745 667 696.411 

~~JI...d. 806 811 871 -,- 19,_ 31 .. _ 

Otihera ". "" 899 223 1,1.22 122,M 38,018 1..,.28 

Total (0) .. 2,160 291 2,451 1,113,521 6lI,33lI 1,16O,80S 

Total (A.), (B) ODd (0) ',1.1;8 976 8.129 1,4l55,09J l1li,077 1,603,1. 
. 

. N.B.-" India" __ IndiauciudiDg B_ 

We have divided an the factories into three cl_ In the 
~ class we have placed factories belonging to groups whieh are 
entireiT. or almost entirely. seasonal. ThWl all the cotton-ginning 



factories are strictly seasonal, and oo~tuile muck the most impor-
. tant group_ The same i. true of t/le great m&jority of jute preases 

a.nd of nearly all the factories shown in this class under "others ". These 
include indigo, lac, colfee &Ild rubber factories; factories engaged in 
ground-nut deoorticating and one or two others. Of the tea factories, 
those in North India (constituting over 90 per cent. of the total 
number) are strictly seasonal; the South Indian factories work 
nearly all the yeM round. Some factories in this group, and especially 
many of the ground-nut decorticating factories in Maclxaa, deal with 
more than one product at different eeesons. hi the second class we 
include factories falling in groupe which are mainly eeasona!, but which 
include .. number of perennial factories. Some groups are mainly 
l!e88Onal in one province and mainly perennial in another. The big 
group here is the rice mills, which vary from small mills working 
short seasons to lo.rge and virtually perennial factories. The group 
.. others" includes flour mills, tile and brick factories, ice and o.erated 
water factories &Ild a few others. As a rule, the season tends to 1>. 
longer in this th&ll in the first class and may extend to the greater 
part of the year. The third class includes the essentially perennial 
factory industries. The precise number of eeesonal factories thU8 
depends on the definition of " seasonal ", and even when a definition has 
been adopted, exact figures cannot be given. We deal with the ques
tion of demarcatiOlliater, .. nd can merely attempt a very rough estimate 
here. -Ta.king 88 the definition of & .. seasonal" factory one which 
normally works for not more than half ilie deys of the year, we estimRts 
that, of the 8,000 odd factories &t present registered, rather more than 
half are seasonal. On the same definition, poesibly 300,000 workers 
are engaged in the seasonal factories. 

Gtmeral Characteristies 

. In the paragraphs which follow, we endeavour to indica.fIe 
the more importa.nt characteristics of work in the leading gronpe of 
ileuonal factories. The main feature of nearly all the indUBtries is 
that. the workers are still essentially agrlculturaliets, and the great 
ma.jority live in ~eir village homes. The degree of skill required is 
seldom great and the proportion of women employed is fairly lo.rge. 
The factotles are hot conoentra.ted, but are natllr&lJy scatteted over the 
areas producing the crops with which they deal. The small-scale factory 
is the rule and the lo.rge one the eJ:ception. The workers are genernlly 
quits unotgan.ised and wagtlll tend to be low. 

Co_ Ginning au4 PI ring. 

As the table indicates, cotton ginning and pressing factori ... 
fotm lI1uch th. mOSll importallt group. These factoriea are all strictly 
_onal and are found mainly in Bombay, the Central Provinoes. Madrae. 
the Punjab. the United Ptovincea and Ajmer-Merwan.. The length of the 
working period varies, being little more tkan 2 months in aome _. 
and lUIIIling at times to 7 months in others. Cotton is ginned 

.in __ proviuooe in India in every month of the Tear; in Norill 
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India the season is at its height. bet~ December and March. 
Ken and women are etnployed on ginnirig ~ lloout eqUlll proportions. 
lIoys ~ engaged on sweeping and odd jobs, hut girls are 9DIyocco;siQIUl,lly 
~yed. 'J;he la.oow is predom.inlltingly local ; ~t comes frOIll aurrolUl4-
~ villagel;. ~~ home at night, and is employed dizectly by the 
owner or lessee of the giIulery. In 8OIlle' cases. however, pa,rtie~ 
in the Punjab, .. Iabo~ oontractor is employed who takea on workers 
1>.1 the day. Many of tkeae people 100", at will frOIll ginnery to ginnery 
or from preas to p ...... ~o~ the ~ even in district,ll where 
'tlIewages are practically ~tandardiae<i. ~ o~ districts, notahly 
.~ Madras, ~metime8 as many as tb,J;ee-q~ of the worken! are in the 
employ, nQt of the owner or leasee. hut of the mer~t or contrf,.ctor 
,whose cotton ~ being' ginned. This position \l&& been 1<»own to cause 
difficulties in the observance of the Act since factory own-.. aocused of 
lneaking the regulation in~pect of ho~, plead that the J>er8OIlS ~ll' 
fel!po~ib1e are the ~ employers of the meD. 

Tea Fac&l!ries. 
:Q\ North:Q\diI! the work in the tea factories is "elijIonal; the 

factories do not wor\!; in the CQld W8IIther, an<l, even in the season when 
they are open, the wou is intermittel\t. In good weathet thl' tush of 
leaf uswilly necessitates II jlflriod l>t heavy ~ure with reault&l>* OV8f
time. In bad weather less leaf is plucked and manufacture accordingly 
decreases. Men are employed on general maintenance work, as boiler 
attendants, engiIuI drivers, despatchers. ew.. lII\ well as on the manufac
Wring procesaea of witherillg, romng. drying and ~ting. WO~ 
am employed in small numbers. ~ in clea1>ing I!Ild pickingQvor the 
manufactnredtoaafterjthaabeengzaded. Thl'sefactorieaare 6Xemptirom 
the -* period, the weakly holiday a,nq adherence tAl specified hC\1UB, hut. 
izlorcler to allowofirregula.r_tjlflrioda, the numbs of workel!! employed 
moat be 25 pu cent. gzeater than the number neoeaaary to do the work at 
any given time. No one may be req~ to work for more than 14 days 
at a time without a whole day's leave. A.ll workers are selected ~ the 
.ordinary plantation population, with the exception of skillea men 
engagl'd on mMhinery. In the oase of the women, some plantations 
employ n;umy who are either pregnant or have just %e~ed to work after 
'Child-birth, or women who are convaleacent-afterillneaa, in. order to aUow 
of their being employed temporarily in .. sedentary occupation. . 

Rioe Milling. 

Rice mi1Iing is mainly carried on in Burma, Madras and Bengal. 
In Burma it is the main factcry indus$ry and here the bulk of the mills 
are strictly searonsl. The number of factories working in 1929 10&8 608 
employing about40,OOO perso~. In Madras and Bengal the number of 
persons employed in 1929 was 16,500 and 12,000 ~pectively. In both 
r-idancies rice mills are not strictly seasonal, but they do not &8 a rule 
~ open throughout the year, their working being regulated by the 

, demand for milled rice which varies according to trade fiuctnations. 
Both raw or • sunned' and parboiled rice milling are carried on, but the 
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latter is the commoner ~ Here the paddy is lint ate8lDed, then 
aoaked in large vats, after which it is strained oft and again steamed until 
abe husk bU1'llte. It is then spread on specially prepared drying grounds 
and 6%pOSed to the sun. When dried it is dehusked, polished and clean
ed, by which time it is in a :marketable state and ready for bagging. Ia 
Bunn&, Indian male labour is largely employed, and we des! in a later 
el!&pter with the complicated system of recruitment which ch&r&eterisea 
the industry in that province. In Madras and Bengal men are employed 
on the Dl&Chine processes and on the heavy work of weighing, bagging. 
etc. Some of the bigger mills in Madras employ a permanent Btaff OD 

-a monthly basis for the machine work, but normally the only persona 
paid on a salaried basis, apart from the manager, are the firemen and 
maimiu who maintain the plant. The bnlk of the male labour is en
gaged through mai8triu or contractors, and may move from mill to mill 
88 work offers, often returning to their villages at harvest or other times. 
Women are employed on the drying process.spreading and turning tile 
rice and &1&0 on _ions removing the rice from the hullers and win
nowing bran; they are almost invariably recruited from the surround
ing vill&ges and are paid on a time-rate basis either daily or weekly. In 
the Madras Presidency it is common for the occupier to maintain the 
salaried Btaff and to let out the mill on the hire system to merchants who 
mill their own paddy with the help of the 'Workers in their direct employ. 

. . lute Presses. 

In the ease of jute pressing, which is virtually confined to 
Bengel, a distinction must be drawn between the Ca1cntta preoses and 
the others. The latter are entirely seasonal and for the most part pack 
bales of 3 to 4 maunds for home consumption, although some in Narain
ganj and Chandpur pack 5 maund bales for export. Anything from 00 
to 75 per cent of the workers are employed from surrounding villages. 
the remainder coming mainly from Bihar and Orissa, the United Pr0-
vinces and even the Punjab. Those employed locally return nightly 
to their homes, the others being hoWled mainly in rent-free coolie lines 
built by the firms. The season extends from July to December or per
haps later, after which the workers disperse to follow their normal agri
cultural pursuits. All labour is employed and paid through contra&
tors, who undertake the work at a fixed rate per bale. Those employed 
from the locality are obtained through the offer by the contractor of 
small oovances ; those obtained from distant provinces are recruited 

. through contractors' sardars, who give more substantial advances. The 
Calcutta presses, although they have a busy and a slack period, and to that 
extent are seasonal, are mostly opsn intermittently throughout the year. 
The buildings as a general rule are rented by the owners to jute balers who, 
in return, pay an agreed rate per bale. This rate is fixed to cover the 
rent of the godowns in which the jute is stored· and 8SS0rted and all 
charges for baling and exporting. The bulk of the labour employed, 
which comes mainly from outside Bengal, is engaged in carrying the 
heavy jute bales. Skilled labour is employed in the assorting and 
pressing operations. The workers fall into three categories--carrisra in the 
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employ of the labour contractor, assortere in the employ of balen! and 
press bands in the employ of the press house owner. All three classes. 
therefore, may claim a difterent employer and, moreover, are paid on • 
difterent system. The carriers are paid fortnightly by the contractor em 
a tim&-rate basis, obtaining advances a~t wages when necessary 
from their sardars. The labour in the employ of balere is paid 00. pi_ 
rates, vouchere for work done being cashed as and' when the worm 
pleases. The press house staff, the only labour which can be characte1'-
ised as permanent, is paid by the month. ' , 

Special Trea&ment of Seasmel Factories. 
Prior to '1922, seasonal factories ....... given a great deal of 

latitude, both by the law and by the administration. The recognition 
of the need for better protection of the 'workere led to the atijfening of 
the law in respect of seasonal factories and greater vigour in its eoforce
ment. The Factories Act now makes little distinction between seasonal 
and non·seasonal factories. But in practice the former have tended to 
secure in matters of exemption and' eoforcement, an amount of 
Iatituds, which is not accorded to other ,factories. The degree of latitude 
varies from province to province, thus making the law somewhat 
arbitrary and ambiguous. Further, in certain provinces, the natural 
ooncentration of an overworked stall on the perennial factories has re-. 
snlted in too little attention being given to the problems which seaaonal 
factories create. We eoneider that the law should recognise more 
definitely the special position of, seasonal 'factories, and that the aim 
ahould be to establish standards which may not he identical with those 
of perennial factories, but which will be eoforced with as much vigour 
as is applicable to the latter. We deal in, turn, with a number of 
questions specially or mainly concerning seaaonal factories. In respect 
of matters not discussed here, the recommendations regarding the ap
p1ication of the Factories Act to perennial factories are intended to apply 
to seasonal factories also. 

Power of Granting Exemptiou. 

~g first with hours of labour, all the existing restrictions 
to which we have referred in connection with perennial factories are 
ordinarily app1icable to seasonal factories.. Provincial Governments, 
however, have certain powers of exemption which relate specially to 
seasonal faetories. All such factories can be exempted from the 
provision requiring a weekly holiday. Those factories which are " at, 
times dependent on the irregular action of natoral forces" can be 
exempted from the provision requiring a manager to specify the hours 
of employment beforeband, and tea, coffee and indigo factories can also 
be exempted from the provision relating.to intervals. The power of grant
ing these exemptions is subject to the control of the Governor General 
in Council, and provincial Governments may attach such conditions as 
appear suitable to the exemptions they give. Exemptions must also 
be published in the local official gazette. Other exemptions can al~ 



be given, as in the case of pwennial footoriea, for special classe& of workell$, 
fOIl itltermittent work or on .other grounds, but the pow~ of granting 
these exemptions ca.nnQi Qrdinarily be 1lSe4 to relax the law for the rank 
ADd me in Beason,,1 factories. Apart, therefore, from the special exemp
$ion relating to intervllls in tea, coHee !m4 indigo factories, the only im
portant exemption generally .. applic&ble to seasonal factories is the 
-exemption from the provision of .. weekly holiday, and this appears to 
have been used fairlY g~alIy. As the majority of 8easoruU factories, 
and particularly the cotton-ginning factoriea, work their operatives, 
during the season when the crop is at its height, for the full limit of 60 
hours in six da~ ot the week, the _ptiQ!!. in itseU.is of little value 
unleaa either fresh workers are employed on the ~venth day or the 
law is evaded byempJoying the operatives who have already put in 
lIix days' work. We fear that, where exemption is given, the latter p""" 
ace is not uncommon. . 

8IJeaiIIl .enQltjQD. to 11_ ~ gf W Of¥. 
" In addition to the Ngular exemptions, however, the Aot .. Iso 

provides for the exemption of a facto.,. from the provisions relating to 
intervals, weekly holidays, weekly limit of haurs and the daily limit of h_ 
.. on the ground that &neh exemption is nec6$8&l'Y in erder to enable such 
factorJ to deal with 1m exceptioruU press of wo,k "," Exemptions of this 
nature can be given by general. 011 speei&l onier. They are not aubjeot to 
the control of the GovemM General. in Council and they need not be pub
lished, Thll exempting poweJ' eontained in this clause is elearIy inlended 
to meet cases of el!'ergeDey and is 80 used ill the _ of penmnial faetorieL 
Unfortunately, we have __ to believe thet it Ilu been used in the pui 
(if it is not still so used) to give AOIIle al the seasonal faotories .. latitude 
which is unjustified. Moat eotton-girming factories, in putionIu, haw 
a natural press of work during the oomparativelY ahort Be88OD. for which 
they are open, but thia pl'Ell!8 of work is nonnal !ather than exceptional. 
The law should be framed with special Ng&rd to the tequirements of 
seasonal factories, and in auch a manner thetthe grant of exemptions to 
the ordinary workers should be. limited to genuinely exceptional cases. 
We propose, therefore, 110 review the requirements of the factories con
<:erned with regard both to the capacity of the workers and to the 
exigencies of the industry. 

lustiflcatiOll of Longer Hom&. 
So far as the capacity of the' workers is concerned, we believe 

that somewhat longer hours can be justified in seasonal factories than in 
perennial factories, The workers in seasonal occupations are for the moat 
part employed on factory work only for part of the year, reverting sub
sequently to agrionIture or other intermittent labour. They live to a 
Iargll extent in healthier surroundings than workers in large factories and 
as a general rule the work itself involves less strain. Their physique is not 
8ubject, therefore, to the same tax as in the ease of workers in perennial 
factories. Having Ng&rd to the fact that the fixing of a working day in 
perennial factories at 10 hours and of the working week at 54 hours haa 
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been advocated, we consider that it would not be unreasonable to 
maintain in seasonal fsetories the present maximum working day of 11 
hours and the maximum working week of 60 hours. 

Needs of Industries. 

In the grant of ilxemptions it seems'to have been occasionally 
forgotten that the restrictions in hours laid down in the Act refer 
to the hours of work of the individual worker and not of those of 
the factory machinery. There is reason to bell""e that, as a result 
of the tendency to grant exemptions on too generoUl! a seal.., 
fewefiorta have been made so to organise the work as to deal with 
the crop in the time available with the least strain upon those engaged 
in handling it. Workers have been <:alled upon to work for excessive 
hours when others were available to take their places if necessary, 
and we have reason to believe that little regard has been paid to 
the statutory requirement in respect of compensatory payment for 
overtime. So far as the needs of the industry are concerned, exemptions 
can only be strictly justified if it is not possible to secure extra labour, and 
we are not satisfied that this is true of any important class of the factories 
we are now considering. We cannot, therefore, regard the exigencies 
of the industries as justifying the employment of individual workers for 
longer hours than the limits we have already suggested, namely, 11 
hours a day and 60 hours a week. 

Pooling of Factories. 

It is relevant to obeerve in this connection that the overwor~ 
of operatives is specially associated with cotton-ginning fsetories, and in 
this industry there are in.several important areas more factories than are 
required to dispose'of the crop. Thefactory owners have combined to 
form pools in most areas, in orderto regulate the distribution of work and 
of profits. To quots the Indian Cotton Committee of 1919 H the result 
has frequently been that new ginning and pressing factories, which have 
never worked and were never intended to work, have been erected in 
places already over-supplied ". A number of fsetories stand idle in all 
but an exceptional year, while others may be used in rotation, and there 
is a tendency to concentrate work in some areas into too few fsetories. 
As a result, the exigencies of the industry may appear to require long 
hours, when actually there is no such necessity. In one province where 
this custom is prevalent, some employers have instituted an IS hours' 
day with two hours' interval, a eeparate shift of workers being entered 
against the extra 6 hours. There is, uofortunately, resson to believe that 
in many fsetories the extra shift is not engaged, detection being evaded 
by false registers or the closing down of the factory on the news of the 
impending visit of an inspector. . The Cotton Committee recommended 
that, in any district where fsetories were kept closed, no night work should 
be allowed in any ciroumatanees. W" admit the force of this recommend
ation, but we recognise that legitimate centralisation is in the best 
interests of the industry and we do not wish to advocate any measures 
calculated to prevent developments in this direction. For the abuees to 
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which pooling gives rise, as for other evils, the proper remedy is the pro 
vision of an adequate inspecting staff. 

Suitable EzemptioDs. 

The extra latitude recommended for seasonal factories it 
the matter of hours should be regarded as meeting the special require 
mente of these factories, and the power of exemption should hi 
severely limited in the case of factories which enjoy this latitude. As iI 
perennial factories, the restriction on hours of work need not be applieci 
to persons in positions of supervision or management or to those employed 
in a confidential capacity. The power should aIsoremain of givin!! 
limited exemptions to persons whose work is of a preparatory or com· 
plementary character. It may also be desirable, in certain classes of ...... 
sonal factories, to grant exemptions' from the provision relating to inter· 
vals. There is no need for exemption from the provisions of the weekly 
holiday. These provisions do not prevent any factory from working 7 
days of the week, provided that no individual works for more than 6 
days. Our proposals for seasonal factories thus involve practically 
nothing more than the enforcement of the spirit and letter of the existing 
law; but it is an essential part of our recommendations that the 
provisions suggested should be strictly enforced. The inadequate 
protection hitherto given to workers in seasonal factories is due, not so 
much to any defect in the Factories Act, as to iInperfect and inadequate 
provision for the inspection of thsse factories. We return to this 
crucial question later. 

DemareatiOJl. 

If certain factories are to be granted special latitude in the 
matter of hours, the question of their definition and demarcation 
requires attention. The latitude which we have suggested i. jlIstified 
only in the cass of factories' which do -not ordinarily work their 0pe1' .... 
tives for more than half the days of the year. In most seasonal factori .... 
however, the season naturally varies with the extent of the crop and 
other factors, and few owners of seasonal factories could declare 
beforehand how many days' work would be necessary~ We recommend, 
therefore. thet the Act should include within the definition of a se880na l 
factory certain specified claasea of factory. In addition, the provincial 
Government should have power to declare that any factory falling 
within these classes should be treated in future as a perennial factory, 
and that any factory not so included should be treated as seasonal. 
This power should be subject to the provincial Government being satia
tied that the factory is or is not, as the case may be, normally open OJI. 

more than half the days of the year. In the classes to be epeci1icalIy 
treated as seasonal, we would definitely inolude in all provinoea cotton-

-ginning factories, lao factories, indigo factories, coffee factori .... rubber 
factories and jute pressea. We would alab include J;ea factories in all 
provinoea of North India. This list is not intended to be exhaustive 
and it should be enlarged by the inclusion, with reference to the 



particular provinces concerned, of any other groups which are entirely 
or almost entirely seaSonal. 

Di1fereIltial HOUlB lor Womeu. 
A number of witnesses advocated difierentiation between the, 

maximum legal daily and-weekly hours which men and wom~ .may work: 
in seasonal faetories, mainly on the ground that the existing hours.. 
under the free 1ll!6 of exemptions, were excessive in the case of women.. 
workers. We believe such hours to have been excessive for both men. 
and women and our recommendations have been made in that belief. 
The better policy, wherever poesible, is to fix hours that are reasonablE> 
for adults of both sexes, thllS avoiding a course of action likely to 
prejudice the work of women unnecessarily and to disorganise ind1lStriea -
where, as occurs in many cases, the processes performed by men and 
those performed by women are interdependent. 

Spreadover lor Women. 
It was also stated that indllBtries such as ginning are handi

capped by the restriction of the period during the 24 hours in which 
women may be employed to those between 5-30 A.M. and 7 P.M. Our 
proposals in Chapter IV, if adopted, will extend from 13f to 17 hours 
the period within which factories may employ women, although the 
period within which any individual woman may be employed is reduced 
from 1at to 13 hours. This recommendation should go far to meet the 
difficulty. We are aware that, in some of the cottcn-ginning areas, not
ably the Punjab, employers have proved unwilling to conform to legal 
requirements in respect of working hours, the overworking of women 
being particularly prevalent. The number of prosecutions in a year 
for such offences in that province represents a high percentage of the whole, 
and we understand that the prohibited hours cla1ll!6 in respect of women 
is valued by an overworked inspectorate on the ground that without it 
such punitive action would not be' possible. To combat the over
working of women in seasonal factories is a specially difficult task, 
since this cIase of rural worker generally knows nothing of the law, 
bas no means of checking the time, and in the bulk of cases could 
easily be persuaded, were persuasion even necessary, to work any 
number of hours for the sake of the extra wages accruing. The 
women employed at a particular ginnery may be worked for more than 
13 hours, even if no woman is found on the premises before or after the 
specified hours. This regulation, therefore, is in itself no certain 
remedy for this evil. The increased spreadover proposed in respect of 
women's hours makes it unnecessary for the seasonal factory owner to 
overwork any particular body of women. ' For this reason and in the 
absence of any shortage of labour, we feel that a policy of strict admi
nietrstion should henceforward be adopted wherever this evil is pre
valent. At the same time, we recommend, as an additional precaution, 
that provincial Governments should have the power to prohibit in any 
particu1ar group or cIase of eessonal factory the employment of women 
outside such hours, not being less than 11 in the aggregate, as they 
may apecify. This power should .be used only where .. ,Government is 

. ell 
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satisfied that the Act is being consistently evaded and cannot be enforced 
by ordinary means. W .. hope that the necessity for using this drastic 
method will rarely arise, but the grant of these powers is advisable 
in view of the uuwillingnees of employers in cotton-ginning factories in 
some areas to abide by the law. 

Dust in Cotton Ginneries. 
So far as health in seasonal factories is concerned, the main 

danger is from dust, the extraction of which presents special dilliculties. 
The industries chiefly concerned are the three largest, namely, cotton 
ginning, tea manufactnre and rice milling. The main stumbling block in 
cotton ginning is the reputed lack of any dust-extracting plant which is 
at once effective and not unreasonably expensive. An investigation 
made in a cotton-growing province showed that the cost of the instel
lation of adequate exhaust machinery would be approximately Rs. 100 to 
Rs. 150 per roller gin, of which there may be any number from 10 to 200 
in a ginnery. Governments, therefore, have tended to refrain from making 
use of section 10 of the Factories Act empowering an inspector to order 
the installatiop of dust-extracting machinery lest the industry should be 
driven into Indian States where such requirements are not exacted. Re
liance has been placed instead on effecting gradual improvements in 
ventilation. We wete informed by a Chief Inspector of Factories that the 
extraction fans attached to cotton openers were not more than 50 per cent 
efficient, and we could ourselves observe that, even when the worker covers 
the mouth with the end of the pagri or a wad of cotton, the amount of 
dust in the atmosphere is sufficient to Muse discomfort after a short period. 
Efforts made in one province to meet this dilliculty by the use of masks 
or respirators proved abortive, the workers declining, for caste ressons, to 
use these where they have previously been used by others. The high 
labour turnover in ginneries is said to have made it impoesible to 
reserve masks for individual use. This dilliculty is not insuperable, but 
per haps it would not be easy to induce the workers to wear respirators. 
We note that it is the practice in most cotton-growing provinces to 
make use of the compulsory submission of building plans, required 
under the Cotton Ginning and Pressing Factories Act of H125, as a means 
to bring home to employers the need for effective ventilation in new 
ginneries, and often to get such plans amended so as to ensure adequate 
ventilation from the start. We recommend that. before the plans 
submitted under section 9 (1) of that Act are approved, the prescribed 
authority should be satisfied that adequate ventilation wiD be secured. 
We would point out that the instullation of dust-extracting machinery 
is a less expensive proposition than sub.equent structural alteration. 
We aIao recommend a more liberal use of section 10 of the Factories 
Act in respect of existing factories in bad oases where improvement 
cannot be effected by increased window or roof ventilation. 

Duat in Tea Factories &lid Rice lIIiIIB. 
We were able to visit a number of tea factories in difierent 

parts of India. During the busy season the atmosphere in parts of some 
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factories is vitiated by dust and Huff, and we noticed the marked im
provement effected by efficient dust-extracting machinery of the suction 
type. We recommend that owners of tea factories be required to instalJ 
efficient dust-extracting machinery in all such factories within a speci
fied period and that no new factories be allowed to be built without 
such machinery. In rice milling, dust is funned in considerable quanti
ties both in hoppering and its ancillary processes and in polishing. The 
meal dust given off in the latter process is not only unpleasant but is 
stated by the Chief Inspector of Factories in Burma to increase tbe 
hazard of fire in the dry weather. We reMmmend that steps be taken 
to compel the installation of the necessary protective ma.ehinery (e.g., 
enclosure of polishing cones) in all new mills and that freer use be made 
by Joe&! Governments of the power of inspectors to demand the instal
lation of such machinery in existing mills where the conditions are bad. 

Exclusion of InIants from Factory Premises. 

The exclusion of infants from the premises of seasonal factories 
has caused some difficulty. This mainly concerns ginneries, though 
other industries are also involved. In one province an order made by 
the factory inspection department, excluding infants from ginneries but 
permitting their presence in ginnery compounds, appears to have been 
largely successful. But in another province two similar orders, issued 
in 1924 and 1926, had to be withdrawn on the ground that they could 
not be enforced without driving some of the women out of employment. 
This is due to the lack of shelter elsewhere than in the factory for the 
children of working women. It is not reasonable to require the owners 
of smaIl factories situated in rural areas and open for a part of the year 
only to install creches in the accepted sense of the term. But where 
women are employed in' any process creating an impure atmosphere, 
the factory owner should be required to set up for their infants some 
temporary shelter in the comp01md .. If a sufficient nUmber of children 
is involved, a woman not employed within the factory could exercim 
the required supervision. The necessary provision could take the foroe 

. of a welfare order of the kind recommended in the preceding chapter. 
In this regard there is considerable seepe . for women inspectors, not 
so much in t.he actual day-to-day enforcement as in the evolving of 
suitable methods of surmounting obstacles of this kind with which 
the factory labour of women in tropical countries is still beset. 

Sanitation. 

It should be observed that the recommendation made in the 
preceding chapter in respect of latrine acoommodation applies both to 
perennial and seasonal factories wherever situated. Where water-borne 
conservancy i. not possible, the a<iequacy and acceptability of pit or 
bore-hole latrines has already been demonstrsted in different parts of 
India. These are cheap and, if properly constructed, odourless and 
should meet admirably the requirement" of large numbers of seasonal 
factories of the smaller kind. The ordinary seasonal factory may have 
IIOme difficulty in complying with this requirement, particularly where 
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it has not hitherto been customary to supply latrine accommodation. 
But here, as in the allied matter of regular and efficient white-washing and 
cleaning (particularly in respect of places concerned with dust-producing 
processes) dependence must be placed on more regular and systematised 
inepection. We make a recommendation elBewhere for the withdrawal 
of the exemptions granted to the Assam and Bengal tea factories in 
this connection. 

Guaming of Machinery. 

Paesing to questions of safety, we consider that the guarding 
of machinery requires more attention than it has been possible for the 
present stafis to devote to it. This is especially true of cotton-ginning 
factories, which are always a potential source of danger on account of 
the number of belts and pulleys connecting the roller gins and the main 
line shaft and the confined space in which the operator has to work. 
We also consider that something might be done to assist seasonal factory 
owners by mesns of publications. The Bengal Factory Inspection 
Department recently prepared a useful booklet for distnll1ltion to mana
gers of tea factories, explaining the requirements of the Factories Act in 
its application to their industry and illustrating the best method of 
guarding standard types of machinery. Simplified leaflets or small 
pampblets on these lines might be prepared and distnlllIted by provin
cial factory inspection departments in respect of the seasonal, and 
indeed also of the sxnaller perennial factories where power machinery 
of a more or less standardised kind is in operation. Such literature 
could lIl!efully deal with suitsble clothing for machine tenders as well as 
with the adequate guarding of the machinery itself. The former is of 
particular importance in country power-driven factories, where the 
labourer is accustomed to wear a loose loin cloth or a· ptJg'fi with 
hanging ends only too liable to become entangled in belts and pulleya 
as a result of the draught created by moving machinery. 

Safety of BuildiDgs. 

Unfortunately many seasonal factories leave much to be desired 
as regards their structural adequacy. Often little attention is given· 
to the matter by the owner in view of the fact that the structure is only 
in use for part of the year. Sometimes the buildings are deficient from 
the moment of erection, owing to efforts to cut down the initial cost of 
construction and the absence of any effective central control over building 
plane. We have dealt elsewhere with the necessary measures to obviats 
the latter diffioulty in the case of all types of factory buildings, whether . 
perennial or seasonal. The Cotton Ginning and Pressing Factories 
Aot of 1921S was especially intended to meat this and other difficulties 
in these factories and, as far as we are aware, is being adequatsly 
enforced. But this Act, useful 88 it is, Was passed only six years ago 
and all over the cotton-growing area are scattered ginneries built 
before that period, often in a very unsatisfactory way. The dangers 
to which such buildings are liable are accentuated in certain districts 
by the pooling system' which sometimes involves using in rotstion 
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ginnenell m partioular areas, where their number exooeda the requim
menfa of the industry. This may result in a factory remaining 
closed for several ye&nI and then being brought into sudden use 
without any adequate overhauling. In consequence, a number of a.ooidenfa 
have ooom:red in at least one province within the last few yeare, 
including one in 1928, in which the roof of a ginnery, previollSly closed for 
eome yeatS, oolIapoed within a few hOlll8 of the machinery being restarted, 
1rilling five and injuring BeVllll of the 'WOrkem. We are of opinion that, 
with the "'" ry initial control of stability which we have recommended 
and the powem &heady conferred by section 18A of the Faotorie& Aot, 
the increased iospeotion of aeaSfmal factories to which we refer subse
quently should minimise this danger. 

The Certification of Children. 
The provisions relating to the control of child labour have ap

parently been framed with the larger factories in view. These are mostly 
situated in toWllS where official part-time or whole-time certifying surgeons 
are available, and the system gives rise to no sericus difficulty in auch 
C88eB. In seasonal factories situated far from headquarters of any size; 
ifa working is not eo smooth. An inspector may find children who 
are clearly under 15 years of age working adult holll8, or even children 
under 12 eo employed. He is not authorised to expel a child ""oept on 
the ground of physical unfitness and he may not expel an adult in any 
circumstances. If his belief that a child is under 15 years is questioned, 
it would seem doubtful if he can take the child from the factory, but even 
if no objection is raised to his doing so, he cannot do more than take him to 
thelocal doctcrand this in pr&etioe has not alwaysbeenfound satisfactory. 
Further, we understand that the certification of children by local doctors 
is notalwaysrelisble, but no others may be easily obtainable. Wehope 
that, with the employment of medical inspectors which we have recom
mended, the necessity of employingnon-official practitioners will disappear 
or be greatly reduced. But we also recommend as a further safeguard that 
provincial Governments should have the power, fer any or all classes of 
factories, to prescribe standards corresponding to the normal height of 
children of 12 and 15 years of both sexes and that, when such standards 
liave been prescribed, the employment 01 a child who is either under 
the prescribed age or underthe prescribed height should be illegal. We 
further recommend that the law should empower inspectors to exclude 

. and to arrange for eramin .. tion by the nearest surgeon qnalified to 
grani;acertificate, any uncertified person whom he has reasonable ground 
for believing to be under 15 ye&nI until the age of that person and his or 
her litness for employment have been duly certified. This last provieion 
should be equally useful in the case of the smaller and more isolated 
perennial raetories and ahonld, therefOIil, apply to all faotories coming 
under the Factories Aet. 

Difticultie8 of lD."lNICtion. 
The iDspeotioa of seasooal factor:ies preaenfa special difficulties. 

Thelbulk of them are 1ridsIy acattared in .ruraJ. distriefa, thus involving 
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lengthy and often difficult travel which has necessarily to be concentrat
ed into that part of the year when the work is in full swing. Moreover, 
with the exception of tea factories, such places are mostly small and fre
quently owned by uneducated people whose acquaintance with the law is 
alight and whose isolation makes it easy to practise evasion. This is 
particularly true of the cotton ginning and pressing factories, where the 
Bituation is apt to be further complicated by the pooling system to which 
we have already marred and by the practice of short-term leases. Such 
faetories are frequently leased for a few yeal8 or even for one season and 
the constant change of ownership involves constant re-education by the 
factory inspeotion department. There is also a tendency, in more than 
one class of seasonal factory, to concentrate work in factories employing 
just under 20 persons in order to evade the requirements of the Facto
ries ADt. .Although this has been defeated in some provinces by tbe 
extension of the ADt to places using power and employing between 10 and 
20 persons. the result has been au increase of work for the inspecting staffs. 
We do not conBider that proper control can be exercised over the working 
of the ordinary seasonal factory unless it is inspected at least twice in every 
season. We recognise that in some cases this is an almost impoesible re
quirement for the regular officem of the factory inspecting staffs. Apart 
hom conBiderations of expense, regular inspectors on tour, when away 
hom large centres, are well known and carefully watehed and it is difficult 
for them to make unexpected visits. 

Part-time Inspectors. 

We do not contemplate that the inspection of seasonal factories 
should be made entirely or even predominantly through the agency of the 
whole-time inspection staffs, although inspection should invariably be 
carried out under their direction. We visualise the more systematic and 
systematised \Ule of the part-time inspector. The magistrate or other 
officer who may be appointed in this capacity in any outlying district has 
ordinarily one big advantage over the full·time inspector, in that he lives 
near the factory aud can reach it at any time without attracting particular 
attention. On the other haud, this type of inspector has suiIered in the 
past from. one import&ut disadvautsge, namely, the lack of technical 
knowledge. Nevertheless, under slightly altered conditions, such officere 
O&ll do much valuable work and should be increasingly used. Cotton gin
ning factories aloae now numherover2,OOOand,asaresult, occupyaIarge 
amount of the time of the full·time inspector. In one month, or even I ..... 
a selected magistrate or revenue officer could acquire knowledge of the 
machinery, law, registers, etc., soffieient to enable him to carry out efficient 
inspections in places of this kind. A special course of instruction, to be 
conduoted by the Chief Inspector, should be held from time to time for the 
selected officers. This should include practical work on inspection. 
Thereafter, all that would be necessary would be for a full·time inspector 
to visit a proportion of such factories to check the work done, and to deal 
with questions of special difficulty. We visus1ise the suooessful applica
tion of this system in the ease of other types of seasonal factories, e.g., rice 
milIa in South India and Burma. We recommend that selected offic~ 
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of the grade of deputy collector or sub-divisional magistrate be given 
a short intensive training and then employed in districts where factories 
of the type we have mentioned are to be found. Here they would form 
part of the magisterial and revenue stall' and would be required to devote 
only part of their time during the appropriate season to factory 
inspection. Officers below these grades, aucJt as Industrial Surveyors 
who are employed &8 Factory Inspectors in the Punjab and Delhi, 
should not be used for this w9rk as they frequently lack the necessary 
authority and status to give them standing in the eyes of the employer. 
Moreover, the performance of their other duties may be made difficult 
where punitive action has been taken &8 a result of contraventions of 
the Factories Act. We suggest the omission of the tea factories of 
.ABsam and Bengal from this eystem as we have made special recommend
ation for the former elsewhere and the latter are best dealt with, as at 
present, by a full-time officer in the season. 

Control of Inspection. 

A necessary corollary to the efficient working of this eystem is the 
laying down of definite standards of- inspection, both as regards the 
number of visits to be paid during the season and the type of report to be 
submitted to the factory inspeetion department. For the latter purpose 
regular forms should be carefully prepared by that department for issue 
to aUez-o.!fo:io inspectors and a copy of the report of each inspection made 
by such officers should be submitted to the Chief Inspector of Factories. 
We see no objection to the District Magistrates retaining powers as 
Inspeetors of Factories, but ordinarily they cannot and need not be re
quired to act in that capacity if the recommendations made above are 
carried out. A certain degree of supervieion of the part-time inspectors 
would be a useful service on their part. 



CI!APTERl VII.-UNREGULATED FACTORIES. 

ExieDsion of FactorJ Legislation, 

" We no~ come to the question of the desirability of extending the 
~ Factones AcIi to claases of workers hitberOO uncovered by any 
of Its regnl&tions. The hisSory of factory law in India baa throughout 
been one of steady advance, each suooesaive Act covering a wider field 
than the last and bringing within its orbit classes of workers or establish
ments which the increasing spread of indnstriaJism baa shown to be in need 
of. protsotion or regulation. As in England, it W88 the case of the 
ohiIdren which first attraoted attention, with the result that the initial 
Aot sought to regulate the conditions of work of children in the bulk of 
£ac:tories employing 100 or more workers. This 1881 Aot excluded 
children under 1 years, while the child of from 7 to 12 years became a 
" half-timer ", who oonId be worked for a maximum of 9 hours. The 
aeoond AcIi of 1891 r&iaed the minimum working age of the half-timer 
from 1 to 9 yean, and the age at which he became an adult from 12 10 
14 years, reduoed his working hours from 9 to 7 and prohibited his 
employment on dangerous work.. Theimportanoe of thisAot, however, 
lay not so much in the granting of increased protection to the child 
worker 88 in its extension also to women workers, who were given a 
maximum day of 11 hours. In addition the Act brought under control 
all placea employing 50, instead of *he previous 100, employees provided 
they u.sed power machinery. Moreover for the lim time local Gov
ernments were given power to inelude all factories using power and em
ploying 20 pereona or more within the scope of the new Act. The 
~ct of I9H, which repea1ed both the ~lier Acts, took the extremely 
nnportant third step of regulating the hours of men in textile factoriee 
III! well 88 those of women and children. The hOlllB of children 
employed in such factories were reduced from 110 6. At the same time 
new provisions in respect of health and eafety were introduced, but on 
this oocllllion the definition of a factory remained unchanged. The year 
1922 saw the - passage of an amending Aet fixing an 11 hour day and 
60 hour week for adults. The importance of this Act in showing the 
gradual extension of the principle of control lay in the reduction of the 
number of workers necessary to constitute a factory from 50 to 20 and 
in extending to local Governments power to include plaees employing 
88 few 88 ten pereona in the case of thoee without any installation of 
power machinery as well as those using such machine.,._ It also took 
another step in protecting the child worker by excluding altogether 
those under 12 yean, r&iaing the age at which the industrial child 
heoame an adult to 15 years, and restricting the hours of the half-tinIer 
in all factories to 6 daily. The subeequent amending Acts of 1923 and 
1926 did not make any ehenge of importance in the scope of the Act 
either as regards establ;shm6lll8 or claasea of workers. 

GradualDeas the KeJIlcte in the Past. 

This brief outline of the history of certain features of factory 
le~s1ation in India shows that from the beginning the principle o{ factory 



91 

regulation, _ as in other countries, has been gradually to extend ~e 
area of protection allotded to ~ industrially employed worker. This 
principle has been efiected in three ways-by regulation affecting specific 
classes of workers, by regulafiion affecting specific classes of estab
tishm<m.ts and by POWel8 giv<m. to local Governments to include un~er 
such regulation smaller places of a similar !<indo The value of a policy 
of gradualness has been clearly demonstrated in ~e history of factory 
legislstion in India in the past a.nd the dictates of common s<m.se a.nd 
practicability oonfi:rm US in the belief that the same policy should con
tinue to actuate future developments in factory legislation. 

UtilisaliOil of Local Governments' Pow ... 
The power granted to local Governm<m.ts under Section 2 (S) (b) of 

the Act; of 1922 to extend the Factories Act to smaIIer factories has been 
ued by difierent Governments in very varying degrees. The following 
table shows ~e number of factories so notified in the year 1929:-

Madru 19 
Bombay 15 
1IeugoI 1 
UDit.ed ProriDoea 1 
~~ ~ 
Bu-and Oriao& 2 
Oentral Pro"iuoes and l3eIv 96 _ 1 

Nori.h-W" Fnmtior Provinoo & 
Ai ....... »......... II 
Delhi ! 
Ooozg •• 1 
lIaagaI.... •• 9. 
Burma and Balucbiatan 0 

ToW .• 1M 

In some cases the power of notification has been need in resPeo$ 
of individual establishments which have tried to evade the law by a 
reduction in the number of operatives to the border line (i.e., 19 persons) 
or by dividing the operatives into shifts. In other _ the Aot baa 

. been extended to groupe of factories belonging to the same industry. 
'1'ypes of estab1ishments in specific industries covered by such means 
in diJierent provinces include saw-mills, type-casting foundries and yarn
dyeing premises. Most of these come under the category of those using 
power machinery. A few factories which do not use machinery have 
&Iso been notified either on account of the large numbel8 employed or 
because of the danger of the processes or for other reasons. These 
include 13 hand match-making factories in the Bombay Presidency. 
The inaction in some provinces is explained mainly by the fact that the 
burden of factory inspection could not be increased without adding to 
the e.Dsting stafi. Some examination has been made of the conditions 
prevailing in specified trades hitherto industrially unregulated. In
stances in point are enquiries made by ~e Central Provinces in 1923 
in regard to small ginning factories, those of the Bombay and Bengal 
Presidencies in 192i into the employment of children in match factoriee, 
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those of the Burma Government in 1926·27 into small rice and saw-mills, 
and those of the Punjab Government in 1921-28 into child labour in the 
carpet factories in the Amritsar district. In a few cases useful enquiries 
of this kind have been made by private investigators desirous of drawing 
the attention of the public to particular social evils, leaders 01 localised 
trade unions in respect of conditions prevailing in their own industries, 
and social or student orgunisations generally interested in economic 
questions. 

Need for Further Advance. 

We are of opinion that the time has now come to take the next 
step by the extension 01 protective legislation to the worker employed 
in solDl' 01 the industrial establishments which have hitherto escaped 
legislative control The places most in need of such regulation fall 
naturally into two categories-those using power machinery hut employing 
lass than 20 workers, and those using no power machinery but employing 
a substantial number of workers. In the former category come the 
many small machine shops to be found in the back streets of all modem 
towns with the advent of mechanical transport and the extended W!e of 
electricity and machine tools, and in the latter a host of different in
dustries, from which for illustrative purposes we subsequently select 
six for more detsiled treatment. 

Small Factories Using Power. 
. Taking first the question of the smaller factories using power 

machinery, i.e., those employing under 20 persous, the most impOl.tant 
points requiring attention are the unsuitable and even unsafe nature of 
the buildings in which the machinery is erected and the lack of adequate, 
and indeed often of any, protective guards to shafting, belting and machi
nery. The dangerous possibilities of the latter are sometimes accen
tuated by the inadequacy or unsuitability of the lighting provided, but 
fortunately night work is not common. It has, moreover, to be borne 
in mind that, up to the present, workers eniployed in such places have 
been without the protection of the Workmen's C{)ID.pensation Act, which 
has hitherto applied only to power driven factories employing 20 or more 
persons. Owing to the absence of any ohligations to report accidents 
in unregulated ~es, the number of serious or minor accidents is 
not_inable, but the number of fatal accidents i. believed to be small. 
In addition to mechanical defects there is a marked absence of adequate 
sanitary arrangements both as regards latrines and washing conveniences. 
More than one instance came to our notice where the existing conveniences 
were used for general storage purpo.... Finally both the age at which a 
child may be employed in suoh places and the hours of labour of all 
workers are unregulated, though there is reason to believe that no ap
preciable abW!e 01 ohild labour exists, owing to the work being in most 
cases unsuited to them. In the aggregate the proportion of women 
employed is also small. Moreover the hours of work, though frequently 
covering a big spreadover, are normally not excessive as discipline 
is much laxer than in the large faotories and the atmosphere 
i. more that of the domestic workshop than of the factory proper. 
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The number of establishments of this kind cannot be given with 
complete accuracy since, unlike the position in respect of the bigger 
factories, the aggregate number is considerable and fluctuates conti
nuously. But, from approximate figures furnished to us by most of the 
10cal Governments, we estimate that the number which employ more than 
nine and less than twenty persons is not 1_ than two thousand. 

Extent of Regulation llecommen!1ed. 
The effective application of the Faetories Act to these factories 

at this stage would involve serious practical difficulties. We therefore 
recommend the general extension to them of only a few sections of the 
Factories Act. We are anxious to limit, for the present, the burden which 
the inspection of these factories would involve, and believe that the 
limitation proposed is justified by the fact that in meat of them there is 
little occasion for the enioroemont of a number of provisions contained in 
the Factories Act. Further, many of the owners or Dl3Il8gers &rennedu
cated and would find it difficult to maintain any elaborate registers. 
We recommend that the only operative sections of the Factories 
Act which should apply automatically, "fl., by law, without the issue 
of a notification, to these factories are section 5 (giving inspeetors 
powers of entry), Chapter tTI (relating to health and safety) but 
.. xduiling ... ctions 12 and 15; section 37 (relating to rules) and the 
appropriate parts of Chapter VITI with section 50 (relating to penalties 
and procedure) .. The proviucial Governments would retain the power, 
which they have at present, of applying the Factories Act in extenso to any 
such factory, and in addition they should be given authority to extend any 
selected sections, other than those automatically applied. These powers 
might be used, for example, to give protection to children in respect of 
hOllrs, or ;0 check eltcessive hours generally, Or to secure holidays, as 
necessity arise.. Mr Joshi and Diwan Chaman Lall consider that those 
sections of the Factories Act relating to hours and the weekly rest day 
should he applied and extended to all factories employing more than 
5 persons. 

The Criterion of Numbers. 
The recommendations made above are intended to apply to 

factories using power and employing n:ot less than 10 but less than 20 
persons. . We also ad vocate that provincial Governments be given power 
to apply the sections specified above to similar places employing less than 
10 pe .... OJl8 where they have reason to believe that the conditions prevail
ing constitute a danger to lifeorlimb. Finally, we recommend that the 
criterion for determining the number of workers employed in such places 
shall be the aggregate number employed for any part of the 24 hours and 
not, as at present, the number employed at any given moment, i.e., 
.. simultaneously n. Our attention has been directed to the fact that a 
number of factories employing many more than 20 persons escape the 
provisions of the Act by dividing the workers into shifu!. 

JIain Defects of Faetories not Using Power. 
We now comet.., the consideration of Fla0e8 where no power.is 

used but where any number of workers may be employed, even as many 38 



seven ~ eight hun~. Here ~ the main diJliculti~, not all being 
necessarily present m anyone mdlUltry, are the llIIBUltability or· the 
dilapidated n5tnre of the type of building used, the absence of adequata 
sanitation, poor lighting, d .. fl'etive ventilation, overcrowding, long 
hours and_bove all-a preponderance in certain cases of the labour of 
under-age children, i.e., children well below the regulation age for BllCh 
workers in factories coming under the Factories Act. In these indUl!tries, 
which are of varying sizes, some localised and others widely distributed 
thronghout India, visits paid by Ul! confirm the evidence submitted from 
various quarters as to the main defeets. By way of illUBtration we cite in 
greater detail six indUBtries together responsible for large numbers of 
places typical of this class-namely, mica cutting and splitting, wool 
cleaning, shellac manufacture, bid, making, carpet weaving and tanning. 

lIIica Factories. 

The industry of mica cutting and splitting is almost entirely un
regu1ated, only one out of 127 factories in the province of Bihar and Orisea 
coming under the Factories Act because of its use of power machinery. 
The units are oftsn large and may go up to as many as 800 workers. 
Approximately 30 per cent of the workers are children. The buildings 
are for the most part adequate, but much of the work is done on over
crowded verandahs. In most cases the hours are not excessive in the 
case of the adults or of the older children but, taking the time of leaving 
home and of returning to it in the case of those living in villages seveml 
miles distant, they are too long for the smaller children. There is no exa· 
mination in the case of the young workers to ascertain age or fitness, and 
children of from 6 to 10 years of age are employed directly or with their 
parents on splitting and sometimes also on cutting, because " if started 
youngthey may beoome experts" _ statement which will have a familiar 
ring to those who havestndied the hlstory of the regulation of child labour 
in other countries. But in fairness to the employers, we should add that 
the representatives of the Kodarma" Mica Association, who appeared 
before lIS, were prepared to agree to the exclusion of such children. 

Woal Cle&Ding. 

Wool cleaning is done in the Punjab and one or two other 
provinces. In the Punjab, women and children from about 8 y_ 
of age are employed, seated on the earth Hoor of the open yards to 
which the loosely baled wool is bronght. The initial proceea eonaiste of 
tearing or beating out, with the hands and with iron rods, lumps of chy 
mud, coagulated blood and other extmneoue matter from the 1lII8Orted 
wool. This is a foul proceos and, as no eystem of grids to remove the 
accumulated dust is provided, the air, the person end the ground quickly 
become covered with powdered dirt and wool Rd. Very young children 
eleep alongside their mothers on piles of wool, their faoes and clothes co
Tered with a fine layer of this germ-laden dust. Other women are "employ
ed, either indoors or out, etiecting a mugh oolour grading of the partly 
.leaned wool, men being used on the more skilled seCond grading for buill 
eolour and quality, which ill done indoors. Here also, &8 the wool is 



continuoualy tom apart with the baze handa, the atmosphere becomes 
thickly impregnated with dust. and no attempt is made to ensme the 
workem a I_ vitiated atmosphere in which to work for what are ofteo 
very I<>ng hours. In many eases no proper latrine accommodation is 
provided. 

The manufacture of shellae is carried en mainly in Bihar and Orissa 
and to a I""""" extent in the Central Provinoos. In the fermer province, 
when trade is normal, about 4,000 persons are employed in 127 factories, 
of which only 15 come under the Factories Act. In the latter province 
about 2,000 workers were employed during 1929 in 22 factories; none of 
these comes under the Act because no power machinery is employed, 
althongh in the majority of eases there are more than 50 persons 
to each establishment. The manufacture of shellac is fer the most 

. part earried on in unsatisfactory buildings with leaking roofs and 
earth 1Io0lB. Poor lighting and ventilation and an almost universal 
absence of any washing and sanitary armngements are characteristic, 
althongh the had smell created by the nature of the industry and 
the dirtiness of the manufaeturingpro_ make these particul&rly 
nec&BB8ry. The greatest deficiency, however, is to be feund in the lack, 
both in and around the factory, of drainage for drawing oft the water 
in which the lac has been washed. As a result of a recent investigation of 
these places undertaken by the Director of Public Health in the Central 
Provinces, it was reported that "Washing pits, reservoirs and drains are 
not properly cleaned at regular intervals. The same water is used fer 
washing over and over again for a week or more and is allowed to stagnate 
for a period befere it is drained oft. Due to putrefaction of all the animal 
refuse from the stick lac, along with myriads of crushed insects in this 
water, the stinking efHuvisfrom washing basins and drains are disgusting. 
But the persons employed on washing have to stand knee-deep in this 
water in the pits and carry on the work for hours together." The dally 
hours of work are normally not excessive, but no regulsr intervaL. for 
meals or weekly holidays are conceded, althongh admittsdly this last evil 
is largely counteracted by irregulsr attendance and the seasonal nature of 
the work. 

Labour in Shellac Factories. 

Women workers form about 30 per cent of thelabourforce, and 
are employed on stripping, grinding and sieving, men being engaged in 
washing. melting and stretching. In the Central Provinces children under 
12 years of aga are employed on the lighter work of drying lac and twist
ing bags used in the melting process. III Bihar and Orissa boys, mostly 
at or about the statutory age under the Factories Act, are also employed 
on melting. Unfortunately in both cases these children, who form ten 
per cent of the whole, are largely to be found inside the stove room, which 
in \he opinion of the Director of Public Health of the Central Provinces. 
cannot but be harmful to them on apeount of the exC&BBive heat. Even 
in the case of the adult melters and their assistants who work near the 
atoTeB, it is reported thet "great exhaustion is felt at the end of th" 
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day, and debilitation ill often experienced after 3. or 4 montha of regular . 
work". In both provinces the workers are nnorganiBed, bnt aome of 
the employers are persons ohducation and, in at Ieaat 0l1li provinoe, are 
well organised. We understand that suggestions made by the local 
Government for improving the sanitary and general conditions of the 
factories in a particular area have so far met with no re&pODI!e. 

"Bidi" Making. 
The making of the lMi (the indigenous cigarette) is an industry 

widely spread over the country. It is partly carried on in the home, 
but mainly in workshops in the bigger cities and towns. Every type 
of building is used, but small workshops preponderate and it is here 
that the graver problems mainly arise. Many of these plooes are 
small airless boxes, often without any windows, where the workers 
are crowded so thickly on the ground that there is bare1y room to 
squeeze between them. Others are dark semi-basements with damp· 
mud fioors unsuitable for manufacturing processes, particularly in an 
industry where workers sit or squat on the Hoor throughout the work
ing day. Sanitary conveniences and adequate arrangements for re
moval of refuse are generally abeant. Payment is almost universally 
made by piece-rates, the hours are frequently unregu1ated by the employer 
and many smaller workshops are open day and night. ReguIar inter
vals for meals and weekly holidays are generally non-exietent. In 
the case of adults these matters are automatically regu1ated by indivi
dual circumstances, the worker coming and going as he pleases and 
often, indeed, warking in more than one pIece in the course of the week. 
Nevertheless in the case of full-time workers, i.e., those not using bid. 
making as a supplementary aoUIDe of income, the hours are too frequent
ly unduly long, the length of the working day being determined by 
the worker's own poverty and the comparatively low yield of the piece
rates paid. 

Child Labour in. .. Bidi " Factories. 

The paramount matter for concern, however, in a number of 
areas, particularly in the Madras Presidency, ill the queetion of child 
(i.e., boy) labour. In many cities large numbers of young boys are 
employed for loug hOll18 and discipline is strict. Indeed there is reason 
to believe that corporal punishments and other disciplinary measures 
of a reprehensible kind are sometimes resorted to in the case of the 
smaller children. Workers as young as five years of age may be found 
in some of these places working without adequate meal intervals or 
weekly rest days, and oftsn for 10 or 12 hours daily, forsums as low as 
2 aunas in the case of those of tenderest years. This reca\ls some of 
the worst features of child apprenticeship in Eugland at the time of the 
agitation prior to the passing of the first Factory Act, partienlarly when 
it is realised that many of the parents of these child workers are in 
debt to the employer. As a result they are not in a position to enquire 
too closely into the treatment meted out to their children or to do other 
than return an absconding child. Although it is impossible to give 
even an approximate figure of the numbers of such child workers in the 
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provinces where thls type of labour is most prevalent, we are confident 
from the evidence submitted to us, as well as from our own personal 
observations, thet it is sufficiently large in certain areas to constitute 
an evil which demands immediate remedy. 

Carpet Weaving.' 

Carpet weaving is done in several parts of India, sometimes 
as a cottage industry, as at Mirzapur in the United Provinces, and some
times as a factory industry, where a number of looms are concentrated 
in one shed, as in the Amritear district of the Punjab. In the case of 
the factories, the hours of work are confined totliose of daylight; artificial 
lighting is not normally used except in the case of occasional rush orders. 
The sheds are open to the air on one side and often to the snnlight, but 
too frequently the earth-ftoor is damp, the surrounding yards dirty, 
the drains open and evil-smelling, and the latrine accommodation inade
quate or non-existent. The work is usually done in a cramped posture. 

Children in Amritsar Carpet Factories. 

The main point to be observed in thls industry is again the 
employment of yeung children. In the carpet factories of Amritear 
these children are employed not directly by the factory owner but 
by the weaving masters, who are responsible both for engaging them 
and for paying their wages. The manager concerns' himself solely 
with the master weaver who is paid on a contraet basis, '.e., so much 
for each carpet, according to its size, quality and design. There is 
for the most part no limitation on the children's liours, other than that 
imposed by the exigencies of daylight and the need of rest intervals, 
though holidays are generally ohtained by tskicg advantage of both 
Hindu and Musalman religious festivals. No girl labour is employ
ed. For the most part boys start at 9 years of age, though in some 
cases it may be as low as 6 years. Although the method by which ,this 
boy labour is obtained varies in details in different parts of the district, 
its essential characteristics are the same throughout. Where the 
child is not the son or a near relative of the weaving master, he is 
norm&lly the child of & man wlio, in return for a loan of money from the 
weaving master, contracts out the labour of his child at so many, rupees 
(7, 9, ete., according to the age of the child) per month. The duration 
of the contraet, which is sometimes set out in a form&l document, 
would appear to he determined by the repayment of the loan. It is 
not without significance that one witoess, who was Managing Director 
of a leading carpet manufacturing firm, declared, when shown such a 
document found by us on his own premiSes and drawn up only a few 
weeks previously, that that was the first time he had ever heard of the 
existence of written contraets of the kind, excnaing his ignorance on 
the ground that; he had "nothiog to do with the children " and dealt 
only witili the master weavers. Yet, on his own admission, in thls in
dustry two of the four persons on the normal·sized loom are generally 
children under 12 years, the 7emaining two being a boy of over 14 yeam 
and the master weaver himself. It was clear to us from the evidence 

• 
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that these children w&e in the position of being obliged w work any 
number of hours per day required of them by their masters. They 
were without the protection of the law as regards their pbysical. fitness 
to labour, the number of hours they might be required to work without 
any interval or, indeed, any other of the more-.elementary protections 
afforded by the Factories Act in respect of child workers. and they w~e 
subjected in some cases to corporal p'IDishment. Yet the bulk of such 
children were 2 to Ii years below the statutory working age in respect 
of child workers employed in factories under the Act. We understand 
that the locnl Government drew the attention of the industry to the 
position of theEe children as long ago as 1923, and that in 1927, after 
an enquiry which shewed that conditions were unchanged, made sug· 
g.>stions for the regulation of child labour. These included the fixing 
of a minimum age of 9 years and a ma.'<imum day of 8 hours for children 
np to 12 years. The factory owners were prepared to accept a miniroum 
age of 8 years and to provide educational facilities, but the opposition 
of the master weavers prevented any agreement by their unwilling
ness to accept, either then or subsequently, any reduction in the work
ing hours. The matter of a voluntary trade agreement in respect c.f the 
working conditions of these children is believed still to be under consi
deration. We are convineed that here, as in the bid. factories, official 
regulation is required primarily in the interests of the child worker. 

Tanneries. 
We recfived a considerable volume of evidence in respect of 

the conditions of tannery workers and took occasion to visit a number 
on the outskirts of the chief industrial cities. As the handling of skins 
and hides is obnoxious to most castes, the workers in this industry 
come largely from the depressed classes. In every case (in contrast 
to BOme of the larger tanneries which came under the Factories Act) 
we were struck by the lack of adeqnate sanitary arrangements, which 
make the bulk of such places even more, offensive than is inevitable 
from the nature of the industry. Adequate'drainage was absen~ and 
often the whole earth-Hoor space, spread over a wide area, was littered 
with heaps of evil-smelling refuse and sodden with pools of fil~hy water. 
There were no washing arrangements and, in the majority of cases, 
no latrine a.ocommodation. In a number of instances the workers 
had no alternative .hut to eat the food they had brought with them in 
the midst of such surroundings. Hours were long, often 12 and some
times in excess of 12, and, whereas few women were employed, in th .. 
Madras Presidency children of from 8 to 12 years, as well &8 older boys, 
were found at work in the vats and elaewhere. Their hours sometimes 
exceeded those of the adults owing to the necessity of perfonning 
certain additional tasks such &8 water carrying, vat filling, etc., for which 
they • receive no additional cash wages but merely two dlwlis a year. 
We feel that tbe statutory protect..ion of the workers in this industry 
is essential because of the nature of the work and the class of worker 
employed, which from long social tradition is p""nIiarly powerless to 
help its.lf. 
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Tl!e Principle 01 Gradualness. 
We do not seek to minimise the diffioulties inherent in the 

regulation of places of this kind. But we do not feel that they should 
deter Government from taking the first steps in prohibiting the over
working of young children and in enSlll"ing for the thousands of men, 
women and children employed in them the protection of reasonably 
eanitary working conditions. We are conscions of the fact that we are 
here dealing with a large variety of industries in varying degrees of 
prosperity, which hitherto have never been subject to any regulation, 
except in respect of munioipal sanitary enactments, which for the 
most part have been laxly eoforced. No regulation, even of the 
simplest kind, touching the workers themselves has ever been operative. 
This makes it not oulyadvisable but necessary to apply that principle of 
gradualness which wehavealready shown to have characterised previous 
measures for ameliorating industrial standards.. It may be taken 
for granted that, in the first instance, regulation will give rise to a variety 
of methods of evasion on the part of some employers and parents but 
this will be no more than a repetition of the past history of such regula
tion in countries with an older industrial background. For example, 
in industries already carried on to a large extent as homework trades, 
an increase in the number of homeworkers must at first be anticipated. 
This will be effected primarily in order that any regulation in respect 
of the hours of work and the starting age of child workers may be evaded, 
but also in order to reduce the number of workers actually employed 
on the premises and so escape the obligation to conform to a certain 
minimum standard of ventilation and sanitation. Similarly, even 
where homework is not possible, some employers may seek to evade 
legal requirements by taking two neighbouring workshops instead of 
one, so that no one place may employ sufficient workers to eome within 
the scope of the law, a course of action which cannot be overoome by 
declaring that all places under one ownership shall be regarded as one 
unit, since it is always open to an employer to register one or more in 
the name of near relatives. While we recognise the inevitability of 
tendencies of this kind, we believe that, in due course, when legislation 
has been eoforced for some time, such activities will largely cease.. By 
then not only will regulation have lost mooh of its terror for this type 
of employer, but many of the steps taken to evade it will be found in 
India, as elsewhere, to be uneconomic. 

ColJlllUlsion and the Parent. 
As far asthe parents of the child workers typical of these industries 

are concerned, we reslise that we are here .dealing with & class wholly 
illiterate, exceedingly poor and only too often hesvily indebted. It is 
inevitable that to these the child's right to its childhood and even to such 
education 88 may be available sh<:>u1d make no appeal comparable to 
that of ita earning capacity, however small. There would appear in 
their case, as in that of the employers, no course open but that of com
pulaion by means of legislation so framed and so applied as to achieve. 
the necessary end with the minimum of dislocation and hardship. Yet 

d 
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we realise that far-reaching changes, which involve not only serious 
economic dislocation but also a radical alteration in sooial custom, 
cannot be achieved successfully, if imposed too drastically and rapidly. 
It is as essential to society as to industry to allow time for adjustment 
!'<> new stan~ds. H this is not done the true purpose of governmental 
mterference IS defeated, resn1ting either in 'paper' legislation or in 
legislation the very reality of whieh results in oppression and dislocation. 
The recommendations that follow are designed to achieve the desired 
end whilst aVOiding both these dangers. For this reason, while many 
reforms in these factories are desirable, we wonld concentrate in the 
first instance on the two most outstanding and urgent needa. namely, 
protection of the child and the elimination of the worst dangers to the 
health of the workers generally. 

Type 01 Regulation Recommended. 
We have considered how best to devise proposals for con

trolling places of this kind which would not only secure the largest 
measure of compliance but would also be capable of enforcement. 
Two alternatives present themselves, namely. the extension to them of 
certain clauses of the Factories Act, including the provisions relating 
to the regnlation of the employment of children, Or the initiation 
of a fresh Act of a simpler kind. We are convinced that the former 
proposal, if introduced as a first essay in statutory regnlation of such 
places, would be defeated by what is known as • double employment' 
of children, i.e., by the employment of the half timer intwoseparate 
establishments on the same day. Moreover, the provision of an adequate 
inspectorate in such circUlllStance8 and in industries so widely scattered is 
not a practical proposition at the present time. We therefore recommend 
the adoption of a separate Act of a different type which should be as brief 
and eimple as possible and which should apply in the first instance to all 
pl{'ces without power machinery employing 50 or more persons during 
any part of the year* . We consider that such a measure is less likely than 
legislation by reference to complicate the understanding of the law for 
a class of employer brought under ffgnlation for the first time. In making 
this recommendation it is not our intention to suggest that, if Government 
find it practicable to apply the provisions of the Factories Act respecting 
the employment of children to any partioular industry Or section of an 
industry, their power should be in any way limited. Here again, 
as in the case of the smaller power-driven factories, reliable statistics 
are not "yail"hl. as to the precise number ofsuch establishments, but, 
from the information supplied by most of the local Governments, 
we believe that it is in the neighbourhood of one thousand. This 
number would be somewhat increased if our subsequent recommend
ations in respect of the extension of regnlation to smaller places in 
the case of offensive trades and of places employing an appreciable 
'number of young children, were carried out. 

*Mr Oliff, Mr Joshi and Diwan Chaman Lall consider that this re
commendation should be ~ended so as to include all pl8<les employ
ing 25 or more persons. 



1:XREGULATED FACTORIES. 101 

Exclusion of YOung Children. 

We have already shown in an earlier part of this chapter how 
the first Indian Factories Act started with the regulation of child labour 
and how each succeeding Act for several decades improved upon those 
regulations, . not only by raising the age at which children might work in 
a factorv, hut also by reducing their maximinn working hours and by 
postponing the age at which they should be regarded as adults. Where 
the regulation is concerned of child lahour in factories employing 50 per- . 
sons and upwards hut employing no power machinery, we are confronted 
with a position comparahle with that ofthe power-driven factories half 
a century ago. In such places there has hitherto been no regulation 
as to either the starting age Or the maxjmum hours of labour, and a 
oonsiderahle volume of employment exists throughout the country of 
children of tender years for excessive hours. Unfortunately, as we have 
shown, there is in many cases, though not in all, an easy avenue of 
escape from such regulation, particularly in a country where compulsory 
education is still the exception rather than the rule. Realising, 
therefore. the necessity of educating hoth employers and parents to 
a higher standard. of consideration for child welfare, and for the passing 
only of such legislation as is capable of enforcement, we recommend 
that the starting age for children in such places shall in the first instance 
be 10 years. 

Hours of Children. 

We recommend that, for the present, protection in the matter 
of hours he confined to children between 10 aItd 14 years of age. 
Fourteen yeaTS is not an ideal limit. but here again it is well 
to proceed gradually., Generally speaking, the hours of adult workers 
in places of this kind are not excessive: and their regulation would 
involve an extension of administration at a cost which. woullr be 
difficn1t to justify at this stage. It is also necessary to realise that, 
whereas in power-driven factories the pace of work is determined· by 
the machine, in many of the places of the kind now under contempla
tion the pace is comparatively dilatory and discipline often not strict. In 
regulating the hours of children, it is desirable to have a provision that is 
easilyintelligihle and that lends itself to 88 little evasion as possible. In 
thi.last connection, as has been already stated, the most seriolL' risk is tha5 
children may be employed in two factories on the same day, as occurred 
in -& number of the la.rger factorie-s when children's hours were substan
tially rerluc.ed. We recommend, therefore, that for the present the law 
should enact that the hours of children employed in these factories 
should fall within the limits to he specified l)ythe provincial Governments. 
These limits, which should he the same for all factories in one district 
but might vary from district to district or from season to season 
as need arose, should he such 'that in no case should the working 
hours of a child exceed seven or fall outside a period of nine hours in 
the day, with a rest interval of at least an hour. These limitationa 
should, of course, be emhodied in the Act. Thus, a provincial Govern
ment could preacribe that in a particular district children should not 
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be employed except between 9 A.M. and 12-30 P.M: and again between 
1-30 P.lI. and 5 P.M., and the manager of any factory in which children 
were discovered working outside those limits would be liable to prosecu
tion. We believe that a prevision of this kind would prove as easy to 
enforce as any other that could be devised, for surprise visits to factories 
at hours lying outside those prescribed by the provincial Government 
would ordinarily be sufficient to ensure compliance with the law. 

Homework and Overtime. 

We further recommend that no child who had been employed 
full time in a factory should be allowed to work overtime or to take work 
home after factory hours. The criticism of un~nforceabiIity might be 
made against this latter requirement since it is possible for work to be 
taken away by the child ostensibly for a homeworking member of 
the family, and no control could be exercised on the child's activities 
once he had left the factory premises. This criticism, however, has 
applied in the past with almost equal strength in other countries, and 
yet the very existence of such a clause, taken in conjunction with 
factory legislation, has ultimately proved to have an educative effect. 
There is no need to anticipate less good results in India. 

Pledging of Child Labour. 

Reference has been made to the existence in some of these· factories 
of a system of mortgaging the labour of children. The system is inde
fensible; it is worse than the system of indentured labour, for the inden
tured labourer is, when he enters on the contract, a free agent while 
the child is not. The Stste wo!Jld be justified in adopting strong measures 
to ewrucate this evil. The giving of advances to secure the labour of 
children and the execution of bonds pledging such labour could both be 
made criminal offences. But, as there may be other questions of policy 
to be taken into acconnt, we commend the proposal for examination 
by Government. In any case we recommend that a bond pledging 
the labour of any person under the age of 15 years, executed for 
or on account of the receipt of any consideration, should be void. 
This will not interfere with any honest system of apprenticeship, for 
in the cases where a bond is executed on behalf of an apprentice, any 
preliminsry payment is made by and not to the parent or guardian of the 
apprentice. This recommendation is intended for application not merely 
to work in the factories mentioned in this chapter, but generally. L"n
fortunately, there is evidence that similar abuses have occurred in 
connection with the employment of children in some of the Ahmedabad 
cotton mills. 

Weekly Holidays. 

We also recommend that in every fsotory of this kind there 
should be a weekly holiday. This i. particularly necessary for 
children, but th~re is no reason why it should not apply to adults also, 
and we recommend that all such factories should be entirely clOlled 
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on one day of the week, to be specified beforehand by the provincial Gov
ernment. This day should ordinarily be the same for a.ll factories in the 
same district, but the provincial Government might grant p3rmisaion to 
particular factories to substitute another day where adequate cause was 
shown. 

Protection of Health. 

The second urgeut need is the enforcement of what may be term
ed the minimum standards necessary to ensure the health of the workers. 
This would include such mat1;ers as the necessary structural alterations or 
repairs to the· building, the supply of adequate latrine accommodation, 
ventilation, ligbting and drainage. The Act, in addition to requiring the 
observance of suitable standards in respect of these matters, might 
give power to the provincial Governments to apply welfare orders of a 
simple nature to particular classes or groups of industrial establishments. 
This would ordinarily be done only when the Government was satisfied 
from the report of"the inspecting authority of the prevalence of certain 
conditions, which, although detrimental to the health of the worker., 
could not be remedied under the parent Act. There is no need to enlarge 
further on this mat1;er here as it has been discussed in the chapter dealing 
with the working conditions in the factory. Sullioe it to say that this 
is a Rower which we contemplate would be used modsrately and 
only after careful examination of the facts and of the economic condition 
of the particular industries or establishments concerned. 

Inclusion of Smaller Factories. 

The proposals made above are designed lor application in the 
first instanoe only to factories employing not less than 50 persons, but 
provincial Governments may be given power to extend any of the pro· 
visions of the Act to factories employing less than that number where 
in their opinion conditions justify such action. We recommend that tbi. 
be done forthwith in the case of offensive trades such as tanneries and 
shellac manufacture, irrespective of the number employed, in view of 
the fact that in such trades the smaller places, which sometimes 
predominate, are almost invariably the most insanitary. We also 
recommend simil .... action in the case of industries, classes of establish· 
ment or individual establishments where an appreciable number of young 
children are employed or where larger places have been broken up in 'order 

"to escape regulation. Again, it might be necessary to include certain smaller 
factories in special cases in order to give proprietors of larger factories 
adequate protection against unfair competition. 

Further Advance after Five Yeiml. 
Before passing on to administrativu matters arising out of our 

proposals, we desire again to elllphasise that legislation of the sort re
commended is to be looked upon essentially as a first step. A starting 
aga of ten years or a maximum working day of seven hours in the 
ease of child workers is by no means satisfactory, or anything othn 
1han the firsIi and very transitory halting place along ~e road of progr_. 
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The same may be said of the restriction of such legJl!lation, with 
certain exceptions, to places employing fifty persons and upwards, and, 
as far as adults of both sexes are concerned, to the regulation of sanitarY 
conditions only. Indeed so great is the necessity of raising the 
standard of protection for all workers employed in places of this kind 
to the level afforded by the Factories Act to their fellow workers 
in the larger power-driven establiBhments, thet we would put a time 
limit of five years on the operation of the first Act. By the end of that 
period both employers and workers should not only have accustomed 
themselves to statutory regulation but have made the necessary 
adjustments. The second stage should aocordingly prove easier than 
the first. We therefore urge that, when the Act recommended shall 
have been in operation for five years, Government he prepared to make 
auch further advances-as experience will have shewn to be possible. 

Registration of Factories. 

Hitherto establiBhments coming under the Factories Act have 
been required to register themselves with the factory inspection depan
ments of their particular province. We would extend this requirement to 
those smaller places for which the extension of certain elauses of that Act 
has been advocated. Furthermore, we would make the same requirement 

. in respect of those other establiBhments for which we have suggested .. 
simpler form of regulation under .. separate Act. We are aware that, for 
many years to come, complisnce with this requirement will he imperfect 
in respect of both classes of establishment, owing to the extent of illiter-
8IJY, the· prejudices ofpersons who have never previously been called 
upon to register and who ma.y feel thet such registration will be used for .. 
number of lmspecified purposes, and the desire of many to evade compli
ance. Nevertheless it is imperative that the onus of compliance with the 
law should rest on the individuals concerned and that from the beginning 
the duty of acquainting the Government with their whereabouts, and 
thereby obtaining the abstract of the particular Act they will be required 
to post, should lie with them. At the aame time it will he evident tlun 
here, as in other countries where such regulation operates, the depart
ment in charge of the administration will have to concern itself with the 
gradual perfecting of these lists as a result of routine visits of inspection. 

Extent of Inspection. 

In referring to such visits it should not be presumed that. we 
visualise the necessity for the immediate creation of a large additional 
staff of factory inspeetors. In making these proposals we have kept 
in view the desirability of reducing to a minimum the requirements 
in this direction. In the case of tho smaUer factory employing 
power, all that should be required is an occasional visit to ensure 
that the machinery employed is not a source of danger and that a 
reasonable standard of sanitation is maintained. The great majority of 
these factories are situated in towns, and inspection will require no ele.
borate technical qualifications. As there would he no question of evad· 
ing regulations in respect of hours of employment, ete., there wiD he no 
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necessity for frequent visits, and to begin with at any rate, it will be sulli
ment to cover only a proportion of the fsotories each year. Those which 
do not use power and which employ children in appreciable numbers 
will require more attention, but even here visits can be brief, particularly 
if they are made outside the hours within which the employment of 
children is permissible. Here also the ~pector would not require 
any large amount of technical knowledge. Much of the impaction of 
such places could be done by part-time iIlllpectors, and we suggest 
the empowering of municipal health officers, who are already con
cerned with house to house visitation for the purposes of sanitary iIlllpee
tiollS, sub-divisional JnB.gistrates and other officers who may be available. 
Their work should be co-ordinated by the Chief Inspector of Factorie.t 
acting in consultation with the medical authorities, and the qualified 
iIlllpectors maintained for the administration of the tactories Act might 
iIlllpect or re-inspect a small proportion of each "lass of factory. Where 
the factories are so numerous ... to necessitate the employment of a whol.,.. 
time iIlllpector, we s~aest the use of the grade ot assistant inspector 
for the purpose. The .. should be selected, not so much on account of their 
technical (e.g., engineering) quaJifications ... for character and addre.'S. 
They should be remunerated on a scale which enables them effectively to 
ignore the temptations to which they may be subjected at first by a certain 
type of employer anxious to avoid compliance with the new requirements. 
If filled by properly selected persons in the first instance, this grade 
should prove a useful training ground for inspectors under the Factorice 
Act, to which senior grade there should be a free avenue of promotion 
where this is warranted by individual ability. 

Sympathetic Administration. 

In conclusion, we suggest that the policy of gradualness which 
underlies our proposals for legislation should also iniluence its en· 
farcement. If our recommendations are adopted, the result will 
be to bring a large number of establishments under control for the first 
time. These will be owned in many cases by proprietors of limited edu
cation. In matters other than tbose affecting child labour, the aim should 
be the gradual raising of standards rather than the immediate enforcement 
of any ideal, and it is important that the beginning of enforcement of con
trol should lie actuated hy sympathetic understanding of the difficulties to 
be encountered. To begin with there are hound to he many contraven
tions of the law resulting from ignorance of its provisions, and until a know
ledge of these has become fairly general, prosecutions should ordi
D&rily be instituted only for an offence committed after a previous warn
ing. We are convinced that, if the adnJinistration is animated from 
the beginning hy such • ppirit, legislation on the lines advocated 
will do much to improve the health and physical welfare of those who 
are at present among the least protected and most helpless of the industrial 
workers of India. Moreover, it will bave been ·effected without the pos
sibility of the cry being raised that the law h ... achieved the betterment 
of the Ie,,: at the expense of the livelihood of the many_ 
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. " .. CHAPTER VIII.-MINES . 

We turn now to the question of labour in mines. The table 
printed on page 106 gives the number of mines and the average daily 
niunbers employed for the principal minerals worked, with the distribu
tion by provinces. ·This table shows the pr~dominant position occupied 
by the coal mining industry. In British India (excluding Burma) coal 
mining acccunts for twa·thirds of all the employees in mines and 88 P'll' 
cent of those who work underground. Apart from stone quarrying, the 
only other mining industries which employ as many as 10,000 persous are 
manganese and mica mining. In the first part of this chapter we refer 
briefly to what are officially knownasmetalliferous mines, that is to say, 
mines other than collieries. The seccnd part is devoted to the collieries. 
and in the last part we diaeuss the operation of the Mines Act and other 
questions common to both classes. 

Manganese 1IIines. 
Manganese ore is obtained from a few large units and many 

sma1l mines scattered over a ninnber of rural areas. As used officially 
in India, the term "mine n includes quarries and in this industry nearly 
all the mines are open workings. Only about 4 per cent of the total 
labour force works underground. The mines lie mostly in a narrow strip 
of the Central Provin .. running for 100 miles north-east of Nagpur, 'but 
others exist in Bihar and Orissa, Bombay and Madras. The smaller 
mines everywhere draw most of their labour from the immediate neigh
bourhood. The bigger concerns in the Central Provinces employ a num
ber of local people but the greater proportion come from the north and east 
of the Central Provinces and adjoining districts of the United Provinces. 
The workers tend to remain at the mine with oecasional visits to their 
villages. Both ~ruitment and the extraction of ore are entrustsd to 
contractors, who attract and apparently retain their workers by a sys
tem of advances. We found here traces of the defunct Workmen's 
Breach of Contract Act in the terJn6 of engagement;. we recommend 
that adequate steps be taken to apprise the workers of its repea\. £n 
lIfadraa also, a numher of mines depend on contractors' labour brought 
from a distance. The work is very similar to ordinaryeartllwork PJ[cava
tion and <:alIa fnr no special comment. Wages are low aud seem to be 
little above agricultural rates in the surrounding country. Hours in 
open quarries are subjectsd to little official checking, but do not appear 
to be unduly long. 

.Mica IIIines. 
While the mica mines resemble the manganese mines in being 

sitnatsd in rural surroundinglo, they dilfer in that there are no large units 
and that about two-thirds of the workers are employed underground. The 
mines are principany in the Hazaribagh and Gaya districts of Bihar and . 
the Nellore district of Madras. The Bihar mines are largely worked 
from shafts, one to each working place, none of them of any great depth 
and mostly with the simplest hand-worked winding gear. Many of 
them are buried in the jungle .... d by no means easy of access. They are 
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worked by part-time agricultUI'al workers between. crops and are often 
closed during tbe rains. The Madras nllnes include a number of open 
pits in w hieh quanying is done by unskilled and often casual workers 
drawn from the neighbollI'ing villages. From the labour point of view, 
mica mining hardly falls within the category !,f organised indUll
try as the workers are not wholly or even primarily dependent 
on the industry. One large mica fum maintains its own hospital, 
and a number of finns contribute towards a Government dispensary 
and hospital. The small scale of nearly all the mines makes the provision 
of adequate medical fscilities difficult. But many of the mines are 
situated at considerable distsncesjrom the nearest hospital or dispensary. 
and an extension of medical facilities, which might be secured by 
co-operation between employers, is necessary. " 

Salt Mines. 

Some 1,600 persons are employed in the rock salt mines of the 
Punjab. The mines are owned by the Government of India and 
worked by the Salt Department. In the most important, the Mayo Mine 
at Khema. salt is ertract.ed from grest chambers in thick seams of 
almost pure salt, which is cut or blasted from the 1I00r of the chamber. 
conveyed to a loading station on the haulage road and there loaded into 
tubs. In some cases this involves women carrying salt in baskets for a 
considerable distance up and down steep inclines in which rough steps 
are cut. The chambers are connect.ed by underground haulage"worked by 
stesm locomotives. The output of salt" is limited only by the demand, 
which is at present insufficient to keep an the workers employed. 
As tbese men are hereditary miners, entirely dependent. on the mine for 
their livelihood. and have no alternative occupation available, the result 
is a serious degree of under-employment, accentuated by. the importation 
of ticket-of-leave men for loading work at the railway siding. We were 
informed that the miners Wete not prepared to undertake this wo~k 
at the rate o.tIered by the management. . We recommend tha.t this 
matter be re-exrunined with the object of offering this work to the mine 
workers and members of the·resident community. There was no system 
of checking the workers who enter the mine or the hours worked. We re
commend that an e1fective check be instituted and that, when a proper 
register of the workers is available, new workers be prohibited from enter
ing the mine in excess of the numbers necessary to produce the required 
output." :Mea.sures for the relief of under-employment would be facilitated 
if means were available for effective consultation between the 
management and the workers. The present body of four lamhor
dara, nominated by the manager, i. in our opinion ineJiective for 
the representation of the workers and should be replaced by an elected 
committee. 

Health &ad Saaitatiozl at IChewra. 
During our visit to Khema. we were struck by the poor health of 

theminersandtheirfamilies. Ana.miais prevalent, and itappesrs from a 
report made by Col. Gill. Director of Public Hsalth in the Punjab, in 1922. 



lllb;'"ES. 109 

that neither hookwo:cm nor malaria is responsible. Col. Gill also pointed 
out defects in diet and a complete absence of sanitsry ammge1ll2D.t8. 
At the time of our visit, conditions seemed to be much as thia report 
presented them, and we have been unable to find that any action had 
been tsken on it. Health conditions in the mine are no more satisfactory 
than in the settlement itself and the inadeqwlcy of the sanitary arrange
ments and the pollution of the atmosphere underground may be re
garded .. s contributing to the low stsndard of health of the com
munity. A special obligation lies upon the Government of India, who 
own and work this mine, to see that health stsndards and working 
conditions are improved. We recommend that, in addition to the ap
plication of our general recommendations as to health, early steps be tsken 
to correct defects and to bring the sanitary conditions of the workings 
and the settlement up to a reasonable standard. We also recommend the 
provision of latrine accommodation near the entrance to the mine and 
improved latrines underground. A small sanitsry stsff sbould also be 
provided and placed under the supervision of the medical officer in charge 
of the hospitsL We understsnd that a system of electric haulage in 
the main gallery is awsiting sanction, and this, with a more effective 
method of ventilation, would greatly improve the health of the mine. 

Lead and Silver Mines. 
The ouly lead mine of any importance in British India is the 

Bawdwin mine in the Northern Shan Ststes in Burma, situated nearly 
600 mil"" from Rangoon and far from any other centre of population. 
Its own railway covers the fifty miles between the mine and the main 
line, and, with its ore mills, smelter and subsidiary plant, the mine forms 
a large self-oontsined settlement. There are sixteen thousand workers 
in employment, with an unknown number of dependente. The mine 
itself is a highly organised concern working on three 8 hour shifts. 
Six thousand men are employed, .85 per cent of them underground. 
Wages are paid on a system of contract bonus. Eighty-two per . cent 
of the stopes are let on contract to a crew of normally 15 men (5 on each 
shift) and the rate per "set" of ground is agreed between the company 
and the three leading miners. The work is measured up at the end of 
each month to ascertsin the amount earned. During the month each 
miner is paid half-monthly at a daily rate and the difference between the 
amounts so paid and the contract earning is distributed pro rota amongst 
the crew. less 10 per cent which is divided between the three leading 
miners in addition to their share.. This balance is paid with the second 
half-month's wages. The lowest daily rate paid in the mine is Re. 1-4-0 
and, in the case we .... w. men on this rate received Rs. 20 each as their 
share of the monthly balance. Apart from workers who come from India, 
mainly from hill districts, there is a substsntial number of Chinese from 
Yunnan in the mine. The company provides free housing. an excellent. 
hospital, to which the inhabitsnts of the surrounding country also come, 
olubs and &torea for the sale of food. 

The Bawdwin mine and the works dependent on it at Namtu 
are unique in more ways than one. The local adminiatration of this 
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great enterprise impressed us as more autocratic th&n anything we 8&W 

elsewhere, and we doubt if anything of the kind would be possible to-d&y 
in industty in any Indian province. We re&dily admit that the auto
cracy is, in a l&rge me&sUre, benevolent, and that the workers' physical 
needs receive a l&rge amount of e&re. Wages by Indi&n st&nd&rds are 
high and hours gener&!ly 8&tisfactory, welfare activities of V&rious kinds 
&re e&rried on with vigour and success, the st&nd&rd of living is com
paratively high and, if a much stricter discipline is demanded than is 
usu&! in Indian industty, the increased efficiency of the workers is reflected 
in their materi&! betterment. The workers made no representation to us, 
but we note that a petition presented to the Governor of Burma on th~.ir 
behalf, of which copies were given to us by the Corporation, stated that 
they "have no grievances to recite, no cause to represent n. Although 
we find it difficult to accept this as a complete statement of the position, 
we must reg&rd the fact that the Corporation, without any recruiting 
activity, can secure a large labour force in a most .isolated spot, as clear 
evidence of the attractions it offers. But there is another aspect of the 
position. We were informed by the GeneralManager that the management 
had built up a sort of patriarchal system and that they were convinced 
that it is far more to the interests of the workers and the industry gener&!ly 
than a system where there are trade unions and politic&! organisations. 
He also said that, during his service with the Corporation, there had 
never been any colleetive representation made by the workers on matters 
connected with their employment.. Occ&sion&lly a man would approach 
him with a petition written by a petition-writer saying he had been un
justly diS!l!i_d and praying that he might be reinstated, but, when the 
matter was investigated, it was &!ways found that the man had no cause 
of complaint and that he had been justly diS!l!i~. In this settIament, 
to which &ccesa is at times not easy without the assistence of the manage
ment and in which residence without their oonsent is diffioult, the control 
of the employers over the work and life of the workers is oomprehensive. 
We recognise that the cireumstances are altogether exceptional and that 
with en extraordinary mixture of _ each housed in separate C&Illp8, 
effective combination would not be easy to establish, even if the employers 
favoured its creation. But we consider that there should be some re
cognition of the workers' oollective rights, and some me&nll by which 
when necessary, they 0&11. effectively present their case. We recommend 
the appointment of a labour officer, who, amongst his other duties, should 
direct his attention to the formation of IIIlitable works committees.. 

OJIIcial BegulatiQIIL 

Two questions in connection with the regulation of labour .00Dr 

ditions in this enterprise ca\l for oommen~. In the first pIaoe, lead pmson
ing is a factor which has to be considered in connection with the he&lth 
of the settlement. We recommend that government should ~e re
gulations, after consultation with the Corporation and after enTlunmg the 
rules in force in other countries. We do not intend to imply that the 
Corporation has taken no action in the matter. We understand that no 
person is employed until he has been examined and passed as fit for work 
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in a lead process by the medical staff of the Corporation. ThE' manage
ment has also established a system of periodical medical inspection with ar 
view to excluding persons who appear to be suffering from lead pofuonIDg 
or constitutionally unsuited to employment in a lead process. In spite of 
these precautions, however, a number of cases of poisoning are report
ed annually and additional measures appear to be necessary. Secondly, 
we observed that, in applying the Mines and Factories Acts to the Shan 
States, sections 23 and 28 of the former and sections 21, 22, 27, 28, 31 and 
35 of the latter have not been applied. These sections include the pro
vision for a weekly holiday and the limitation of weekly hours in mines, _ 
and all the important provisions relating to hours and holidays in fac
tories. We were unable to ascertain the grounds on which these exemp
tions were made, and we recommend that the omission of these sertion!t 
be now reconsidered. 

Mineral Oil. 

Petroleum is produced in India in the Punjab, in Assam and in 
Burma, nearly 9flOths of the output coming from BUlll)a. We received 
very f!ill memoranda and every facility for enquiry from the Burmah Oil 
Company, which, with its associated Company in Assam, is responsible fOr" 

about 4/5ths of the Indian output. We visited a small subsidiary field 
in Assam, and the main field at Yenangyaung, on the east bank of the' 
Irrawaddy. What we say below must not be read as necessarily appli
cable to other companies, from which we received no evidence. Yenang
yaung is dependent entirely on the oil wells and a pipe line 260 miles long 
conveys the oil to the large refineries near Rangoon. The field is thickly 
studded with rigs, the wells numbering nearly 2,500 in this small area. 
The settlement of the Burmah Oil Company ineludes offices and workshops, 
housing for the staff and more than half the workers, recreation groundlt 
and a large and well-equipped hospital. Approximately half the em
ployees are Burma.na and half Indians, the proportion of skilled labomr 
being high. The normal week is one of 56 hours, worked either in 
8 hour shifta Or in five 10 hour days with a short Saturday. Som.,. 
15% of those employed work 8 hour shifta on continuous processes, 
without a rest day. Practically no women or children are employed. 

After a period of labour unrest, the Company decided in 1923-
that it was essential to get into closer touch with the workers and the 
conditions under which they work. They therefore established a labour 
bureau with a labour superintendent in charge, whose duties include aU 
engagements and dismissals as well as the numerous tasks ordinarily 
undertaken by a welfare officer. We were informed that, from the" 
Company's point of view, the superintendent is the representative of th.,. 
workers, and it is his business to find out their neade and aspirations 
and to endeavour to obtain justice for them. The experiment appears to 
us to be justifying itself by the results obtained. Of the- 17,000 workers
employed by this Company on the actual oillields, about 12% are sub
ject to the Factories Act, but the bulk of their workers and of those em
ployed by other oil companies are subject to no statutory control in the 
matter of hours and health and to few statutory regulations in respect ot 
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safety. Oilfields both in India anQ. Burma are given complete exemp
tion from the operation of the Mines Act, which would otherwise apply to 
them. In Burma there is an Oilfields Act which is directed to the preser
vation of the oil sands and includes provisions for the prevention of fire, 
but is not designed for the protection of labour. We are of opinion that 
the protection of the law in regard to rest days, hotrrs, health and safety 
should be extended to workers on the oilfield.. We also think that lahotrr 
statistics analogous to those for factories and mines should he compiled 
and published. We therefore recommend that conditions on: the oilfields 
be examined by Government with a view to determining whether the end 
can be achieved by modilying the present exemption and applying appro
priate provisions of the Mines Act, or whether separate legie\ation should 
be passed for the regulation of hours, rest days, safety and health on oil" 
fields. Whichever course may prove more suitable, some form of inspec
tion will be necessary. In India, excluding Burma, the mines inspectors 
should be able to make the necessary inspections: in Burma the inspec
tion of the oilfields, combined with the inspection of mines in the pro
vince, will require the appointment of a separate inspector. 

Other Mines. 
The quarrying of stone, including slate and limestone, and the 

extraction of iron ore employ a large number of workers. The former 
industry is widely distributed over India and Burma and employs 28,000 
persons in those quarries whioh come under the Mines Act; quarries less 
than 20 feet deep and in which less then 50 persons are employed are 
exempted from the operation of the Act. Slate is quarried mainly in the 
Monghyr district of Bihar. Limestone comes principally from the 
Punjab, the Central Provinces, Bihar and Sind. Other kinds of stone are 
worked in all parts of India, though none of the excavations for stone in the 
Madras Presidency has been reported as coming under the Aot. The 
work in stone quarries is l3rgely in the hands of oontractors; little machin
ery is used and, sinoe in almost all cases the workers come from su:rround
ing vil13ges, no special arrangements are made for houaing, sanitation and 
health. The majority of the quarries are in scattered localities difficult of 
acc~ss and frequent inspection has not been found possible. There were 
11 fatal aocidents in stone quarries and 4 in limestone- quarries-during 19'49. 
In iron ore mines, whioh are all open workings, some 8,000 persons are 
employed, inoluding 2,700 women. Except for one mine in Burma, the 
production is almost all in the hands of three large firms whD quarry ore in 
the Singbhnm distriot of Bihar and Orissa. The majority of the workers 
are recruited in the distriot and many attend their work daily from their 
villages. It is reported that Bome housing is provided at the mines, and 
that hospital3 and medical officers are maintained, while two out of the 

. three large concerns have piped water supplies. 

The CoaJ1leIas. 
Coal is worked in Assam, Baluchistan. Bengal, Bihar and Orisaa, 

the Central Provinces and the Punjah; hut the great bulk of the 
collieries of India are conoentrated in a oomparatively ama1I area, the 
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outlying fields being of much less importance. The RaDiganj, Jbaria and 
Bokaro fields, which together produce nearly 90% of the present total coal 
output, lie in & narrow strip running roughly from Raniganj in Be.ugal 
(about 160 miles north-west of Calcutta) westwaMs for about a hundmd 
miles. Adjoining them .till further to the west is the lese important but 
expanding Karanpura field, while about 50, miles to the north of the 
Jbaria field is the Giridili field. The greater pm of the Raniganj field 
lies in Bengal ; the remainder of it and all the other fields mentioned are in 
the Chota Nagpur division of Bihar and Orissa .. The ligures of output, 
in tons, for these fields and for the remainder of British India in 1929 
are given below:-

Jbaria 10,786,000 Giridili 771,000 
Raniganj 6,828,000 Karanpura 467,000 
Bokaro 2,119,000 Rest of India 1,337,000 

The last item includes 680,000 tons from the Pench Valley field in the 
Central Provinooa. The ind1l8try meets the present internal demands 
of India, and both the export and import of coal are on a emall scale at the 
present time_ The efforts which have been made in recent years to recover 
the export trade have been materially assisted by the co-operation 
of Government with the industry in the work of the Coal Grading 
Committee •. 

ProductioD in a-t Years. 
The figures of coal production. of the number of mines and 

of miners employed in British India are given by. the Mines Depart
ment ae follows :-

Prod ... Number I Averogedai!.y y-. ti.., of Dumber 
(tol18). Min ... employed. 

. 

°18116-1000 (Annual Average) .. .. 3,976,476 191 in,361 
1001·1000 (Annual Average) .. " 7,037,312 297 83,188 
1008-1910 (Annual Average) .. .. 10,894.019 4:if1 100,606 
1911·1916 (Annual Average) .. .. 14.73J.1lM li54 128,884 
1916.1920 (Annual Average) .. .. 18~486,988 700 167,881 
1921 ••. •• .. .. 18,358,_ 884 100,647 
1922 .. .. .. .. 18.168,988 fI/i3 184,36Ii 
1923 .. .. .. .. 18,763,961 942 182,001 
1_ .. .. .. .. 20,266,034 - 187.G88 
1926 ... .. .. .. 19,969,00 810 173,1~ 
1926 .. .. .. .. 20,093,024 7l!2 170.628 . 
1927 .. .. . . .. 21,108,976 8« 166.213 
1928 .. .. .. .. 21,516,796 656 184,1311 
1929 .. .. .. .. 22,808,174 548 166,668 . 

. 

• Average for 4, 1"""1, figuroo for 1896 "O~ being .vailablo. 

The industry is largely the creation of a single generatioa. 
Although organised ooal mining began in the Raniganj field 
early i.D the nineteenth century. in no year prior to 1895 did 
production reach three million tona, whereas sinee 1906 it has 

I 



114 CRAPTEB VllI. 

more than doubled. COIlditiOIl8 durin& tIte war and in the yesI'8 
immediately followiDg it encomaged the opening of a large munber 
~f amaH mines, working for the most part· inferior coal, and 
production reached a peak at 211 million tons in 1919. This was not 
passed till 1929, when a new reoord. was made. The recent expansion 
has taken place during a period of depression, which hee resulted 
in the olosing down of the weaker mines, while the stronger mines, with 
improved methode of working, heve increased their output. The total 
output has thus increased, while the total number of mines and workers 
has decreased, the decrease in the latter being confined to surface workers. 
All the figures given reier to the average daily numbers employed, and it is 
unfortunately impossible to give 8CCumte figures of the &otu&l number of 
individuale who work in the coal mines in any year. Owing to the fact 
thet few miners work regularly throughout the year, the aggregate 
number of workers far exceeds the average number of workers given in 
the statistics. .. 

Working CouditiOllL 

The Indian miner is in some respects more fortunate then the 
miner in Europe. Most of the coal comes from thick se&IIllI of 10 feet 
and over, ee&IIllI of less than 5 feet being rarely worked. In consequence, 
the main underground roads are generally spacious and the working 
places almost invariably allow the miner to stand upright at hi8 work. 
As yet the mines heve not reached any great depth, those of over 500 feet 
in depth being exceptional, and the lead to the working face is seldom 
unduly IODg. As the mines develop work ia carried to greater depthe 
and greater distances, and, as a result, some working places are 
hot and ill-ventilated. 18,000 workers are employed in quarries, 
two-thirds of them in the Bokaro field. In this field 95% of the 
output i. mined by the railways, whose workings include an immense 
excavation whereaeeam 100 feet thick isworked from thesurf&ce, &£terre
moving 80me 60 feet of overburden. This quarry produces nearly a million 
tons a year, the largest output of any colliery in India. InfI&IIlDI&ble 
gsa ia not common, and most of the mines can be safely worked with 
naked lights, while a number of the larger ones are lit by electricity. In 
most of the ooaIfields, there is an &!most complete lack of system in 
respect of mining leases. Patches of coal, which, by reason of their 
amaJl size, cannot be worked separately except by the most primitive 
~uipment, can be found in close proximity to large mines equipped witll 
electric power and ueing machinery of the most modem kind both above 
and below ground. We recommend an examination of the Mining 
Industry Act 1926, enacted in the United Kingdom, for the purpose of 
conaidering how far its provisions would be to the advantage of the in
d1l8try in India in thia connection. . 

Ventilation. 
The health conditions underground vary from mine to mine 

to a considerable extent, especially in regard to ventilation 
a.nd sanitation. In many, probably most, eases the ventilatioa 
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ayatem. is effective, but this is not the case everywhere. When the working: 
face is at a long distance from the abaft, the problem of ventilation be
coJll5di11icnlt and requires all the more attention. One iDstance of the 
lack of snch attention was in the mines worked by the East Indian 
Railway at Giridih, and this is probably in' part responsible fur the 
nJlBBtisfactory physical condition of the minere employed there. In some 
of the smaller mines, alao, ventilation is inadequate. Unhealthy condi
tions affect the hcalth of the worker, not only directly but alao 
indirectly. by diminishing his output and consequently his income. 

Sanitaiioa. 

As regards sanitation, attempts have been made to improve 
conditions underground, but as the percentage of infection with hook
worm is a reliable guide to the degree of sanitary control, the evidence 
given to us in this connection by the JhIU'ia lIfines Board of Health is 
instrnctiVI'_ It appears to be agreed that probably over 90% of the 
adult labourere in this area are iofected, although illn .... is produced only 
in a very small proportion (>f cases. An investigation in the Asansol 
area showed that 83% of the mines examined were iofected with hook
worm Iarvm, that 73% of the male underground workers were iofected 
as compared with 54% of the surface labourer&, and that, although 
hookworm iofection ie widespread in the ooIlieries, hookworm disease is 
apparently altogether absent. It is evident that many of the mines are 
constantly being contaminated and that sanit&:!y conditions underground 
call for improvement. As moat of the galleries are spa.eious, there should 
be little di1Iiculty in providiug bucket latrines at convenient spots • 
.Although at first it may be di1Iicnlt to persuade the minere to make use 
of these conveniences, we have little doubt that in time improvements 
could be effected, and the attempt should be made. A small staff of 
sweepers should be employed to keep the latrines clean and to remove the 
contents of the '\luckets to the surlace daily for final disposal. 

IndusmaI Disease. 

We have no evidence to indicate tb&t the miners suffer from the 
industrial cre,;,,_ and disabilities met with in other countries. lIfiners' 
nystagmus is alao apparently unknown. This ie probably due to the fact 
that it is moat unnsual to work eeams of less than Ii feet in thiek:n .... and 
that the miners are ordinarily able to stand upright at their work. 

Sourees of LaboItf. 

The main coalfields lie in or adjacent to areas chiefty inhabited 
by aboriginal tribee. From these tribee the labour force was first drawn 
and they still supply the bulk of the workers. A certain proportion of 
the labour force, consisting mainly of aboriginals, is permanently settled 
within the coalfields. Many of them were attra.eted by the grant of land 
for cnItivation. and they live on the colliery property. devoting a part 
of their time to cnItivation. The. proportion so settled is higher in the 

• 
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Raniganj than in the Jharia field. Other aborigina.l workers live at 
varying distances from theooalfields.· Some inhabit villagee in the neigh
bourhood and walk into the coalfielda to live and work there for varying 
perioda. Thus some return to their villages at least oooe a week,whllat 
others return for comparatively long perioda when agricultural work 
is plentiful. Wherever theit permanent home may lie, nearly all the 
aboriginal workers are also agriculturalists and spend a considerable part 
of their working hours in every year in agriculture. The non
aboriginal workers form an increasing minority of the labour force. 
They are drawn mainly from Bihar, the north-east of the Central Provinces 
and the east of the United Provinces and are known as C. P.· miners. 
Poeoessed of greater adaptability than the aborigina.ls, they are &OOUS

tomed to the use of explosives, can be employed on eoal-cutting machines, 
and are more assiduous and reguIar workers. The introduction of more 
modern methoda of mining and the tendency to more systematisation 
of working hours give this type of worker an increasing advantage 
over aboriginal labour. While nearly all these men look to other parts 
of India as their "home" and have some connection with agricultural 
land there, they are not usually agriculturalists in the same sense as the 
aboriginals. They approximate more nearly to perennial factory workers 
and may properly be regarded as miners dependent on mining for their 
livelihood. . 

a-mtment of Labour. 
We have observed that, for, the most part, perennial factories 

have now passed the stage at which it is neoessery to go beyond the factory 
gate to secure labour. Conditions in the coalfielda, however, are very 
difierent. Although, in respeot of the demand for labour, the pooitiun 
has become easier in recent years, many of the workers have still 
to be eng~ away from the colliery. In consequence colliery proprietors 
still find it necessary to spend, directly or indirectly, substantial SUl1llI 

in recruiting. Most collieries recruit through a contractor. Some make 
a special contract for the supply of labour, which is then employed and 
paid by the mine management; but the more nsual method is to employ 
a raising contractor to whom are assigned other important functions 
which we discuss later. Two other systems exist: under one, a miner 
sardar brings a gang to the mine aad is responsible to the manager for the 
work undertaken by the gang; under the other, the management senda 
out its own recruiters. Whichever the system adopted, the actual prceedure 
of seouring recruits is much the same. The recruiter or his agent visits 
the vilIage-which is generaUy the one with whioh he has So steady 
ooiineotion-makes advanoes, pays railwa.y fares a.nd brings the workers 
to the ooalfield. An increasing number of miners find their wa.y to the 
coalfielda from outside without the assistanoe of So recruiter. This class 
inoludes some of those who oome from farthest away, e.g., from the United 
Provinces. These workers frequently return year after yea.r to the sa.me 
mine. 

• The letten are Dot an abbreviation of U Oentn.l ProviDoea" ill 1hia 08IIet but. 
denote U Compresaed Pelleta" a oommon1J" UHd form of grmpowdu .. 
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JIiDiDg ad Agriculture. 

We have referred to the fact that the great majority of mmers 
are also agriculturali.ts. Some ceme from villages near enough to allow 
them to work in the nelda .... ocoasion arises; others, when they come to the 
mines, leave members of their families in charge, returning only when 
their lIIIpIll"Vision and labour are most necessary. Yet others, who may 
have no land of their own, find work in agriculture at harvest time, 
when there is naturally a substantial rise in agricultural wages and work 
of this kind becomes temporarily more profitahle than mining. In conse
quence, there is a marked variation in the supply of lahour throughout 
the year. The number of workers in the mmes is at its height about 
the end of February. Thereafter there is a Bte$dy diminution as 
the winter crops mature. The exodus is checked in April, when 
there i. little agricultural work available, but begins with renewed 
strength about the middle of May, and employment i. at its lowest 
point about the middle of July, when the sowing or transplanting 01 
monsoon crop. is at its height. Thereafter large numbers return to 
the mines and another peak i. reached by about the end of Septsmber. 
From this stage there is again a doolineand by the middle of November, 
when the rice harvest is at its height, the labour force reaches almost as 
low an ebb as in the middle of July. Thereaftsr it rises rapidly through
out the winter to the peak about the end of February. These movements 
of labour oan he measured with fair accuracy hy reference to the monthly 
raisinge of Coal for British India. In a normal year the amount raised 
in February or March is about 60 per cent above .that railled in July, 

, while the September raisinge may exceed the July figures by about 30 
per cent. These differenceanaturally vary with the vagaries of the mon
soon. Defective rainlall, besides making labour rather more plentiful 
throughout the year, diminishes the extent of the exodus to the nelds. 

Irregnlatil;y of Working. 
Apart from seasonaI absences, there are other irreguiaritie. 

in the mmere' Working time which have their effect both upon their 
earnings and upon the industry. In earlier days it was the mmer's 
custom to come with his family from the village and to go underground 
for a period which might extend to one, two or more days, returniug to 
the surface and to the village when he had earned as much as he desired at 
the moment. This manner of working has largely disappeared, though 
it survived in some degree up to the introduction of the daily limit of 
hours in 1929. But even abandoned customs leave their mark, and it is 
probable that the present lack of discipline in regard to working timeS 
is due, in part at least, to, the tradition of the past. Whatsver the C8US1!j 

few miners work 8ix days a week and few mines have hitherto been able 
to count on the punctual attendance of their workers, even 0Ii. those days 
when they present themselves for work. The mines do not work on 
Sunday. On Monday very few miners put in an appearance; many are 
still absent on Tuesday and it;8 not till Wednesday that a good attend
ance is secured. Reasonable estimates indicate an average of 4 to 4f 
day.' work per week for the individual miner during the weeks he is at 
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work. We should add, however, that, if the miner attended for the full 
working day on six days a: week, he would ,in most mines exceed the 
legal weekly Jimit of holUlL 

Cost 01 Becraiwellt. 
The Coat' of recruitment varies widely from mine to llline, but 

it appears to be frequently in the neighbourhood of 3 or 4 annas per ton 
of coal raised. It is occasionally 1 anna per ton or even less 80lld is some
timee .... high ae 6 annas per ton. When regard is had to the wag ... 
paid, the amount spent on rearuiting must be considered high. Each 
anna per ton of rearuiting costs is equivalent on the average to about 
10-12 annas a month for every worker employed. Although a sub
stantial part of these costs, if it does not find its way to the labourer 
in cash, meets expenses which he would otherwise have to bear, 
the aim should be the elimination of all recruiting costs. We do not 
think this an ideal impossible of attainment. In present conditions 
a shortage of labour and the necessity of sending out emiesaries to rearuit 
indieste that all is not well with an industry, and we would emphasise the 
importsuce of making conditions sufficiently attmctive to secure labour 
without _ to systematic recruitment. But some managers have 
already found that the best advertisement for rearuiting is not the 
emissary in the distant village, but good conditions at the llline itself. 
During recent years improvements in underground, working, better wages, 
better housing, water-supply and sanitatiou, and more reasonable hours 
have all contributed to make the mines more attractive to labour, 
with the result that, although there is now more labour employed than 
in any year before the war, it is more easily obtained than it wae then. 
Some of the recommendations made below should have 80ll effect in further ' 
improving conditions and every such improvement should reduce recruiting 
costs. Indeed, some of the money so spent would be more effectively 
invested in ameliora.ting the conditions of labour at the mines. 

TeDanC7 and Labour. 
A number of colliery proprietors own surface rights in the land 

above the mine and are able to assign small holdings to a. proportion 
Of the miners, and for a number of tenants the rendering of labour in the 
mine is a condition of holding their land. This practice is fairly general 
in the Giridih field, which is largely held by the East Indian Railway. 
Here there are colliery villages entirely peopled with service tenants, 
who retain their holdings at a low rent on condition of rendering a certain 
number of days' service in the mine. A few colliery owners in the 
Jharia field acquired proprietary rights in land lying outside the coal
fields with a view to securing labour for their mines from the tenants. 
Enquiries made at our request by the Gove.rm:O.ent of Bihar and Orisea 
~cate that this method of _uring labour is no longer utilised by the 
eollJeriea themeelves, but at the time of our visit we underetood that 
eontracts were still given to persons whose interest in land made iii 
easier for them to secure labour from their tenants. We 8l'8 informed 
that tenants are increaeingly ready to avail themselvea of the safeguards 
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dorded by the law, but in a service tenancy the rendering of service 
is a legal obligation in return for the holding of the land. An under
taking to render service in a mine as the condition of holding land 
is, in general, an undesirable form of contract. W ~ recognise a 
difJerence between lands away from the ooIliery and actual colliery 
lands, including those hcld to protect the owner from claims for damage 
arising from his underground operations. ID. regard to the first, we 
recommend that, for the future, the law should prohibit the creation of 
tenancies with colliery service as a condition of the holding. We recom
mend also that existing tenancies should be examined by Government 
to see whether they can be converted to rent holdings with equity to 
an concemed. The position in respect of lands held for the purpose of 
working coal is different. In many cases the colliery owner must retain 
full control and cannot afford to lease it on terms which. would 
give rise to permanent tenancy rights. The grant to miners of 
permission to cultivate it is usuany in the interest of both parties, 
and there is no reason why such lands should not be held by colliery 
employees as an amenity or part remuneration of their service so long 
as they continue to be employed. The determination of the lands 
held for the purpose of working coal should be made by Government. 

Raising Contracton. 

The greeter part of the output of coal is obtained by labour 
working under raising contractors. In the Jharia field these contractora 
are responsible for about 70 per cent and in the Raniganj field for aboot 
40 per cent of the output. The raieing contractor receives a fixed 
payment per ton, in return for which he recruits the· workers, mines the 
coal and loads it into wagons. We have found it to be generally true 
that workmen employed by sa1aried managers, who are pereonaI1y 
responsible for their workers, receive more consideration than those 
employed by contractors, and we do not think that the coal-mining 
industry fol'm8 an exception to this rule. But there are reasons peculiar 
to the coalfields which, in our-view, render a system of employment 
through contractors, involving divided _responsibility for labour, open 
to special objection. Both in law and in fact the manager is responsible 
for the safety of the workmen; he determin~ where coal ahaI1 be worked 
and his decisions have the closest effect on the security of the miner. 
But even the safety men are not the manager's subordinates, being selected 
and paid by the cOD.tractor. The law also holds the manager responsible 
for compliance with its provisions in respect of hours of work, holidays, 
the employment of women, etc. As a rule he has also responsibility for 
homing and other matters (e.g., water supply) affecting the welfare of the 
worker outside the mine. Yet be has ordinarily no responsibility for 
the selection of the workers, the distribution of their work, the payment 
of their wages or even the numbers employed. We believe that, what.. 
ever the merits of the system in primitive times, it is now desirable. if 
the management is to discharge completely the complex responsibilities 
laid upon it by the law and by equity, th"t the manager should have full 
oontrol. over the eeleotion, hours of work "nd payment of the workers. 
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On all grounds, we recommend the gmdual snpersesaion of the mising 
contractor as such, and the substitution of what is known &8 _ian 
working. 

H the rWsing contractor is eliminated, it will ordinarily be 
necessary to strengthen the management in order to carry out the func.. 
tiolUl he performed. Them are very few mines employing raising con
tractors where the time of the manager is not fnlly occupied already, 
and we recognise that his other duties would normally make it impossible 
for him to give adequate personal attention to labour matters. In some 
cases we fear that the manager is imperfectly acquainted with the languages 
native to the workers. This may be one of the reasons for the survival 
of therWsing contractor, but it does not make hUn indispensable. We 
recommend that in every important mine there should be a salaried 
officer directly responeible to the management for the supervision of 
labour. both in. and outeide the mine. There may be some among the 
existing labour contractors who are qualified by experienoe and tempera
ment for such positions; but, whoever is appointed, it is essential that 
he should be able to secure and maintain the confidence of the workers. 

Regularity ,. Working. 

So far 88 working time is cqnoerned, the principal aim should 
be greater regularity. The combined efiect of seasonal absences and the 
short week worked by most miners is to reduce the number of the average 
miner's working days to well below half the days of the year. Hours 
of work (with which we deal later) are also frequently irregular. These 
irregularities are disliked by coal owners and managers, but it is possible 
that the employment of raising contraetors tends to obscure the extent 
to which they handicap the industry. In overhead charges, in the cost 
of housing and sanitation and in other ways the employment of men 
working, perhaps, on 150 days in the year greatly enhances the cost 

. and lowers the remuneration of labour. Greater regularity of work 
would he to the immediate advantage both of employers and employed. 
We can put forward no panacea which will efiect a revolution in 
the present irregular methods of work; but there are directions along 
which progress is possible. In tbe fust place, irregular daily attendance . 
is associated with long working days. So long 88 a man, on the days 
when he goes underground, is required, or even permitted, to remain 
there for 12 hours at a stretch, it is 1llll'eB8Onsbie to expect him to p_t 
himself for work on 6 days of the week, even if it were legal for him to work 
more than 54 hours a week. No worker, least of all one who is drawn 
from the open fields, is likely to he ready, save in cases of dire necessity. 
regularly to spend long hours underground. The shortening of hours. 
therefore. to which we refer later, appears essential if greater regularity 
of attendance is to he BOOurad •. 

DriDk and Drugs. 

A second factor, which has Borne influence on the regu1arity of 
work, is the consumption of intoxicating liquor. The extent of the 
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presentevilmaybegaugedfromthe following figures, which >elate 80lely 
te the collieI'Y areas of the Dhanbad sub-division. In 1928 the average 
number of male persons employed in coal mines in that sub-division was 
about 55,000. The consumption in the eollieI'Y areas of country spirit 
alone during the excise year 1928-29 represented an expenditure by the 
consumers of Ra. 6,70,000. In addition to tliis, there was a large con
sumption of rice beer; expenditure on this cannot be estimated, but in 
license fees alone Government received on this aeoount over Rs. 1,20,000. 
When allowance is made for the consumption of gallja and intoxicating 
drags in other forms, the total expenditure on drink and drags in that year 
cannot have been less than Rs. 10,00,000. We make proposals regarding 
the sale of drink in industrial areas in a later chapter, but we would 
emphasise here the harm done, particularly to the aboriginal population, 
by the sale of spirits, and the lOb in efficiency for which drink is responsible 
in the coalfields. 

Payment 01 Wages OIl the Rest Day. 

There is one other factor contributing to irregularity to which 
attention should be drawn and which might easily be removed. In 
most of the coal mines Sunday is the weekly rest day, and it is the 
common practice in the Jharia field, if not elsewhere, to pay wages on 
that day. In lOme mines payment is a lengthy process, and the last 
miners are not paid out till the afternoon. If, amongst the latest, there 
are some who have many miles to walk to their village, most of their 
rset day may be wasted. In these circumstances it is not to be expected 
that the miner will appear for work on Monday. We consider that pay
ment of wages should be made on a working day, preferably Saturday. 
There need be no difficulty in finding time for the calculation of wages, as, 
if n<icessary, the week for which payment is made can end on Friday or 
earlier. The matter is one that might be left to the initiative of the 
managements, but if, after a reasonable time, payment on a rest day has 

. not been discontinued, Government should take steps to prohibit the 
practice. 

Shortage 01 Tubs. 

Many of the recommendations we have to make for the improve
ment of efficiency fall under the heads of health and welfare and are dealt 
with elaewhere. But there is another obstacle to satislaetory working 
which calls for attention. At the time of our visit to the coalfields, which 
corresponded with one of the busiest seasons, there was a fairly general 
shortage of tubs. Nearly eveI'Y worker we examined complained of this 
shortage and it is a common practice for tbe miner to delay the commenc{l
ment of work until tubs are available. The deficiency may be ascribed 
partly to the seasonal variation in production and partly to the tendency 
of employers to admit, at certain seasons, more workers than can be fully 
employed. The shortage might be partially remed,ied by better organisa
tion SO as to enable each tub to be filled more often than at present. We 
suggest to mineowners that, even at the cost of increased expenditure, an 
adequate supply of tubs, properly distributed, is essential to efficient 
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working. At present attention is apt to be concentrated on the question 
of the gross output, without much reference to the output obtained by the 
individual miner. ,We believe that the latter question is one of the moat 
importaIlt, not merely in the interest of the miner himself, but in the 
interests of the indWltry as a whole. 

Payment for Slalldald 01UpuL 

We have dealt with the poaaibility of securing more regular 
work; but there are two aspects to the _ and it should be recognised 
that the miner on his part has cause for complaint. Practically all work 
at the mines is paid by the piece, the UDit for coal outters and loaden . 
being the tab. The remuneration of both depends, therefore, on the 
number of tabs that can be filled; but there are many causes lying outside 
the worker's control, which may prevent him from securing an adequste 
day's wage. Examples of 8I1ch causes are deficiency of tabs, diffioult 
working pJacea, long leads, stone and shale and mechanical breakdowns. 
An allowance on these grounds is sometimes paid, but this is by no 
means UDiversaL For example, we found in the Giridih field inetances 
where a miner in a day of 12 hours could produce no more than one small 
tab of coal. Statutory provision is necessary to ensure that the 
worker, whose wages fall short from causes outside his control, 
shall not be penalised. We recognise the difficulty of making 
provisions of this kind without offering encouragel!lent to the alaclc or 
incompetent worker, but our conclusion is that statatory distinction 
between the causes of short output is impracticable and that the manage
ment is in a position to protect itaelf against deliberate idling. Our 
recommendation is that every worker on piece-work who goes under
ground shall automatically be credited, for purposes of payment, with a 
certain minimum output for every ~ of eight hours or more worked. 
Under the present system this minimum output would be exp_d in 
tubs. We should leave to an authority well acqusinted with local 
conditions, the amount of this guaranteed minimum output and also the 
determination of the area over which the same rate should apply. 
The standard fixed Bhould in no case exceed the normal. daily output of a 
man of average skill and industry. Being anxious to avoid settiog up 
new authorities where existing bodies will serve the pmpose, we consider 
that the Mining Boards might be utilised for this purpose over the 
areas which they cover, provided that, whatever the constitution of the 
Boardsror otherpurp08tl8, they coutain an equal number of repreeenta
tives of employers and workers when sitting to determine standards. It 
will be necessary for these Boards to frame rules to prevent abuse of the 
provision recommended in this paragraph. 

, Sir Alexander Murray is unable to aooept the recommendation 
contained in thiJ paragraph. He draws a distinction betwean difficulties 
which are due to hard working places and other causes incidental to 
mining operatiOD8 in ~ collieries, and thoes which are due to temporary 
shortages of tuba. The former difficulties can ba provided for, and, 80 

far as he is aware, are generally met, by speeial rates or allowanoes. As 



reg&lds the deficiency of tubs, he believes the cases .... here piece-workers 
in mines are pmvented from earning normal daily .... ages on this account 
are comparatively few. They are confined to a. short period a.bout the 
month of February when, in the a.bsenoe of other employment in agri
oultum. surplus workers llook into the ooa.lfielda. In his opinion the 
solution of this problem is for managers to refuse to permit workers to 
enter the mines in larger numbers then are required for efficient .... orking. 
He does not consider thet the difficulties referred to or the conditions 
genllr&lly obtaining in the ooa.lfieIda justify the provisions .... hich we re
commend for the introduction of a. system of guaranteed minimum output 
for every piece-.... orker .... ho goes underground. 

VariatiOllll in Tulia. 
Another source of irregularity in the payment to miners is the 

extent of the variations in the size of the tubs and in the amount of coal 
loaded into them. An inquiry conducted by the Chief Inspector of Mines 
on our behalf shows thet. while tubs of 30 c. ft. capacity a.re used a.t 
2Ii6 out of 296 collieries examined, other eizee are used. exclueively or in 
combinatiou. by 210 of th_ collieries. No less then 107 collieries use 
two or more sizes of tub. two collieries at Jharia having no less then 6 
difierent sizes each. Not ouly does the size vary but the sta.nda.rd load 
of the common 30 c. ft. tub is far from uniform. Thirteen ewt. is 
the load at more than 2{5 of the collieries nsing this eize. 14 cwt. at 
slightly less then 2{5, while the remaining fifth carry 10, 11, 12. 15 or 
even 16 cwt. in each. Miners' wages are sometimes eut for under-loading 
and in some mines there is .. form of paymeot for • eurplus' coal, .... here
by a bonus is given to the supervisory staff if the aggregate output ex
oeeds the standard tub lead multiplied by the number of tubs filled. One 
of our wituesses. au underground ........ ki. estimated his income from this 
source at between 8 and 12 rupees per month at a colliery where 14 ewt. 
wa.s the standard load. The effect of this practice is to deprive the miner 
of some of his legitimate earnings. He may be penalised for under-loading 
and is sometimes induced to overlead without any benefit to himself. 
On the other hand, in some mines the miners benefit from the. surplus 
allowance, and there is evidence thet in other cases there is no deduction 
for shortage. We recommend that the Mining Boards should examine the 
question of securing greater uniformity in the size of tub. and of in
suring that remuneration bears a closer relation to output. The intro
duction of .. system of check-weighing may be practicable in the larger 
mines and the possibility of instituting such a system should be explor
ed. 

L8I!isIatioa and Administration. 

We now oome to the operatiou Of the Indian Mines Act, .... hich 
. is applicable both to coal mines and to other mines in British India. 
The first Act, which wa.s passed in 1901. contained provisions Eelating to 
safety and health, but it w8l!not until the present Act wa.s passed in 1923 
that any restrictions were impoSed on the employment of labour, The 
1923 Act, which is still in . force, containa inter alia provision for the. 



I~ CllA1'1'EB vm. 

exclusion of children under 13 yea.rs, grant of a weekly holiday and the limi
tiltion of weekly hours to 60 above ground and 54 below ground. The 
Act hae been supplemented by two elaborate aeriee of regulations framed 
tinder it by the Government of India ; one of these relates to coa1 mines and 
one to other minea. In addition, ru1es have been framed by provincial 
Governments relating to a number of matter& falling within their purview. 
Since 1923 two important· changes have been made in the law. 
The amending Act of 1928 provides that no mine ehaU be open more 
than 12 hours in the 24. unless on a system of shifte, that shifur must 
not exceed 12 hours and that they must not overlap. The teguIa
tiona of March 1929 prohibit the employment of women under
ground. 

Existing Houm. 

At the time of our visits to the mines, only the weekly limit 
imposed by the Act of 1923 W88 in operation. A number of mines were 
working on a system of shifts, bnt, in the main. hours were irregu1ar and 
oases came to our notice where the legal limit W88 exceeded. Indeed, the 
registers in use up to two montha before our visit made any effective 
check extremely difficult. Mica mines and some iron mines in Bihar 
and Orissa were normally working two 8 hour shifts and the Bawdwin 
mine in Burma was working thres BUch shifte. ,The manganese mines 
in the Central Provinces and mines in Madras do not generally work 
more than one shift in 24 hours. In the latter province hours were :re
ported to vary bet~ 7; and 9 per day, while the day's work in the 
manganese mines w88ll8id to average 7 to 8 hours. 

Shifts in Collieries. 

It appears likely, therefore, that the change in the law will be 
felt mainly in the coal mines where the worker, althongh not yet used to 
regular hours, will no longer be free, to" carry on the old system of 
remaining for long spells underground. Thus, if the shift is from 6 A,Jl, , 

to 6 1',)[., it may be 9 or 10 in the morning before all the workers are in 
the mine, and we can well understand that late arrivals, being piece
workers, may be' reluotant to leave work with the other workers 
of the shift as the Act enjoins. This will arise particularly in the ease 
of those who walk some distance from their homes. But, where 
voluntary shifte have been worked, these difficulties have already been 
overcome and, now that the law removes the possibility of dis
satisfied workers avoiding the shift system by moving to another 
mine, they should no longer be a serious obstacle to Il8tisfactory work-
ing. 

Begistrati.0Il or Houm. 

The first necessity for the enforcement of proper hours is a Il8tis
factory system of registration, for which forms are prescribed in the 
rules made by local Governments. Prior to 1929 the form left much to he 
desired, and in the salt mines of the Punjab and the manganese mines of 
the Central Provinces we found practically no check on hours. In the 
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coa.I1ields a new form of register, showing daily hours, had been introduced 
shortly before our visit. At that time eome of the clerks were -not 
keeping this register properly. The register appeared adequate for 
the purpose and if accurately kepi should provids a mliable basis 
for checking the observance of the law as well as the necessaty safety 
record of the number of men underground at anygiven moment. We 
think that the pereoual responsibility of managers for the accuracy of 
theee registers should be impreeeed upon them and that, for a time at least, 
the special attention of the inspectorate should be given to checking 
them. We recommend that new registers, in the same form as those in 
nee for coal mines, or with such modifications as may be found necessa.ry 
to meet varying circumstances, be prescribed for all minas under the 
~t. . 

The Working Da.J'. 

We have now to consider the Buitability of the 1ega1limits on the 
working day and the working week. The provisions of the Bill 
which was passed as the Act of 1928 met with criticism because with 
an existing weekly limit of hours of 60 ahove ground and 54 below 
ground, the introduction of a 12 hour day meant no advance. On the 
other hand, it was urged that the object of the Act-was not the reduction 
of working hours, hut the enforcement of eome regularity in ·their arrange
ment. The whole case for and against a shorter daily limit was examined 
with care by the Select Committee of the Legislative Assembly, which 
considered the Bill in 1928. The members of that Committee were agreed 
that the 8 hour shift is the system towards which advance should be 
directed. But, for reasons given in their report, the Committee decided 
to adhere to the 12 hour shift, recommending to Government that, 
after the Act had been: in force for three years, the situation should again 
be ~xamined to see whether an 8 hour shift could then be introduced. 
As the three years did not commence to run till April 1930; we have had 
no opportunity of seeing the Act in operation and it is not possible, 
therefore, to say that the considerations which led the Committee to sug
gest an experimental period have lost their force. We do not suggest that 
twelve hours is a suitable working day for a miner working regularly, but 
under the preeent law the miner working iegularly cannot work more than 
nine hours. The smooth working of the statutory system of shifts, com
bined with other changes recently introduced, will not be an easy task 
either for the indll8try or for the administration. There is the further 
oonsideration that, during the next few years, many miners will have 
difficulty in adjWlting their work to mect the position caused by the ""olu
&ion of their women; and a fresh and drastic limitation of the kind involved 
in an 8 hour day might make adequate adjustment impossible. 
Finally, the industry still depends to a considerable extent on the miner 
who acmes in for a few days from a viIIage eome distance away and deeires 
to put in the maximum of work during that time in order to aecure as long 
.a period as possible.at his home. The introduotiOIl.. of 8 hour shifts 
will tend to eliminate .work of this kind. While we are not prepared to 
_y that compelling the indll8try to depend on those oIaaaae of miners who 
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will live near their collieries and work regnlarly would ultimately prove 
a disadvantage, we do not think that the present is the best time for a 
defuUte step in this direction.. On all grounds, therefore, we endorse the 
recommendation of the Select Committee. 

A Minority View. 

Mr Cillf, Mr Joshi and Diwan Chaman Lail dissent :from our 
view and state that under the existing Statute .. mine may open for 
twenty-four hOlm! on each of the six working days. The statute permite 
daily shifte of twelve hours, but requites that the maximum weekly 
ho1U8 sha1l not exceed fifty-four for underground workers and sixty 
in the case of surface workers. The Chief Inspector of Mines admite 
that the checking of the number of houra worked by individual work8111 
is diJlicu1t. In his view, this arrangement of holU8, tcgether with the 
number of adits &t some collieries, lends itself to evasion .a.nd makes 
enforcement difficult, if not impracticable. It appears from the report 
of the Select Committee that, when the question of the limitation of daily 
hours waa being diacuaeed, one of the main considerations which led to 
the decision th&t it would be unwise to recommend a lower daily limit 
tha.n 12 ho1ll'8 waa the fear that the workers would be unable to main
tain the current level of earnings. Some of the larger collieries are 
already working eight hour shifts, and other collieries are working ten 
hour shifte. It is significant that at such collieries the attendance a.nd 
the level of earnings tend to be higher tha.n prevail at collieries working 
longer ho1U8 a.nd it is not suggested thet earnings at such collieries are 
below the general level. In no other country is a twelve hour shift 
permiBBible, though the weekly limit in two countries is higher. They 
incline to the opinion that, from the standpoint of the coal industry. 
a reduction of the existing level of hours would be a paying propoeitiou 
and hold that, from all pointe of view, it would be in the best interests 
of the worker. They therefore recommend that the preeent daily limit 
be reduoed to eight hours. 

Action in the lIIeantime. 

In the meantime, we have two further recommendations to 
make. The weekly h0\U8 of work ahove ground should be reduced 
to M, the limit suggested in the case of perennial faotoli... Tb 
enforcement of this limit shculd not give any eerioua diJlioulty. At 
present the irregular worker does not work up to his limit, and 114 
1I01U8 is a long enough week for thoae who acquire regular habite of 
work. We also reoommend that employers should make experi
ments during the period available to 'them before the further reduc
tion of the daily limit is made. In partioular, we should like to 1188 the 
pollllibilities of 10 a.nd 9 hour shifte explored, as well aa the more llBl1IIl 
8 hour shift. The 10 hour shift isalready in opellltion in more tha.n 
one mine and it may well' prove a useful halfway'etep, if the interva1 
between shifta is properly utilised in clearing the output of the earlier 
and prepariDa faollities for the later shift. 
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TheEuluaiOl1 01 W_ 
The second important change recently made in the law relating 

to minea is the introduction of the regoIations for the prolnoition of 
employment of women underground. Powerto,make such regoIations was 
given in the Act of 1901 and renewed in 1923, but it _not exercised until 
1929 when, after long discussion, the Governor General in Council made 
thepresentregolationa. Theirefiectistoexcludewomenfrom underground 
workings forthwith, except in exempted mines, •. ~, except in coal mines 
in BeogaI, Bihar and Orissa and the Centza\ Provinces and salt mines in 
the Punjab. In these exempted mines the excl1ll!ion is to be gradual ; the 
employment of women underground after 1st July 1929 haa been limited 
to " percentage of the total underground labour force, 29% in coal mines 
and 40"10 in salt, to be reduced by 3% and 4% respectively each year, so 
that after 1st July 1939 women will be entirely excluded from under
ground workings. 

Elfeelll in lIetaiJiferow1l1iues. 
The exempted mines included all but 3,000 women employed 

underground in 1928. Of these 3,000, nine-tenths worked in the mica 
minee. The owners informed us that they would find diiliculty in re
placing the women workers, but the Chief Inspector's report for 1929 
seems to indicate that this diiliculty is being Sll1'I!lounted. In the 
Punjab salt mines, where we found """,e diiliculty in obtaining accurate 
figures of the numbers of women employed, we were told that the ques
tion of exel1ll!ion was not expected to arise for one or two years: mean
wbile fresh women workers were being employed. We recommend that· 
this practice be discontinued. 

Elfeelll in Collieries. 

In collieries, the immediate results of the regulation have 
ezceeded expectationa and the table below givea the relevant figures 
of aTer&ge numbere employed. 

Woman. K .... 

Catet!o13' of __ • 

1928. 1929. 1928. 1_ 

!In-t pvuad .. . . . . 28,~ 21.880 68,m 71.021 

Opoa-'" .. .. . . 8,01' 7,8C1i 9.443 10,7118 

8mfMo .. . . - .. 18,Ma l!,e&! 38,097 87,1MI6 

ToW .. ",87! 42,.77 1.1.,267 1,23,181 

The elIeeta of this change must be incteaaingly felt &8 time goes 
OB, lIut in BOme direetiona are Bot diilicult to foresee. First and most 
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obvious is the loss of wages to the women, foz whom alternative employ
ment is not available IUld, ,where. theee are the wives oz connections of 
the male workers, a coneaponding reduction in the family income. 
Against this, in the opinion of competent observers, mnet be eat the in
creased effort evoked by the new conditions and greater regularity of 
attendance on the part of male workers. H this proves to, be the case, 
the change will be all for the good; but the adjnetment is not likely to be 
easy and, for some years, special importance mnet be attached to pro
viding every possible method of increasing the miner's effi.ciency. We 
recommend thet, in order to mitigate hardship amongst women excluded 
or about to be excluded from undergr!>und w!>rkings, employers should 
reserve for them vacancies occurring among surface workers, wherever 
practicable. Secondly, since the work of women underground has 
been the loading of the cut coal into tubs, in future this work will have 
to be done by some other means, either by the coal cutter himself, by male 
workers or by machinery. Figures for 1929 show that the number of 
male l!>aders has increased from 8,774 in 1928 to 12,592 in 1929, i.e., by 
43%, so that this adjuatmeut should not be difficult. Thirdly, the 
release of so many women of the miners' families from the induatry 
should make possible the raising of the miners' standard of home life, 
with a consequent increase in their efficiency, to the benclit of employer 
And employed. But this advantage will not be gained without effort 
on the part of the employer, for, unless conditions of life on the collieries 
.are impr!>ved, miners will not bring theiz women to the mining areas when 
theiz power to earn is gone, and these areas will not escape the evils result
ing from a marked. disparity in the sex ratio. In our opinion the intro
duction of improvements is not oulya moral obligation but is also dicteted 
by the interest of the employer. . 

. The Ten Year Period. 
We have given consideration to the suggestion made before 

ua that there should be a shortening of the ten year period which has to 
elapse befom women are completely excluded. It was suggested to ua 
that the period would be shortened in practice, and that by 1934 there 
would be few women working underground. The employment figures 
for 1929 support this view. We truat the forecast will materialise, but 
in any case no recommendation of ours could take effect until a large 
part of the period had already expired. It is nnwiseto disturb an 
arrangement which was the outcome of so much discussion and, we 
therefore, make no recommendation for the statutory reduetion of the 
period. 

()peu WorkiDp. 
The regulations for the' exclusion of women do not apply to 

quarries and open workings, and some witnesses suggested that they 
should be extended to them. In theiz opinion the limitation to under
ground workings gives an unfair advantage in tha market to coal raised 
from quarries. In particular, ooncerns working aecend olass ClOIIl. feel 
themaalves handicapped in competing for the railway market with coal 
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from railway collieries, much of which is got from open workings. This 
last grievance has been removed by the voluntary adoption by the Rail
way Board of the substance of these regulations in the quarries under 
their control, and we have only to consider the question in reference to 
quarries in private ownership. Our view is that the existing regulations 
involve as great a disturbance of the economic positipn of women in the 
coalfield as is desirable at present, and we are' not in favour of their ex
tension to quarries on any grounds other than those of health. We 
think that arguments based on health considerations would be met by 
limitstion of the permissible load for women where the depth and lead 
exceed a certain number of feet. The exact standards are a matter.for 
expert consideration and we would leave them to be fixed by the Mining 
Boards on the advice of their technical and medical experts. We 
recommend that the Board, having fiud the stanWj.rds, should register 
those workings in which they find they are exceeded, and require the 
managers of them, by regulation, to serve out to women in their employ 
baskets of a size not to exceed, when loaded, the maximum weight pres
eribed. We do not recommend any restriction where the depth and 
lead are I .... than the prescribed standard. 

Method of SelectiOD. 

We have one other recommendation to make in connectioo 
with the exclusion of women. It is clear that the next year or two 
will raise a difficult problem in the selection of those who are put out of 
work in compliance with the regulation. One mine at least has evolved 
" workable system, but, on the whole, insufficientoonsideratiOllhas been 
given to this matter and we think that, having regard to the consequences 
of exclusion to the individual woman, as well as to her family, the industry 
should devise a fair and workable system which could be recommended to 
managers faoed with the nooeesity of excluding considerable numben in 
the near future. To this end we reoommend early joint consideration 
of the matter by representatives of the employers, the workem and the 
inspectorate. 

Age III EmplO7lD8llt. 

Under the present law, children mider the age of 13 years may 
not be employed in mines either above or below ground and there are no 
half timers. We are of opinion that the starting age should be raised 
yet higher and, since no large number of young pelIIDns is employed, 
this could be done withont detriment to the industry. We recommend 
that no child under the age of 14 years should in future be permitted 
to work in or about the mines. 

Incidlll1ee of Accid8lliB. 

As is proper, a large part of the Act, and of the regulations and 
~es made under it, are directed to questions of safety. Up to 1923 the 
mspectorate waa almoet completely occupied with safety matters and, 
partly in conaeq_, this side of the regulating machinery. is in advance .. 
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of that which deals with conditions of labour. The table below givea 
figures of accidents in mines since 1919 :-

Oollieri ... Other miDeo. 

You. 
'No. No. No. No. 

10d;0 
per per per 

P....,,,,, Persona 100,000 P""",us 100,000 ~ 100,000 
kI1lecL em· injured. em· killed. om· injured. em· 

ployed. ployed. ployed. ployed. 

-, 

1919 260 127 3" IllS 52 88 68 IlS 
1920 172 98 ll40 135 63 91 61 106 
1921 267 135 278 146 36 61 71 120 
1922 209 ' ll3 243 132 34 77 37 129 
1923 332 182 241 132 IlS 106 103 107 
1924 230 123 299 160 61 72 125 176 
19l!6 186 107 373 215 47 68 123 152 
1_ 171 100 367 215 68 63 173 193 
1927 181 llO 467 277 66 63 256 246 
1_ 218 193 466 277 41 40 228 220 
1929 194 117 446 269 72 69 227 218 

It is lllIfortnn&te that there has been no marked or regular decline in 
the accident rate of recent years, but we accept the evidence given to us 
that ,in the collieries there has, in fact, been progress in the prevention of 
accidents, even though it is concealed by factors tending in the opposite 
direction. Gradual exhaustion of the easier seams entails deeper mining 
and increasing resort to pillar extraction with an inevitable increase of riake, 
while the steady improvement in discipline and regularity of work is 
without doubt tending to greater 38fety. In the case of coal mines, 
we think that the presence in the mines of excessive numbers at certain 
periods also increases the accident rate and that a better level of individual 
output, with shortsr hours, better disciplined working and better health 
,among the workers, will all tend to lessen the incidence. 

Reporting of Aceidenis. 

Statistics 88 to non-fatal accidents are confined to those causing 
eerious bodily injury, and the number, though low, has shown a aubs
tantial increase during recent years. We believe this to be due to better 
reporting and more accurate olassification, rather than to a real in_ 
in accidents, At the same time we are not satisfied that the information 
available in regard to non·fatal accidents is adequate. At present 
fatal accidents and those involving permanent loss of, or injury to, 
sight or bearing, fracture of a limb or enforoed absenoe for 20 days musi 
be reported by telephone or telegraph to the inspertol' and in writing 
to the Chief Inspector, through the District Magistrate. We would not 
disturb this arrangement, but we would add to the law a require
ment that a report of aU accidents likely to involve enforced absence 
in excess of the waiting period under the Werkmen's Compensation 
Act should be sent each week to the Chief Inspector, throngh the 
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District Magistrate. We recommend this both for the better mainten
ance of safety statistics and for the better check of the working 
of the Compensation Act. 

Training of the Miner. 

The incidence of accident.. is closely related to the character 
and skill of the labour employed. For instance, in Indian mines the 
untrained culti .... tor may be allowed to work at the face on his first day 
underground and, in the best of mines, the worker's illiteracy incresses 
the difficulty of protecting him against danger. A large &taft of trained 
men is maintained at most mines to look after the safety of miners, bnt 
conditions at the face change quickly and safety depends to a great 
extent on the skill and experience of the miner himself. We would 
invite the attention of employers to this factor in the safety of the mine 
and, while we do not think that statutory regulation is possible at the 
present stage, we suggest that owners and managers should ensure 
the newcomer not being started at work except under skilled super
vision. More adequate practical training is especislly important in view 
of the illiteracy and lack of education of the miner, for whom written 
warnings and instructions are of little use. In stone and oimilar quanies 
increased supervision of the use of explosives is especially necessary. 
First-aid classes are held in the major coalfields and, with the 
support of the inspectors, a fair number of men have been trained by 
this means. The ordinary miners should be encouraged to qualify in 
fust aid, and we suggest to managers the grant of inducements to this 
end. A.part from the practical use of such a qualification, the training 
in itself bas an educative value which makes it especially worthy to be 
recommended. 

Mining Boatds. 

The Mines Act provides for the establishment of Mining Boards 
for the consideration of proposed legislation, settlement of disputes 
between inspectors and owners as to bye-laws and consideration of ~ 
referred to the Board instead of to a court. These Boards have a govern
ment officer as chairman and, besides the Chief Inspector or his represen- . 
tative, inolude two nominees of employers_and two nominees of Govern
ment, of whom one is to represent the workers' interests. We recommend 
elsewhere that these Boards should be given the task of deciding the 
minimum assumed output to be taken for the purpose of caloulating the 
wages of underground workers; having :regard to this additional 
function and to our general view that the workers should be given a 
greater voice in the industry, we recommend that the workers should 
have the same number of nominees on:the Board as the employers, 
and that these should be chosen by Government after consultation 
with the workers' organisations, }Vhere these exist. 

Courta of Enquiry. 

Courts of Enquiry are :reguIsted by Sections 21 and 22 of the 
Act as well as by rules. We understand that rules now being drawn· up 
by local Governments will make it obligatory on the oourt to permit 

,,2 
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relatives, employers and trade union representatives to appear and 
examine witnesses ill an enquiry illto a fatal accident. We thin,k this 
desirable. We also recommend that ill Section 22 the word .. shall .. 
he substituted for .. may ", in order to make publication of enquiry re
porta obligatory. 

• Inspectorate. 
. Having regard to the numbers and distribution of mines in India, 

the staff of inspeetors employed is omaJI. It consists of one chief ins
peetor, three inspectors, five junior inspectors and one electrical iI1spector. 
For the administration of the Mines Act, unlike that of the Factories Act, 
the oentral Government .is responsible and appoints the inspecting staff. 
The Chief Inspector, whose jurisdiction extends throughout India and 
Burma, has his headquarters at Dhanbad, close to the main coalfields, 
and his close co-operation with the provincial Governments, together with 
the posting of certain inspectors at convenient centres in other provinces. 
has resulted in the satisfactory working of the system everywhere except 
ill Burma. In that province it has not been possible to station an ins
pector permanently, and, even if there were no question of the separation 
of the province, it would, in our view, he desirable for the Burma Govern
ment to take over the administration. Inspections increased from 56{ 
in 1919 to 2,388 ill 1929, the number of mines being praetically the S&IIle. 
Until 1923, the Department was almost wholly concerned with technieal 
and s&fety questions, but the Act of that year increased its work ill every 
direction. Since then there has been considerable strengthening of the 
staff and additional relief afforded by the reduction ill the number of coal 
mines since 1923. The exclusion of Burma should also he of material 
_istance. But the proper enforcement of the regulations dealing with 
the exclusion of women and of the new provisions regarding hours will 
necessitate a larger staff and our recommendations as to wsgee may also 
involve some furth~r expansion. We think that the matter should re
ceive early and sympathetic consideration. The mining community 
owes much to the high quality of the inspectors, and we would he 
reluctant to see any reduction ill the qualifications required. But 
some of the work, such as inspecticn of quarries and more frequent 
checking of registers, might safely he given to a claes of &sSistsnt inspector 
&1ld we recommend that this possibility he examined: we also recommend 
that provincial and district public health officers he given the power and 
duty of inspection in regard to health matters. We desira to caJl 
attention to one further point in connection .. ith administration. When 
substantial changes are made in the law, the industry .is entitled to look 
to the Mines Department· for &sSistsnce and advice as to measuree 
which it is necessa.-y to institute to conform to the new statutory po
visiona. We recommend that, in such cases, the Chief Inspector 
should take steps to confer with rep!eSelltatives of the employers and 
workpeople. 

Boarda of Health and Welfare. 

We have dealt in anotherchepter with the general subject of the 
health of the industrial worker and have made recommendations for the 
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improyement of health administration by Governments and local autho
rities. It seems appropriate, however, to deal here with "",other fo:rm 
of health administration which is in force in two of the mining areas we 
have visited and which was evolved to meet their special needs. Owing 
to frequent outbreaks of cholera and small-pox among the mining poppla
tions and with the primary object of preventing these epidemic diseases, 
new sanitary authorities in the form of Boards of Health were consti
tuted during 191ji and 1916 by the local Governments for the Asansol 
and Jharia mines areas. The membership of these Boards comprises 
officials, non-officials and representatives of the mineowners and royalty . 
receivers. Both Boards have been remarkahly successful in their main 
task. Not only have health organisations been built up to deal with the 
prevention of diseases, but medical arrangemente have been improved, 
sanitation has been controlled and the question of housing of labour has 
alaP. received considerable attention. The Jharia Mines Board, hav
ing more adequate powers, has perhaps made greater progress. In addi
tion, the Jharia Water Board, specially constituted for the purpose, has 
been ahle to provide a large and permanent protected water-supply. 
which is now distributed over more than two-thirds of the area under it" 
controL These are admirable achievements for which the mineownera 
must be given credit, the whole cost having been met from self-imposed 
cesses on owners and receivers of royalties. 

Eztensioo of HeaJth and Welfare Activities. 

As these Boards of Health have successfully served the purpose for 
which they were originally constituted, it is not eurprising to find that 
they should look for other jields of activity. These lie to hand and have 
been already explored to some extent. For some years PlISt the Asansol 
Mines Board of Health has maintained three certificated midwiveS to give 
free attendance and advice to the women of the mining settlement. 
The Jharia Mines Board has at present under consideration the coristruc
tion of a central hospital, the extension of medical relief for women and the 
provision of maternity-relief and child-welfare centres. Some months a!!" 
the Jharia Board also sanctioned an experimental maternity scheme, and 
in Novemher 1930, a Maternity Supervisor was appointed to supervise 
the work of mid wives employed on a group of collieries in the centre of 
the coalfield. We deal in another chapter with general welfare activities, 
including t1!ose specifically affecting women, but we believe these to be 
legitimate extensions of the Board,,' activities, and we recommend a 
policy of steady growth along these lines. In order that no doubt may 
&IIise as to the functions whir h the Boards may legitimately assume, 
we recommend that the Mining Settlement Acts, which provide for 
the control and sanitation of these areas in Bihar and in Bengal, should 
be amended accordingly and that the Boards be re-named Boards of 
Health and Welfare. We also recommend that each Board should b8 
enlarged 80 as to give increased representation to employers and to 
include representatives of the workers, chosen where possible in consulta
tion with their organisations, and at least one woman member. 
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Health in Giridih. 

.As this is one of the oldest eatab1iahed mining areas in India 
and the bulk of the property belongs to the State, cireumsta.nces would 
aeem to make both an opportonity and a claim for model conditions. In 
actual fact, the physique of the people is poor, the general standard of 
health appeared to us to be unsatisfactory and water supplies and sanita
tion were defective. The health control is in the hands of a Railway 
District Medical Officer, whose headquarters lie outside the area. The 
immediate supervision is carried out by the hospital assistant surgeon, 
whilst the sanitary inspectors work under the control of the Superintend
ent or the District Engineer. We "recommend that a full·time resident 
medical officer with public health qualifications be appointed forthwith 
and that a complete re-organisation of the health staff be effected. Only 
then will it be possible to carry out the many improvements calling for 

• attention. 

Educational Facilities. 

Another activity of the Boards 'of Health and Welfare 
should be co-operation with the Government in improving and extend
ing educational facilities. During our tour we visited a number of 
schools lind heard a considerable amount of evidence as to the available 
educational facilities for the children of miners. In the Aaansol area we 
came across a school run by the miners themselves, and evidence was also 
given of another such school in the Dhanbad area. We were throughout 
struck by the fact that success depended very largely on the attitude 
of the company managers, and that, in some cases, colliery schools 
were -attended only by the children of clerks and higher grade 
workers, especially where managers did not directly encourage the 
attendance of the children of actual workers. In the Giridih colliery 
area no less than 17 schools are being run, and the extent of education 
among the children was ~arkedly in advance of other mining areas. 
The Superintendent of the East Indian Railway Colliery Department 
stated that the management had exercised a form of compulsion in the 
matter of education for more than a generation, but that the miners now 
willingly send their children to school. In the Jharia area, where many 
different companies 'are involved, no such scheme operates and, indeed, 
the number of schools, both Government and colliery, has fallen eince 
1927 from 99 to 88. In his most recent report, the Chief Inspector of 
Mines emphasises the absence of any concerted movement in this area 
to bring the children of the worker. under the provisions of the Bihar and 
Orissa Primary" Education Act of 1919, although children under IS 
years have been excluded from the mines 'since 1924. In view 
of this foot and as alternative employment for even the older children is 
ac&rce, we would preas for the introduction of compulsory primary educa
tion in the coalfields. We have suggested elsewhere that Government 
should adopt the British practice of giving percentage grants towards 
expenditure on health and welfare measures, and this method 
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might be extended to approved activities of Boards of Health and 
Welfare in relation both to health and welfare and to educa
tion. In the salt mines of the Punjab no educational fa.cilities are 
provided either by the Sa.lt Revenue Department or by the Punjab Govern
ment. There are, however, District Board 'Schools both at Khema. 
and at Dandot, and an infant school at Wa.reha.. We suggest that the 
s&!t Department and the Punjab Govmnment should co-operate with
a view to the introduction of compulsory education in the Salt Range. 
We agree with the Chief Inspector of Mines that, in the case of the here
ditary ealt mineJ:8 of Khewra., there is a field for the introduction of ele
mentary education for both boys and girls on lines suited to their special 
circumstances and geographica.l isolation. 

Conclusion. 
Before we lea.ve the mines, we wish to emphasise the 

fact thet many of our recommendations, while designed to benefit 
labour, should equa.lly benefit employsrs. In India., minerals and 
especially coal are so disposed that a large output per heed should be 
possible. Such' ou/j>ut is not obtairuid, nor can workers with a low 
standard of life be expected to produce it. Improvement in the standa.rda. 
and efficiency of the workers will Bolve many of the difficulties of the 
mining employer and must be secured by better health, shorter and more 
regular hours and more mechanical a.ssistance. We are convinced that 
our proposals and better organisation will bring about a substantial 
improvement in the economic position of all engaged in the industry. 
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CHAPTER IX.-RAILWAYS. 

In this and the following chapter we des! with questions affecting 
-labour on milways. During the three quarters of a century of their 
existence, service conditions have been crested which now constitute 
numerous and varied proble1Illl requiring special attention. In this 
ohapter are indicated the extent of the railway systems and the natUre 
of the administrations responsible for their working. We describe the 
methods of recruitment of workers and recommend more extensive 
use of employment officers and selection committees with a view to the 
elimination of complaints regarding appointments and promotions. We 
deal with the Iaek of uniformity in holiday and leave rules and goon to 
discuss in some deteiI questions of wages, including methods of pay
ment, standardisation, provident funds and deductions from earnings. 

Ii>. the foIIowiag chapter we refer to hours of employment and 
to the desirability of giving fuller effect to the provisions of the ratified 
conventions relating to hours of work and rest periods. Suggestions 
are made for desling with appeals against discipIinsry actions with 

. a view to removing grievances about insecurity of service, and then pro
posals for improved methods of regulating the relations between admin
istrations and workers are discussed at some length. We make recom
mendations for setting up joint standing machinery, including Local and 
Divisional Committees, Railway Councils, a Central Board and finally 
a Tribunal to which reference may ultimately be made in the event 
of preceding negotiations not resulting in a settlement. The chapter 
ends with a reference to health and welfare activities a.nd to other 
matters which are dealt with in greater deteiI eIaewhere in our 
Report. 

Railway Systems. 

Railways in India cover a wide expanse, the total routs mileage 
of 41,000 miles being in excess of that in a.ny other country save the 
United States of America. With a total stsft of over 800,000, the mil
way administrations are the largest employers of organised labour in 
India, and their working policy as regards wages a.nd other telIIll! of 
employment resets to seme extent on industrial labour conditions through
out the country. The earliest railways in India were short lines con
structed in the vicinity of Bomhay, Calcutta and Madras between the 
years 1853 and 1856 by compa.nies incorporated in Eugland. It was 
not long, however, before the Government of India definitely adopted 
the policy of direct construction and ownership, and although a system 
of Construction a.nd management by the agency of companies oontinued, 
there has been a gradual change-over, until now 72 per cent of the total 
route mileage is owned and 45 per oont is directly managed by the 
State. Forststistical purposes, Indian Railw&y systema are divided into 
three cIaases. namely, CIass I. where the gross earnings of the system 
reach &S. 50 lakha in a year; CIass n. where they are less than tha~ 
amount and more than &s. 10 Iakhs, and Class m. where they are not 
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more than Rs. 10 Iakhs. Class I systems have a total route mileage 
of 37,000, and the others of 3,000 and 1,000 miles respectively. 

In accordance with our terms of reference, our enquiries have 
been limited to the lines running through British India only, thereby 
excluding from our survey two CIass I railways with a route mileage 
of 2,000 miles and employing about 23,000 workers. Of the remaining 
twelve CIass I railways, five are state-owned and state-managed, five 
are state-owned and company-managed, and two are both owned and 
managed by companies. We have reeeived written evidence from each 
and in addition have had the ad-vanta"ae of hearing evidence given on be
half of nine of the administrations and of workers' organisations connect

. ed with eight of them. Our arrangements did not permit of oml evidence 
being taken in connection with the two company-owned railways or 
the smallest state-owned company-managed line, employing between 
the three about 50,000 workers and covering a route mileage of less than 
4,000 miles. There was also submitted to us written and oral evidence 
from the members of the Railway Board, and we desire to -express our 
appreciation of the assistance rendered us by them and by railwaymen 
generally, while making detailed enquiries into the working conditions on 
the difierent railways. 

Railwa:r Administratioa. 

Before proceeding to state the resnlt of these enquiries, it i& 
necessary to refer to the position occupied by the Railway Board in the 
administration of Indian railways. Control over the operations of the 
railway companies was at first secured through the appointment by the 
Government of India of consnlting p.ngineers and later through adminis
trative and secretariat appointments in the Public Works Department 
of the Government of India. A Railway Board was constituted in 1905 
and reorganised in 1922 when a Chief Commissioner was appointed to 
act as President without being liable to be over-ruled by his colleagues 
on the Board. In 1924 a Financial Commissioner was added and from 
that date until the spring of 1929 the Railway Board consisted of four 
members, one of whom dealt with general administration, personnel 
and traffic subjects. The transfer of more milways from company 1;<> 

State management and the increasing complexity of the labonr prob
lems necessitated the addition to the Boaid of a special member to 
deal with questions concerning staft in general and labour in po.rticnlar. 
This member has the assistance of a Director and Deputy Director of 
Establishment and since 1929 the problems of railway IaboUO have been 
receiving special attention. 

The Railway Board i. directly responsible to the Government 
of India for the administration of state-owned railways managed by the 
State and have complete administrative authority over the general 
managers or agents ofthese railways, to whom considerable powers have 
been delegated. Within the grants at their disposal, the agents are 
competent to create most of the higher subordinate and all the lower 
posts and to ~t additional pay to individuals; they also have fnll 
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eontrol over the non-pensionable subordinate establisbment in matters 
of appointment, promotions, dismiBsals, leave, etc_ In the case of 
company-managed railways, the agents are primarily ~onsible to 
their respective Boards of Directors, who enjoy extensive powers in 
administrative questions. In financial matters their powers are on a 
par with those exercised by the agents of state-managed railways and. 
the budget demands of company-managed lines are subject to scrutiny 
and approval by the Railway Board. In establisbment and labour 
questions, the Railway Board states it is not in a position to enforce 
its policy on the company-managed railways. It can suggest reforms 
and improvements, but the men employed on such railways are the 
servants of .the companies concerned and, while it has been the 
custom for company-managed railways to give· due consideration 
to the suggestions of the Railway Board, there has been no 
uniformity of practice in the treatment of labour matters. There 
are factors peculiar to each railway which have an important 
beving on the conditions of labour pertaining to that particular 
line. Among these are the langth of the railway, the territories 
throngh which it passes, the climatic. ethnological and other 
features peculiar to those territories the intellectual and industrial 
progress. made by the people living therein, the. scope such progress 
afiords for the satisfactory recruitment of railway labour and the other 
avenues of employment open to labour. Not less important are varia
tions in the nature and extent of the traffio available and in the earning 
capacity of one railway as compared with another. As an offset to these 
factors may be placed the natural tendency for each railway to be 
aftected by any scheme of improvement in conditions on an adjacent 
line. a tendency strengthened by the workmen's assocIations which are 
not slow tc claim, and press for, the extension of similar schemes to 
their railway. The general working policy of the Railway Board, as a 
eentral eontrolling body representing the· Government of India, acts 
as a co-ordinsting ferce, while the Indian Railway Conference AssocIa
tion, to which we refer later, alsc makes its influence felt when labour 
questions aHecting more than one railway are under oonsideration. 

Recruitmllllt of Labour. 
We now proceed ~ a detailed examination of the conditions 

obtaining on Indian railways and of the problems to whioh they give rise. 
The supply of labour available locally is generally in excess of require
ments, eXQIlpt in outlying areas where the looal supply is supplemented 
by immigrants from distant p81ts. Temporary labour required for the 
OOu..truotion of new lines or on large open-line works is woually recruited 
locally or imported by contraotors to wb,om such works are let out On 
oontract. These workers. however, form only a small proportion 
of the great body of labour employed on r&ilways. The main w.sses 
of employees engaged in the maintenance and running of railways 
may be divided into mree groups. namely :-(1) labour employed in the 
~ngineering department on the maintenance of the permanent way; 
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(2) labour employed in the transportation and commercial departments, 
inoluding station, running and shed staffs; and (3) labour employed 
in the workshops of the meehanical departmente. 

Engineering. 

The engineering department gives employment to the largest 
single class of labour, namely, gangmen who are largely unskilled and 
consist mainly of hereditary agriculturalists with a decided preferenoe 
for agricultural work. AB a result, being generally recruited locally, 
they are Jnclined to absent themselves at sowing and harvest seasons 
in order to work on the land. They axe engaged by the permanent 
way inspectors who also appoint the semi-skilled workers. The skilled 
axtisans are partly recruited by these inspectors or by works sub
ordinates concerned. We recommend that proper registers be kept of 
all workers appointed to this department and that inspectors and other 
officers concerned should be required to report appointments and dismissa,ls 
without delay for entry in the registers.· These registers should be 
regularly AXlilllined by administrative and personnel officers with a view 
to ascertaining whether the labour turnover is larger than it should be 
and, if so, to taking immediate steps to remove the causes. 

Transportation and Commereial. 

The transportation and commercial departments cover a wide 
range. Porters and other unskilled workers about the stations are 
usually recruited by station masters or traffic inspectors. The latter 
also appoint pointsmen, signalmen, shunting porters and other 
semi-skilled labour, while· artisans and other skilled workers are 
appointed by senior subordinates. We recommend that, a8 in the case of 
the engineering department, appointments to and dismisaals from all 
these posts be reported and proper· registers kept and examined. 
Similar procedure should be adopted for the appointment of fitters, 
cleaners and similar workers in the locomotive sheds. We further 
recommend that £temen, shunters and drivers should be &elected 
for appointment and promotion by selection boards or commit
tees as is already the practice on some railways for signallers, 
assistant station masters, guards. goods and coaching olerks, and other 
literate employees who are required to pass examina.tions. We are 
informed that the system of recruitment by aelection boards or com
mittees is nOW being more generally adopted in the case 01 the staff 
required to fill thoaeoategories claBBed as literate and also claaaea in 
which employees start as apprentices. This system should tend to 
eliminate possibilities of personal biss and favooritism. We therefore 
recommend that it should be put into force On all railways in connec
tion with both recruitment and promotion of employees in all these 
olasses. We welcome the increasing provision of opportunities for 

Airaining and apprenticeships as the -extension of these facilities will 
be of immense assistance in securing increased efliciency. Sons and 
other near relations of railway B'7""'lts, particularly those living in 
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railway colonies, have a special claim to enter the service, and we 
therefore recommend that, wherever possible, facilities for suitable 
education and training be afforded them. Elsewhere the question of 
education of workers and their children is dealt with ; but, in view of the 
policy formulated by the Railway Board as the result of the recent 
enquiry by an officer of the Indian Educational Service, Our opinion 
is that existing facilities should be continued until such time as suitable 
alternative provision is made. 

Mechanical Workshops. 

The other important class of railway servants to be considered 
is that engaged in large workshops, usually locomotive, carriage and 
wagon shops, where labour is recruited as and when required. 
The supply of unskilled labour is plentiful, and the ~ral prac
tice is for candidates to be appointed by works managers on the 
recommendation of foremen. It appears that, as a rule, semi-skilled men 
are recruited by promotion after acquiring Some skill and experience in 
the unskilled ranks, and some ultimately develop into skilled workers 
earning promotion according to merit. Other skilled labour is obtained 
from outside applicants trained in particular trades and, to a small but 
incresaing extent, from apprentices drawn from literate or semi-literate 
classes and trained in the shops for periods of from four to six years. Un
like the maintenance staff and those grades who perform their duties along 
the lines under conditions that make the adoption of new methods of 
recruitment difficult, if not impracticable, large bodies of workshop 
employees are concentrated in particular centres and live and work 
under conditions that lend themselves readily t.o improved systems 
of recruitment and appointment. Already the recruitment of 
labourers and artisans in some of the mechanical shops is arranged by 
labour bureaux. These, with the assistance of the works managers 
and foremen concerned, select men who, after suitable tests under 
the supervision of employment officers or assistant employment 
officers, are rated according to ability by those officers and appointed 
accordingly. We believe that this system could be developed and, 
together with the system of selection boards or committees already 
mentioned, would enable almost aU the employees in the larger work
shops and many of the lower paid workers at large stations to be 
recruited, appointed and promoted in a manner thet would go a long way 
towards removing grounds for complaints of favouritism and bribery. 
These principles, if more widely applied, should prove of the 
greatest value, not ouly to the workers in the lower grades, but 
also to the supervising and other stall's against whom oomplaints 
are made. _It is naturally difficult to obtain direct evidence from 
either give ... or takers of bribes, but there is.. widespread belief that 
employm ..... t and promotion can be materially .... 'listed by methods 
which ought not to be possiJ>le in highly organised services. The 
elimination of bribery depends most upon the spread of knowledge and 
the development of character. Its complete elimination, therefore, 
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will take time, but the railway aCmjnjstratiODJI can materially assist by 
making known to all employees and applicants for employment that 
under no ciroumst&oces should bribes be offered. All new entrants should 
be handed a printed statement of their duties and rights in the SE'rvice, 
which should also contsin a warning to the effect that evidence of the 
giving or receiving of bribes will result in the ser:ices of those concerned 
being summarily terminated. The general adoption of regular scrutinies 
of registers of lower grades of labour and the appointment and promo
tion of as many grades .... possible with the aid of labour bureaux 
and selection boards should greatly assist in removing causes for 
complaint. 

Medical Examination. 

Candidates for employment are required to undergo a medical 
examination by railway medical officers who decide whether or not 
applicants reach the prescribed standard of vision and general physical 
health. Further examinatiODJl take place as and when cODJIidered neces
sarybythe administration and its medical advisers. If a worker, after 
being confirmed in the service, is required to undergo a further medical 
examination, it seems fair that, in the event of an adverse medical report 
being received, tha worker should be afforded, if he so desires, the right 
to he examined by an independent speeialiBt. We suggest that the selec
tion of these specialists should be made by the head of the JIIedical De
partment in each province. The report of such specialist should be for
warded to the appropriate administrative officer ofthe railway concerned. 
To prevent unnecessary appeals, a reasonable deposit should accompany 
the appeal against the certificate of the railway medical officer and be 
liable to forfeiture at the iDJItance of the specialist. Should a worker he 
considered medically unfit for the post held by him at the time of snch 
examinat.ion, every effort should he made to find him other work of which 
he may still he capable. 

BaciaI. Diserimmal;ion. 

A substantial amount of evidence was pnt before 118 on the sub
ject of racial discrimination. So far &8 railways are concerned, the term 
is generally 1l8ed to denote discrimination in respect of appointment., 
pay, promotion and other matters in favour of Europeans or Anglo
Indians; in the case of the latter, communal discrimination 
would be a more accurate term. When the railways were being built 
up, the officers and respoDJIible subordinate grades were filled almost ex
clusively from these classes, and in very early days educated Indiana 
did not seek employment of this character; Until recent years, prefer
ence 'Wall shown in respect of appointments and other matters to 
EuropeansandAnglo-Indians on aIlrailways and particularlyon company
managed railwa.ys. With the question of recruitment of offioers we are 
not directly concerned, bnt it may be remarked that the policy of Indiani
sation laid down by the Royal Commission on the Superior Civil Services 
in India in 1924 is now followed. The main field of controversy now is 
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that of ~~po~~ent to t~e bette~-pai? subordinate grades. The pr&
sent posItion 18 illustrated m the folloWIng table relating to twelve el_ 
I railways :-

Hmd .... 

Claa of employeeJ. 
Mualima 

Emopeauo. ~e. lIlldother Total_. 
Indlano • 

. 
GIIH_ om.... .. .. 1,394 160 619 2,078 

Su_teo drawing Ro. 2lSO 
per month and over .. 2,0t6 s.m 2,936 8,757 

Su_teodmwingleeatban 
Ro.2lSO per month •• 1,397 10,0M 736,_ 747,926 

4,836 14,001 739.919 758.758 

It has been stated to US that particular grades of railway service are 
reserved, in practice if not by rule, for Allglo-Indians and that other 
Indians seeking employment of that type have to enter on lower pay. 
Partly iIi consequence of this, the former cl&as receives advantages in 
respect of promotion and other matters which are not open to all. On 
behalf of the Allglo-IndiaDS it has been urged that they have a higher stan.
dard of living than other Indians, and that they cannot enter at the lower 
levels. 

The Government of India have declared their policy to be the 
elimination of racial discrimination, and we have been supplied by the 
Railway Board with a memorandum det&iling the steps which have 
been taken and will be taken to give effect to this policy. So far 
as those in the service are concerned, the memorandum observes 
that it is not practicable to withdraw coBcessions from those who 
enjoyed them before the policy of the eiiminat';on of racial discri
mination hagan to be aotively pursued, and this position is not seri
ously disputed. The question of future recruitment stands in a differ
ent category. Here the ordinary principle of recrujtment solely on the 
basis of merit without legard to race or community, is modified in two 
dileetiona. In the first pl&ce, the Government of India, in order to 
secure adequate representation of minority oommunities, have adopted the 
policy of reserving one-third of the vacancies in any competitive .xamjn ..... 
tion for the redress of marked communal inequalities. In effect this 
polioy means that if the minority communities ( ..... , MllIWIIllmB, Sikhs 
and others. including Anglo-Indians) do not obtain a third of the vacan
cies by simple oompetition, candidates belonging to these communitie& 
who are qualified may be preferred to better qualified candidates of the 
majority oommunity. In the second pl&ce. the Government of India 
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have laid it down that" no step shO'Uld be taken which would produce 
a sudden and violent dislocation in the economic life of the A:D.glo-Indian 
community" and that" in order to avert this danger, care must be taken 
in the preparation of schemes for recruitment to the subordinate rJill
way services, not to impose conditions which would in eifect seriously 
restrict the opportunities of employment on the Indian Railways which 
Anglo-Indians at present enjoy." Our difficulty in dealing with this. 
question is that both of these principles are based on considerations which 
lie entirely outside our scope. They have been evolved with refere:ncec 
not to· labour but to politicaJ iasues. In c0IUl6quenee, we are 
!lot in a position to review the question as a whole; this must be the 
conceni of those who are responsible for general policy, i.e., of the 
framers of the constitution, of Governments &Ild of legislatures. W .. 
would urge, however, in the interests of labour, the importance of 
doing all that is possible to remove what is at present a constant 801lrC\t 
of disoonteIlt and bitterness. The Government of India recognise that 
the second of the two principles does !lot stand in the aame category as 
the first, in that the eliminstio!l of the discrimination involved in 
it is their definits policy. We believe it to be in the interests of all 
concerned that definite steps be now taken which will lead in a 
specified term of years to the· progressive elimination of any form of 
discrimination as regards both appointments and promotions to all 
grades and classes, thus providing simultaneously for an increasing !lumber 
of appointments and promotions of members of other communities. All 
communities would then bow precisely where they stood and every 
year would thus see progress towards elimination. 

Holidays and Leave. 

We now turn to questions relating to holidays and leave. The 
position is complicated by the partial application of the Fundamental 
Rules and the introduction of various sets of leave periods that differ. 
not only between railway and railway but alao between simiIar depart
ments in the same railway_ The distinctions drawn betweenhigher and 
lower grades are very marked, 88 also are those between monthly and 
daily-rated servants. In the large workshopa where, as a rule, laboureI& 
are on daily rates of pay, it is customary to allow workers about 15 holi
days on full pay: on one railway the !lumber falls as low as 6, in another it 
rises to 20, _din yet another regular attendance may result in 29 holidays. 
on full pay, in addition to the prescribed weekly restday and some local 
ho1idays for which !lO pay is given. In one large workshop workers 
employed on montbly rates have leave determined aocording to sesles 
of pay; a worker of one ysar's service drawing less than Rs. 21 monthly 
is not e1igible for leave. but in common with others gets 16 ho1idays with
out deduction of pay; a worker in receipt of Ro. 4Ii monthly or over i& 
eligible for 15 days' casual leave annually on full pay, one day's privilege 
leave on full pay for eleven days' dnty. sick leave on half pay and special 
leave not exceeding six months on half pay. Yet in a similar large 
workshop not ~ny miles away under the aame administration, the same 



type of worker ea.rning &S. 45 mont1ily or over is not entitled to leave but; 
gets 15 holidays. Other railway. workers also are said to be,iillowed gazet
ted holidays accordingto the exigencies of the service, which in effect means 
that they are not allowed to persons whose duties are connected with the 
movement of trains. To compensate for this,labourers employsd in sheds 
and train-examining stations, station menials' and others usually placed on 
the same footing as workshop employees, are entitled to about 15 days' 
casual leave in lieu of holidays; but, owing to the lack of reserve and 
-other reasons, snch leave is not always obtainable. Indeed, it is eVident 
that many workers never receive any leave, although their duties require 
them to be on call every day of the year. On state-managed railways, 
several classes of monthly-rated menials earn leave under the Fundamental 
Rules, subject however to the condition that ' no extra cost 'is imposed 
-on the State. Yat on one of these railways, formerly under company 
lliBnagement, office menials of one year's service continue, under the old -
rules which were modelled on the Fundamental Leave,Rules, to".'be 
entitled to a month's leave on full pay, and other members of the menial 
staff are entitled to the leave privileges accorded to subordinate 
.staff. 

Revised Leave Rnles. 

The rules applicable to subordinate staff on 8tate-~ged 
milways differ widely from those obtaining on company-managed rail
ways. If the leave terms applicable to the subordinate staff, on state
managed railways in particular, were effective, in our opinion they would 
be too liberal and require revision. We do not believe it was the inten
tion of the framers of the Fundamental Rules that they should be capable. 
of application to all classes of railway servanta. In the recently ~ 
lea.ve rules issued for Government servanta employed in the Railway 
Department, an effort has been made to bring railway practice more 
mto line with railway service requirements. The 'no extra cost' 
(lOIldition is no longer to serve 88 a bar to lower grade employses taking 
leave; although such leave will not be cumulative. Provision has been 
made for leave on full pay, graduated according to service, £Or all workers 
-of three Or more years'service, with an amount of speciJied leave on half 
pay under medical Qertificate. We are of the opinion, however, that tha. 
leave rules are capable of further improvement, and recommend 
eontinued examination of the whole subject in consultation with re
presentatives of the workers. In the workshops, for instance, employees 
are able to avail themselves of the many gazetted holidays with full 
pay, while this privilege is not possible for workers in other hranches, 
most of whom for various reasons are unable to take full advantage 
of snob casuaI leave as is permissible in lisu of holidays. In our opinion, 
these and other different conditions of servioe should be taken into 
account in framing and determining leave rules. Under the new rules 
the grant of leave continues, subject to the exigencies of the servioe; 
it cannot be claimed as a right and may be withheld in oases of irregular 
attendanoe. An employee's right to leave must naturallI be subject to 
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certain qualifications and limitations, but these should be more clearly 
defined. hreguIar attendance, for instance, should be defined and, 
where the exigencies of the service at any time prevent an employee from 
going On leave, it should be made avsilable to him at a later time. Workers 
compla.in of the delay in de&ling with applications and of the difficulty 
in obtaining leave. The administrations in reply state that this is due 
not so much to inadequacy of relieving staff as to the genersl desire of the 
worl.ll""ple to take leave about the ssme time, e.g., during the marriage 
_no Workers must recognise that leave ca.tlhot always be granted when 
desired, but the administrstions should endeavour to maintain Wlerves 

adequate to meet requirements spread over the year. Whether leave 
should be taken within a year or allowed to accumulate, or whether both 
systems should operate according to the preferences of different eIasses 

. of employees, are matters capable of mutual settlement between the 
administrations and the workers or their representatives. Where it is 
posSible to arrange for leave to be cumulative, we incline to the opinion 
thet such leave should not accumulate for more than three years, te., 
if a worker is entitled to 10 days leave per annum, the maximum leave 
obtainable. at one time should not exceed thirty days. Specisl_ 
may uquire speeisl consideration, e.g., men serving in outlying areas, 
BUck. as Assam and Burma, and servants with long and approved service 
under speeisl circumstances might, in the discretion of the administra
tion, be given specisl leave without pay. Ordinarily,however, it should 
be possible to arrange for employees, after one year's continuous service, 
to be given the opportunity of annusllea ve, if desired. 

Labour Costa. 
We now proceed to a reView of the position as regards wages. 

We have received statements concerning the twelve principsllines operat
ing in British India which, according to the figures supplied in the Rail
way Board's memorandum, employed on 31st March ·1929 a staff. of 
758,756, including 2,073 gazetted officers,. but excluding contractors' 
labour engaged in various branches. Statements contained in the annusl 
reports of the Railway Board show the number and cost of sll stall 
employed on the twelve Class I railways on 31st March 1929, to be 776,042, 
_ting Rs. 38,46,12,603. This comprises superior and subordinate stall, 
including permanent and temporsry ,labourers on open line and con
struction work, but excludes contractors' labour. The figure of cost 
includes the salaries and wages of staff, bonus contributions to the pro
vident funds, gratuities, overtime and all other allowances, excepting 
traveIling or similar allowances not in the nature of extra pay. We have· 
been supplied with a further statement which, in addition, excludes 
gazetted officers and railway staff employed on construction and in mines 
and provides an anslysis of numbers and monthly cost of all subordinate 
staff, including permanent and temporary labourers employed in con
nection with open line working on 1st October 1929. W~ have extradted 
from this the following particulars of the ·totsl cost for the month 
of September 1929, inoluding the pay of this staff, overtime and 

1. 
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allowances as stated, but, not bonns oontributions to the provident 
funds or gratuities:- ' -

ToW. Per Total- Per 
A_ 

Depaotment. - .. _of ooot fo1o _of IIIDDtbly 
above. total. September total ooot per . 1929. ooot. worliOr • 

Bngi....,.;"g. i.e.., Porma- Ba. Re.. 
nentWaya.ndrelatedworka - .. ., .. 1M4,310 33 44,31.940 17 18 

T .... noporlaIio!o, ..... Train. 
Looo.. ~ and reIa.tive 
stall in a.nd Loco. 
sheds .. .. .. 146,658 19 '11,11,709 27 49 

C~ i .... stall at_ 
ti""" and in Goods sheds •• 118.607 16 46.46,1MO 17'0 38 

MflIllIaftiaJI W .. Wop. • ..... 
Loco •• Oarnage a.nd WII&OD ll!l1.4111 17 6O,49.1B1l 19 41 

EIeoIritloI_ 8ipc1 .. 22.293 '3 8,86,799 S'O 40 
-

BIoru, Mtdical, .04_. 
etc. .. .. .. 60,273 7 16.6S,251 8 38 

OjJico 81afJ at Head a.nd 
DivUicmal or District 0_ 
only. excludins workshops 38.200 0 28.82.271 10 10 

Total .. 741.73'1 100 1!,83,41,3B1l 100 S6 

This analysis shows that. while the engineering department8 
formed one-third of the tot&!. 8ubordinate statI, their pay amounted to 
only one-aixth of the monthly wages bill. with an average of Re.lS 
per worker. The transportation and commercial departments gave 
employment to rather more than one-third of the statI. with an aVe!
age pay of Re. «per worker. The 1000., carriage and wagon workshops 
with the electrical and sign&I departments absorbed one-fifth of the 
statI with average pay of Rs. 40 per worker. Excluding office staff. the 
average pay of the subordinate statI for September 1929 came to nearly 
Re. 34. Since then increased rates of pay have been granted to lower 
paid workers on four railways, which will raise the overall monthly aver
age to a small extent. In addition to the cash earnings of railway 
workers. there are a number of perquisites or payments in kind. e.g., free 
quarters. uniforms and olothing. which are mainly dictated by service 
requirements. and free pa8888. free medical attendance, educational and 
other concessions. It is not possible to place a value on these without 
detailed enquiry as to the extent to which such payments in kind are 
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actually received. The same may also be said of bonus additioJ18 tI1 
provident funds and gratuity benefits, espooially as we are informed that 
only about one-third of the workers are actuaJ. subscribers to Railway 
Provident Funds. The cumulative value of these concessiOJl8 and addi
tiOJ18 to ordinary wages is considerable, and those railway workers in 
receipt of them undoubtedly have advantages enjoyed by few industri.J 
workers. We have been furnished with comparisoJ18 of rates of wages 
ruling in different industries and deal with this question in another section 
of our Report. Here we need only express the opinion that railway 
service is becoming increasingly attractive, with the result that not only 
is a better type of applicant available, but the supply generally is in excess 
of requirements. 

Wage Movements. 
In pre-war days, wages were fixed in accordance with the rates 

prevailing in other industries. In recent years, however, rates have been 
revised to meet changed conditions in the cost,of living and improved 
standards of comfort, and, although there are differenoes of opinion on this 
subjeot, it may be aocepted that the law of supply and demand bas ceased 
to be the sole determining factor. Except in one or two cases, service 
agreements contain no reference to rates of wages, although achedules of 
rates are in existence on all railways. There is no uniformity of practice 
on the various railways or even in similar departments of the same 
railway. Pay generally is fixed on an inoremental hasis 80 as to 
admit of the grant of increases as an employee's _vice and age 
increase. Certain classes are divided into grades, and promotion from 
one grade to another depends on the oocnrrence of a vacancy in the 
higher grade and on the ~tability of the men for such promotion. 
M a rule the initial pay given is the minimum pay of the _Ie, although 
exceptions are frequently made, for example in the case of labourers 
and of men recruited for some workshops who, after trade tests, have 
their initial pay fixed according to skill. Complaints are made that there 
are too many grades, that men are blocked for years in lower grades until 
YaCaUciss occur in the higher, and that the wages of railway work8ll! are 
not based on the principle of a living wage. . 

Revisions 01 Wages. 
We have been supplied with statements regarding revisiollll of 

wages made during the war and post-war years to meot the changes in 
the cost of living. War allowances were given on various railways from 
1917 and increased from time to time, until they were merged in general 
revisions of the scale of pay carried out between the years 1920 and 1922. 
We are informed by the Railway Board that the soheme of revision was 
framed with due regard to the inc ...... ed cost of living in the various pro
vinces traversed by the several railways and that, as the lower paid em
ployees were particularly aflected by the increase in the coaf; of the 
necessaries of life, the percentages were fixed on a sliding soale, giving 
much larger proportionate increases in the lower grades. The following 
table indicates the percentages of increase over 1914 scales of pay, 

IJI· 
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which were merged in the general revision of 1920. Figures are given 
for each of six railways (Ao B. C. D. E. F.) operating in diiferent parts 
of the country and take no account of grain compensation or other 
allowances :-

Pre.war 
Peroentage inorease on railways with headqU61'ters in 

monthly rateo 
of pay. Punjab Bombay Bengal lIIadrao 

Bo. A B C D E F 

10 70 70 55 60 liO 36 
15 73 73 53 53 67 47 
lIO 85 85 liO liO 55 40 
25 62 52 62 52 44 48 
30 50 liO liO liO 37 40 
36 51 61 61 51 37 34 
40 liO liO liO liO 36 37 

In the c&se of some railways, where workers were receiving 
Rs. 6 and nnder. wages were raised to Rs. 12 in 1920. 

In view of the fall in the cost of living in recent Ye&l8, 
there was, in the opinion of the Board, no occasion to nndertake a further 
revision of a general character, although pey meantime has been im· 
proved in individual grades and classes, the resulting cost in the aggre. 
gate being considerable. We are also informed that an officer placed 
on special duty with the Railway Board reported, after an enquiry, that 
in the revisions of scales of pay immediately following the war, railway 
employees had fared appreciably better than looaI Government 
employees on corresponding rates of pey. The numbers of grades and 
varying scales of pay rising on an incremental basis, as well as promo
tions from one grade to another, make it diffioult to give a detailed com· 
parison of increases in wages. We have been furnished by the Railway 
Board wit.h statements showing scales of pay of important r.lasses. From 
these we have selected gangmen. pointsmen, ticket collectors and signal. 
lers as representstiv~ of workers whose wages are not materially a1Iected 
by overtime, mileage or other allowances. In the Appendix to this 
ehapterwegiveacom~oftheminimumscalesofpayoftheseselected 
grades on the six railways included in the above table. This statement 
allows the minimum rates ruling in 1914. 1921 and 1929; but, as these 
rates in some cases apply only to certain sections of the lines, we have given 
beth the minimum and the maximum scales in force in 1929 before the 
recent revisions sanotioned by the Railway Board came into effect. 

Figures have been supplied to indicate the improvements in 
wage earnings &ince 1914. Taking labour alone. '.e., all employees 
except supervisory and clerical st.aJI, the Railway Beard estimate the rise 
in the average wage in 1928-29 over that in 1913-14 as approximately 
124%, after taking into account a rise of 26% in the number of employees 
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on all railways. We recognise the danger of making comparisons of 
this description, in view of the expansion that has taken place in railways 
sinoe 1914, the increase in the volume of business handled and the conse
quential increase in staff and working C08ts. We have extracted from 
the annual reports of the Railway Board the following figures, showing 
the iruJreases sinee 1914 in route mileage, in traffic expressed in terms of 
passenger and ton miles, in working expenses and in staff numbers "nd 
cost ou the twelve Class I railways under examination, namely :--. 

1913-14. 1928-29. 
per 
eent 
over 

1913-14. 

Route mileage . . ., .. 30,ll33 34,689 14 

P_ miles (in miIIioos) .. .. 15,707 20,'105 3.2 

'1'011 miIeo (in milli .... ) . . ., .. 15,213 litl,- 39 

Working bponaeo fm lakha) ., .. Ra.3.129 6.961 122 

Number of employ ... (excluding_rue-
tion and contractor labour) ~. .. 59'1,415 751.896 26 

Coat of above in lakha .. . . Bo.l,362 . 3.726 173 

Coot after aJlmriDg for _ of 26% in 
n_ber of employees ., •• Re. 1.715 3.726 117 

These figures cover all staff, superior and subordinate, permanent 
and temporary, employed on open line, excluding construction staft 
and all 'contractors' staff. The 1928-29 figures, however, include bonus 
contributiona to the Provident Fund and gratuities not debited in 1913·14 
and to that extent differ from the pre-war year'. figures. Neverth.lel!8 
the comparison bears out the Railway Board's estimate of the increase in 
labour costs and gives an indication of the increase in earnings of 
railway workers since 1914. On the other hand, the index figures of the 
cost of living published in the Labowt Gazette of the Government of 
Bomb&y indicate a fall in the pereentage increase over July ISH from the 
1920 average of 90% to an average of 48% for 1929 and to 22% at the 
end of 1930. Althougb the position of railway workers gen." .. lly 
would appear to have improved considerably in recent. years, as regards 
both earning capacity and bnying power, the Railway Board recognise 
that accepted standards are being raiIoed, and what would have been 
regarded as satiafactcry even ten years ago is no longer suilieient. Early 
in 1929, therefore, they set on foot a Bystematie examination of the _viee 
conditions of lower paid employees, with the result that revised aeaIes 
of pay for these .employees have been sanctioned and put into effect on 
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tlmle of the state-owned and state-managed railwaya at an estimated 
annual 008tl of Re. 26 lakhs per annum. Revisions of pay have also been 
I!8Ilctioned for two of the eompany-managed railways, involving addi
tional expenditure of over Re. 6 lakhs annU&lly, anditis stated that else
where similar improvements are under diSmission. Moreover. enquiries 
... to the pay of other subordinate employees on scaIes higher than those 
recently revised or under revision have been instituted. We appreciate 
the difficulties caused by the present depression in trade and tealise that 
the extent and rate of the desired improvements are conditioned by the 
ability of the railways and of traffic to bear the additional expenditure 
required. It must be kept in view, however, that of 15,900 employees 
on the twelve Class I railways under review on 31st March 1930, 408,000 
or 54% were in reoeipt of less than Be. 20 per month. We recommend, 
therefore, that the oIaims of low paid workers to improved wage standards 
ahould oontinue to reoeive careful consideration from the Railway Board 
and the administrations conoemed. 

IIethoda o! PQIIl8Ilt 

Exoopt for piece-work, which is in vogue to BOme extent in the 
workshops of several milways, wages are rated by the day or by the 
month. As almost all wages are paid monthly, workers generally can 
be divided into those daily-rated monthly-paid and those monthly-rated 
monthly-paid. The workers in the low., carriage and wagon shops are 
practically an daily-rated. with the exception of those employed in certain 
ahops of two railways, who are monthly-rated. It hss been urged thet 
an workers should be monthly-rated so that those now daily-rated Insy 
be entitled to all the privileges open to monthly workers, including liberty 
to join provident funds. Already in some cases provision is made 
allowing daily-rated workers to join provident funds, and Istely orders 
have been issued under which daily-rated workers in state-managed 
milways, after three years' eervice, win be entitled to a month's noties or 
a month's pay in lien of notice. As few workers in other branches of 
the eervice are daily-rated, we recommend that. after twelve months' 
continuous service, all employees should be monthly-rated and, .... soon &II 

praetieeble. made eligible for an the eervioe privileges to which monthly
ratsd employees are entitled. In connection with proposals we make 
elsewhere, we should observe that we do not consider the monthly
rated status incompatible with payment at shorter intervals than a 
month. . 

We are informed that enquiries am being mads with a view to 
improving the system of grading in cases where incremental scales of 
pay are in force in order to meet complsintathatincrementa am tooemaII 
snd blocks in promotion prolonged. Time-acales, i.e., fixed periodioal 
increases. are in force in some departments and not in others. We 
oonsider these enquiries &bould be extended to cover the oomparative 
merits of the system of time-acales and that of beginners' rates increasing 
within a short period to fixed stendard mtes. The lattar aystsm appears 
to us, under eIisting conditions, to be suitable for application to certain 
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classes of railway workmen, e g., those engaged in maintenance' of per
manent way and works and in certain departments of workshops. In 
other branches of the service there may be difiiculties in eflectiDg changea 
in established custom, and we agree there is much to be said for a sj'lltem 
which, by the grant of increments for approV1ld service, encouragea the 
able &nd willing worker to attsin higher standards of skill'and efficiency, 
with incresaing rates of pay. Under either sj'lltem -the worker must 
be oatiafied he is getting a fair deal The oame may be said of the 
different syBtsms of piece-work and payment by results that have been 
introduced in severa1 railway workshops. They provide additional 
incentives to the industrious and capable workman to improve his 
output and increase his earnings. So long as it is understood that 
changes in method provide the only justification for alterations in bases 
of calculation (except in the event of mistakes clearly apparent to both 
employer and employee), we oonaider there is room for ertension of 
bonus and similar sj'lltema in railway workshops generally. 

Slandardisamm of Wages. 

We have been informed that more than one administration has 
already standardised wages,as:far as possible, for all grades of employees 
in each a:tea, witltminimum and maximum rates of pay for each class of 
each branch of the service. But, owing to the different oonditions exisfl. 
ingin various parts of the country, standard rates of pay have not been 
ned for the railwaj'll as a whole. Here, as elsewhere in the evidence 
we find indications thet replies to our enquiries have been made on the 
assumption that the practical difficulties in the way of standardisation 
on a national basis rule out the possibility of larger measures of standard
isation than have been attempted hithertO in this oountry. The Railway 
Board shows a better appreciation of the position. In referring to the 
benefits derived from organisation on a divisional basis, they state that 
ltandardiaation of wages on such railwaj'll is aimed at, due regard being 
paid to local conditions, and that it is probable the tendency towarda 
ltandardisation will become more marked as time goes on. We believe 
it is possible to ertenq this further and recommend that additional steps 
be taken to fix atsndard rates for similar classea and grades of labour, 
subject only to variation in districts where there are material dill'erencea 
in eoonomie oonditions. Existing disparities in wages and service oon
ditious, for instance, at centres which are. the termini of more than one 
railway and in workshops not :far from each other should be examin
ed, and, wherever possible, action should I)e taken to remove dieooatent 
oaWled by the preoent inequalities. 

Provident FImds. 

Complaints have been made of the working of Provident Funcl 
Rules, in particular that all employees are not eligible for membership. 
Provident Funds have been established on every railway in India, e:><C8pt 
one employing only 2,278 workers. Exclusive of atalf employed on 
eaMtmetion, there were 819,000 railway employees in India on Slat 
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March 1930, 460,000 or 56% in connection with ~te-m&ne.ged milwaye 
and 354,000 on other lines. The following statement gives figures 
of those in receipt (1) of leas than Rs. 20 per month and (2) of Rs. 20 or 
more and &leo shows the numbers of suheeribers to the State Railway 
Provident Fund and other Railway Provident Funds on 31st Me.reh 
1930:- • 

AD-lDdi& Railway employ.... Provide .. U'und au_belli. 

Railways. 
lD receipt lDreceipt lD receipt lD receipt of I ... ofBo.I!O of_ of Bo.l!O thaD p.m. Total. thaD Total. 

Ra.1!O ""more.. Bo.I!O p.m. 
ormore. p.m. p.m. 

State .. 240.011 226,_ _,456 2,109 138,593 140,702 
Oth ... .. 207,~ 146,648 353,602 9,308 106,197 114,505 

Totala .. 44.'1,066 371,093 8ItI,068 1l,41? 243,700 255,207 

12 ClaM! .. 468,113 360,796 758,909 10,_ 230,1411 240,946 
Ben .. 38,951 21.197 60,1.0 6l!O • 13,641 14,261 

This analysis shows that only 31 % . of milway employees actually sub
scribe to provident funds and that, while 60% of employees in re
ceipt of Rs. 20 per month or more are suheeribers, not 3% of those 
dmwing less than Rs. 20 monthly are members. No provision is made 
for workers drawing less than Rs. 15 monthly to join any of the provi
dent funds. 

Under the State RailWllo y Provident Fund Rules, workshop and 
shed employees are eligible for membership llnly if they are entitled 
to a month' 8 notice of termination of service and have completed 
three years' continuous service. All other permanent non-pension
able employees, excluding menials, are e1igibbo to snheeribe to 
the Fund, provided their pay amounts to Rs. 15 per month. No 
menial servant is allowed to subscribe to the State Re.ilway Provident 
Fund on any term.. Difierent interpretations of the term menial are 
found on difierent railW1loye. .Generally it is applied to the lower paid 
employees, who are more favourably treated 88 regards provident fund 
facilities on company-managed lines. On the latter lines all members 
of the staff, except daily-mtsd employees, are treated very much alike, and 
are usually eligible for membership if they receive not less than Rs. 15 
monthly. We recognise the difficulties in the way of low paid employees 
subscribing to a provident fund, but we feel existing conditions no longer 
warrant th!l distinctions dmwn against menials and daily-mted workers. 
We therefore recommend that, on completion of one year's continuouS 
aerVice, all employees should be eligible to join a provident fund, member
ship being optional fur those ",hose emoluments are less than Rs. 20 
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but compulsory for all dmwing &s. 20 or over, inatead of Rs. 30 per 
month, which is the usual rule. 

Gratuities. 

As regards retiring gratuities, we recommend that the limitation 
now placed upon the grant of a gratuity to a subordinate on retirement or 
l'88ignation after 15 years' qualifying service should be modified to permit 
of his voluntary withdmwal from the service, if so inclined, without any 
qualliication except that of adequate previous notice of his intention. 

Debila. 

The question of fines is dealt with in another section of this 
Report but we must refer here to deductions made from wages of railway 
employees under the name of debits. These are generally raised against 
the stali in l'88pact of (a) the issue of unneceasa.ry telegrams, (b)" loss or 
damage to railway property in their charge, (e) compensation claims paid 
by the railway to the public, where loss or damage to goods occurs while in 
railway custody, (d) undercharges in fares and freights and (e) short re
mittances and base coins. Figmes of actnaJ. debits raised and of the 
monthly pay of the members of stsIi concerned have been submitted, but 
not details of relative recoveries. We are informed that, in cases of loss or 
damage to railway property and to parcels and goods, debits are generally 
raised in the event of negligence on the part of the staff, different forms of 
punishment being used in other cases, according to circumstances. Under
charges in connection with fares and freights aocount for many of the 
debits and provide continuous ground for complaint". It takes some time 
for the undercharges to be detected in audit, and further time elapses before 
notice of them reaches the l'88ponsible parties. Figures supplied by one 
administration show that 40,648 debits of the totsl nlue of &S. 2,60,578 
were raised on account of undercharges during the year ended 31st October 
1929. Of the amount raised, Ra. 1,01,309 was withdmwn, Rs. 1,29,025 
was actually recovered and the halance of Ra. 30,244 was still outstanding 
on 23rd December 1929. We were ir.formed that the stsIi obtain recoup
ment for these dehits from the merchants. As we understand the position, 
the members of the staff against whom tbe debits are raised personally 
approach the merchants in the matter. This method was confirmed by 
the representative of another railway who explained that" most of these 
debits are not paid by the staff themselves but by the consignees. They 
are regular dealers at the stations, and out of motives of policy, I 
suppose, they pay the dehits". In our opinion this system of re
covery of undercharges and recoupment is undesirable. Evidence that 
details of debits were not kept in separate lists or specially consi
dered was borne out by instances brought to our notice of the same 
members of station staff having" debits raised against them month 
after month. Considerable hardship is caused to members of the staff 
by large deductions from their pay, which may be made months after 
the mistakes occurred. We understand that an officer has been placed 
on special duty to investigate and report on this question. We suggest 
that a special eliort should be made to get at the root cause of the trouble, 
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and to ascertain the extent to which it is due to deficiencies in rating and 
routeing methods or to inefficiency on the part of the staff. In any event, 
careful &nalysis of the numbers and amounts of debits charged against 
individual stations 'and employees should be made, with a view to the 
adoption of other methods of disciplinary action, We agree that the 
total abolition of debits is not feasible, but, pending further detailed 
enquiry, we suggest a system of maximum amounts bearing some relation 
to pay, with definite periods for recovery. 
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APPENDIX. 

---., -.. qf par qf ftlocIo4 -... qf I'IIil-r -. 
The __ 001_ of figuNa gi ... minimum ",teo; the Ian oolumn gi ... mu:i. 

IlI1UIl ..... of, or where there ..... group ... too the mu:imam aoot .. of, the hlgheot flI01lP. 
~ figuNaiD broo_ &how either the _am or the minimum of the Boole, .. the ..... 
-7 be. together with the _. ' 

101~ 1921. 1929. 
Category of _. Ra.ilwa.y. 

M'iD'n'nTI'. Minimum. lfiDhnum. YaDmum. 

1\0, 1\0, Ra. Ra. 
~ .. A 8 (--lI) 13 (-l'Il 13 (-l-17) (111-1-)22 t G

• 
6i(--lI) II (-14) 13(-17) (111-) 17 

B B.G. 71 12i lSi (III-) 28 
C 4 73/8 0(-13) (_1 28 
D 5 9 12 16 
E 5 12 12 16 
F 5 (-7il . Oil-lo) 101 211 

PoiJHene .. A ~(-Ui) 10 (-I-It) li(-I-I9) (I~)fi 

B{:. 
13 

10(-12) 13 (-46) 18 
.....i'ording 
to luool 
market 
... te. 

C No mini- 11(-1-18) 9 (-1-13) (23-1-) !4 
mumhed. 

D 7 13 II (-1-1&) (12-1-) 1& 
E 7 12 12 18 
F &i(-Til 10t(-+- 10i(-1- [Q.6-j-) l6i .. 12) 12) 

'l'ioket Collectoro .. A 20(--3--23 23 (--3--42) 23(~) (210-10-) 
--3--20 fiG 

B fl.G :} 2;-28) 
40 (-70) (109--) 1:10 

40(-70) B.G IiO no 
c 20 (--l>-.'IO) 30 (-5--45) 30 (-O-/j(}) 30 
D 20 40 28 (-2-<iO) K'!6-&-) 126 
E 16 21. 2O(-1t- (~)130 

S2t) 
F 17i(-2t-

22i) 
20(-2~5-

36) 
26 (-2t-36) (00-+-)80 

!ligna!,"", A 2O~ 22322 23 (--3--42) 23 (--3--42) (100-10-) .. 
I9CI 

2-25-
11-28) 

40 7. t G 1 25 
B B.G. 

40(-75) 

io(-6--IO 
80 70 

0 40 (-6--15 40 (-6--15 149 
-+-45) -0-65) --ii-6Il) 

D 80 80 80(~8) (1:10-10-) 

j21i(-2H6j 
200 

E 15 20 (70.:--) 116 
F 1&(-2t-20 2O{-21- 12i<-21--46) (95-+-) no 

87il 



CHAPTER X.-ltAILWAYS-contin-Z. 

HotmJ of EmplO)'llleni. 
The Interna.tiona.l Labour Convention relating to hours of work, 

adopted at W 88hington in 1919 and ratified by India. in 1921, presaribed 
that the principle of a 60 hour week ehould be adopted in factories, in . 
mines and " in such branches of railway work a.s shan be specified for 
this purpose by the comPetent authority". Provision for the 60 bour 
week was embodied in the Factories Act in 1922 and in the Mines Act in 
1923. The Convention relating to the weekly rest was adopted at 
Geneva in 1921 and ratified by India. in 1923. So:far as India. was con
cerned, the scope of this Convention was the ... me as that o( the Washing
ton Hours Convention, and the Factories and Mines Acts comply with its 
terms in respect of factories and mines. The provisions of the Conven
tions have thus been operative for several years in respect of the 136,000 
workers in railway workshops, but not in the small sheds not covered by 
the Factories Act. They &!so apply to the 25,000 workers in railway 
collieries. But the Railway Board found the application of the Con
ventions to other branches of railway activity a problem beset with many 
difficulties, and it was only after prolonged. investigation that an Act was 
passed in 1930 under which statutory rnIes have been frsmed to regulate 
the hours of employment and periods of rest of railway servants. . 

Ac&uaI Homs. 
. In railway workshops the normal hours· of employment may be 

... id to be 48 in a week of five and a half days, Saturday ·afternoons and 
Sundays generally being observed a.s holidays or rest days. Overtime, 
when worked, is paid at a fiat rate up to 60 hours per week and there
after at the rate of time and a quarter. In the larger 1000. sheds a three 
shift system of 8 hours each is worked and in the smaller sheds, where work 
is intermittent, two shifts of 12 hours a !lay or 84 hours a week. We 
are informed that the number of continuous and intermittent workers 

. who respectively perform more than 60 and 48 hours in the week is very 
small. The hours of work of the mechanic&! staff employed in the sheds 
are &aid to be generally restricted to 8 a day. Overtime is seldom worked 
but, when it is neceseary, it is paid for at the ordia.ary rate. 

The hours of labour .in the engineering department on main
ten&nee of permanent way vary on different railways. The Railway 
Board states that this labour is generally employed from 8 to 9 hours 
& day and 48 to 08 hours a week. We received evidence that on 
one railway the actual hours were 12 with two hours off, making 10 
hours net per day. They get a half holiday on Sunday or every alter
nate Sunday oft, excepting on one railway where this staff is allowed a 
full day off every week. Overtime is worked only during accidente or 
emergencies, when the gangmen are given either compensatory rests or 
allowances; these are generally at the rate of half a day's pay if the 
overtime worked is four hours or less and a whole day's pay if more . 

. At the larger and important stations where work is oontinuous 
a three shift system, of S hours each is wo,ked bf theat&tiOJi ataff. with 
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the exception of a few c1aasea wh"<!e work is frequently of an intermittent 
character and performed in 12 hour shifts. At smaller stations, where 
work as a rule is intermittent, the hoUl!! of duty are generally 9 to 12. 
Although generally less . than 60 hours per week, the hoUl!! of effective 
work on.some railways exceed that number. Shifts are changed periodical
ly to avoid continuous night duty, but there have been instances of em- . 
ployees being required to work throughout at night. It is said that the 
weekly rest is now being coneededto station staff where their work is of 
a continuous natare. Generally no overtime is paid. . 

The Railway Board states that the running stoUl provide the 
chief problem in conneetion with the application of the International 
Conventions, and under the draft rules it is proposed to exclude them 
from the scope of the Conventions pending further enquiries. In normal 
times a large pereentage of this staff is said to work within the 60 hour 
weekly limit. On some lines, however, it is common for drivers, firemen 
and guards to work up to 77 and 80 hours weekly and even longer, with 
the result that these workers are unable to get the full benefit either of 
the limitation on working hours or of the provision of weekly periods of 
rest. Overtime, therefore, is paid to a considerable extent in the 
shape of increased mileage allowance to guards and of overtime and other 
allowauces to drivers and firemen. 

Houn of Employment Rules. 

Committees of the Indian Railway Conference Association were 
appoin~d to explore the special problems of the different railways with 
a view to arriving at some measure of uniformity and submitted their 
reports in 1925 and 1927. 'fhereafter officers were placed on duty to 
expedite matters, and ali abridged memorandum On the subject was dis
tributed ou the railways lsst. year. This memorandum contained a 
summary of the positiun in June 1930 with copies of the Act and of the 
proposed Rules and supplementary instructions, as 1V,,1l as different types 
of rosters, in order to give all concerned opportunities of considering . the 
proposals. The Railway Servants Hours of Employment Rules, 1931, 
have now been published and are being put into effect. They provide 
for the limitation of houra of work and of grants of periodical rests to cer
tain classes of railway servants, but exclude from their operation 

(a) running staff, namely :-<lrivers, guards and others who 
habitually work on running trains; 

(b) watchmen, watennen, sweepers and gatekeepers whose em
ployment may be declared to be essentially intermittent 
and of a specially light character; 

(c} persona in positiona of supervision or management or in con-
fidential employment; . 

(d) persona employed in factories and mines coming within the 
scope of the Factories and Mines Acts. 

Application of the Rules. 
The Rules provide that periods of rest of less than the normal 

acale may be grat!.ted in the case of permanent way. and engineering 
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works staff. It is prescribed that in every calendar month theae railway 
servants shall enjoy one period of rest of not less then 48 cOIllleCUtiTe 
hours or two periods of 24 hours each. Apart from tiJese, all continuoue 
workers, with the exception meantime of the running staff, will enjoy 
a rest period of 24 CODl!OOutive hours per week. Essentially intermittent 
workers and supervisory staff ere not given a weekly rest under the rules, 
although a number are said to enjoy it. We recommend that the weekly 
rest of not less then 24 hours provided under the Act of 1930, subject to 
the UBUsl emergency exceptions, should be granted to all oontinuous 
workers as soon as the necessary arrangements can be made. 

An attempt has been made to forecast the position when the 
employees of all railways, including running staff, come under the statu
tory limitations. We have been supplied by the Railway Board with .. 
IItstement covering all employees, including those coming within the 
scope of the Factories and Mines Acts, who, as above indicated, are no1; 

oovered by these rules. The percentages ere based on an analysis of the 
figures of four of the state-managed railways on which arrangements for 
the application of the regulation to all excepting running staff ere well 
advanced. The forecast of approximate percentages of employees, 
including running staff, when the Hours of Employment Rules have beeD 
fully applied is as follows :-

Percentogo. 
Employees _uded .. suporvisoly •• 1 

. Employ ...... oludec! on account of light oh.mcter of work , 
Other employees oIaoaified .. in work of _.ny inter-

mi_ohomcterwit.h_umof84hountperweek.. 16 
CIaarified ae egaged in oontinuOUIS work up to & muimum 

of 60 holUll per"" other t.hoo footozy and mine "",k-
ers 58 

78 
lIaotco:y and mine workers 21 

100 

There is little difference between railways as regards the percentages of 
employees classified under the first two categories, qut the percentages 
of essentially intermittent staff varies oonsiderably owing to vari&tions in 
traffic density and other factors. There are differences of opinion as to 
the employment that should be scheduled as" essentially intermittent ", 
and statutory provision is made for the appointment of supervisors of 
railway labour whose inspection of actual working oonditions under the 
new regulations should help towards improved olassification of the differ
ent kinds of work under this head. As shown above, the great bulk of 
railway servants are ojassified as continuous workers. Excluding those 
who oome within the scope of the Factories and Mines Acts, figures sup
phed indicate that, when the new rules have been fully applied, 12% of the 
oontinuous workers will be employed not more then 48 hours, 43% not 
more than 54 hoUls and 45% not more than 60 hours per week. Including 
factory and mine workers, it is estimated that the numbers of the OOD

tinuous ",orkers employed for not more than 48, 54 and 60 hours 
respegtiyely, will be about equaL 
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We are informed that steps are already being taken to apply 
the regulations to running staiI', as well as to the rest of railway servants, 
and that instruotions have been issued to provide them with a periodio 
rest by an inorease in staff that will not exceed 2% of the p<e88Ilt 
stnmgth. We have been advised by the Railway Board that, during next 
year, administrations will report the extent to whioh it has not been 
possible, with this incresse, to apply in addition the stipulated weeldy 
limitation. In view of the years that have elapsed since the xatification 
of the Washington and Geneva Conventions and sinoe the application 
of the provisions to workem in factories and mines, special efforts should 
now be made to put these regulations into effeet as quicldy as possible. In 
our opinion inoreased measures of uniformity of application are desirable 
and in partioular it should be possible, after consulting the workers and 
their representatives, to arrive at an understanding respecting the general 
lines of o1assification of essentially intermittent workers. As indicated 
above, the proportion of these workem is 1llIllill, and the Act of 1930 pro
vides that they osnnot be employed for more than 84 hours in any week. 
We recommend that the Railway Board shculd reconsider the practi
cability of reducing these hours and of giving days of absence at reason
able intervals where weekly rest days osnnot be given. 

UniformiiJ Undesirable. 

The Act of 1930 also provides that railway servants whoSe work 
is, continuous shall not be employed for more than 60 hours in the week 
on the average in any month. Work in railways varies greatly from 
branch to branoh, and it is not possible to apply to snoh work uniform 
treatment on the lines ·appliosble to work in factories and mines. In 
oonsequence a linait designed to cover all persons employed more or 1_ 
oontinuously may be too high for certain cIassea of work, whereas a limit 
based on the requirements of those workers from whom most is demanded 
would be ru:'justffiably low if generally applied. We consider that there 
are branohes of employment where, by reason of the degree of conoentra
tion required, the existing hours are too long. In the report of the Seleet 
Committee whioh considered what is now the Aot of 1930, a referenoe 
was made to the poseibility of" fixingthe hours of work at a lower figure 
than fifty-six houm a week for those railway servants whose duties are 
specially arduous and involve o(mtinuoUB concentration." In suoh cases 
the aim should be to secure a weekly limit not exceeding 4S hoUl'll. 
We recommend that, as soon ~s experienoe of the altered working houm 
is available, theoase of all individual branches be examined in turn with 
a view to determining to what extent the prevailing hoUl'll require reduc
tion, and that thereafter action be taken to secure, on all railways, 
the reduction necessary. 

A ~P,iJ View. 

Mr Cliff, Mr Joshi and Diwan Chaman LaIl are of opinion that any 
consideration of the hoUl'll of railway workem must have regard to the 
fact. that the times of beginning and finishing duty are irreguIarc.and are 
spread over bot.h day and night. Tbe workem operating traffic servieet - - ~ 
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are responsible for the safety of the travelling public and it is essential 
that they should be beth attentive and alert in the performance of their 
duties. Stafi working the long hours prevalent on some railways mnst 
have considerable difficnlty in maintaining the requisite standard of 
efficiency. The reduction to he eHeated under the Hours of Employ
ment Rnles is long over-due and it is admitted that a considerable time 
will elepse before the Rules are extended to all workers. As the opera
tions wonld be the satpe, their application to a lower limit than 60 hours 
presents no administrative difficnlty. The question at issue is, whether 
it is reasonable to require that the hours of employment of railway 
workers sbonld exceed the weekly limits of the general body of workers 
whose hours are regulated by statute. If regard be had both to the 
International Labour Conventions and to the general practice in other 
countries, it will be found that no such distinction is attempted. In 
their opinion our examination of conditions obtaining in India demon
strates that such a contention is untenable. They are, therefore, not 
prepared to subscribe to our conclusion and accordingly recommend that 
th.e weekly hours of continuous workers be reduced to the same level 
88 they have suggested for factory and mine workers, namely, forty..,ight. 

BeeoritJ of Bernce. 

We have reoeived a great deal of evidence on the subject of 
disciplinary action and insecurity of service. On the one side it was 
urged that existing forms of service agreements were unfair in that the 
administration was empowered to terminate service without assigning 
reasons. It was also urged that on occasions men were dispensed With 
by discharge instead of by ttismissal, thereby preventing them, as dis
charged employees, from exercising rights of appeal generally accorded 
to dismissed employees. The contention is that the usual form of agree
ment gives no protection against unfair termination of service. The 
other side of the case is stated by the Railway Board in recently issu~ 
rnles and explanations regulating the discharge and dismissal of state 
railway non-gazetted government servants as follows:-

U The Ra.ilW&y Department being a oommercial departmen~ service in it most 
in its nature differ from 86rvroe in other government departments and oontinuance 
of employment mnet beaubjeet to the testa and cond.itionsenforced by large eommer· 
cial (lODcemB. Aooordingly the powwwhichtberailway &dmin.istratiOl18 poseeII8 of 
diacharging railway servants without &SBigniDg reasons in aooordance with the terms 
of their agreement, or otherwiae on reduction of eet.abliBhment due to fiuotuatiou 
of traffio, eimplifieation of tho methode of '1I'Ork or a.oy other cause. or on grounds 
of inefficienoy. must be retained. Tb.i8 power. however. by ita very nature 
imp0ae8 upon the oompetent authority tho obligation to U8& it considerately and 
with strict j\Utico ., that the rail_y _to sholl feel that they ..... expect 
fair and reasonable treatment. A too hequ.ent or • thougb.tleaJ reoourt18 to it 
is apt to lead to a ...... of inst&bility of -.ice, whioh is detrimental both to tho 
woIi' .... of the _ aDd to the olIi.cient aDd eoonomioo.I working of rail"",.." 

The partial application, however, of ;Fundamental Rules and other 
rules and regulations to state-managed and company-managed rail
ways on no uniform plan has complicated the position and oreated 
service traditions and vested rights that cannot be ignored. The feeling 
ef inseourity of service is a souroe of anxiety, which in our opinion justifies 
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further eJforta being made to remove cause for complaint. Where large. 
numbem of workers are employed, there must be oases in which di .... 
ciplinaJ:y action has to be taken, but this makes it all the more neoe .... 
S&IY that the workers should understand that steady work, reasonable 
efficiency and good conduct will ensure security, of tenure. They should 
also feel BSSuxed that, when their service or conduct falls short of the 
required stsndard, opportunities for explanation will be provided, and: 
that tOOir services will not be terminated without due enquiry, and, if 
desired, ample rights of appeal to higher authorities. 

Service Agreement. 
We therefore recommend that all classes of workers should 

enter into a simple service agreement. This should provide for a pr0-
bationary period of twelve months, during which the administration 
should have the right to dispense with the services of any worker con
sidered unsuitable. After twelve months' approved continuous service, 
the engagement. should be confirmed and made terminable on one 
month's notice or on payment of one month's wages in lieu of notice. 
In addition to such other terms and conditions as may be necessary, 
there should appear in all agreements a declaration to the effect that 
an employee is lisble to have his service ~nated in any of the 
following circnmstsuces :-

(1) in consequence of hiS couvictIon by a enminal court, 

(2) for serious misconduct, 

(3) for neglect of duty resulting in, or likely to result in, loSS 
to Government or to a railway administration, or 
danger to life, 

(4) in particular branches for indebtedness, 

(5) for inefficiency or unsatislaetory service, 

(6) on reduction of establishment. 

We further recommend that tha· power of terminating an 
employee's service should reside solely in' the district and divisional 
officers or officers superior to them. It should be understood that 
reports of offences must be submitted in the ordinary course by super
vising subordinate or assistant officers. 

. AppesII against Dismissal or Discharge, 

An employee having been confirmed aftsr twelve months' con
tinuous service, when charged with an offenee which, if proved, is serious 
enough to render him liable to dismissal ordiseharge, should be furnished 
with a charge sheet setting out particulars of the allegation against him. 
This should be retnxnable witbin seVen days of its receipt, togetherwithan 
explanation duly signed by the recipient. The competent officer, ie.. tha 
district or divisionaiorsnperioroffioer,onmceiptofthecbarge sheet, may 
make such enquiry as he thinks proper a.nd, if tha case is to be proceeded. 
with, IIIUIlInOn the employee to appear before him. If the employee SO elects. 

II 
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he should be elltitled to be accompanied by a representative of anaccre
dited trade union of which he is a member, or by one of his fellow work
men to assist him in presenting his case at the hearing. Suitable time
limits should be fixed for the disposal of such cases, and no rule should 
diminish the power of the oompetent officer to suspend an employee 
where such action is necessary. An employee overstaying his authorised 
leave, or being absent from duty without leave, ex<:ept in a genuine case 
of siokness, should be presumed to have left the service and to have for· 
feited his right of appeal, subject to the competent officer having dis
cretionary power. In the event of an employee being dismissed or dis
oharged, he should be entitled to appeal in the first instance direct to the 
head of his department or Divisional Superintendent, and, in the event 
of his appeal being dismissed, hG should have the right of further appeal 
to the Agent, whose decision should be finaJ. VI'here, however, dismissal 
involves the forfeiture of his provident fund bonus, he should, as at pre
sent, have the right of appeal to the Rail ... ay Board. An employee 
should be entitled to the same facilities for representation at these hear
ings as is accorded to him at the hearing before the competent officer. 
We suggest that the time·limitforthese further appeals should not exceed 
one month from the time the decision is conveyed to the appellant; and 
within that period no appeals should be withheld from consideration and 
determination. . 

Appeals against DisciplinarJ Action. 

There are other oases in which an employee confirmed in the 
BerVice may be charged with an oHene.. which, although it may not 
merit discharge or dismissal, may require more than the issue of a warn
ing. In such oases, the officer who has reason to complain should issue 
to the worker concerned a charge sheet setting out the complaint, and its 
return should be required with a written explanation within seven days 
from the time of its receipt .. If it is then neooasary to take disciplinary 
action such as reduction of grade, stoppage of increment or privileges or a 
fine, an order should be issued accordingly, but the employee should 
have the right of appeal to his district or divisional officer and be a1l~wed 
the same fseilittes for representation at the hearing as have been indiost
ed above. The de«;ision of the competent officer should be final, 8lI:cept 
in cases where a reduction of grade is decided upon. In such. ~ a 
right of appeal should lie to the head of the department or DiVlSlonal 
Superintendent, whose decision should be final. We recommend that 
proper records of the disciplinary aotion taken against workmen should 
be kept and that these records should be examined periodically by ad· 
ministrative or'personnel officers to.ensure that disoiplinarypoweris not 
abused. 

Beducti.ou. 01 Fatablishmenls. 
The only other ground for discharge requiring considerati~n is 

that of reduetion of establishment. Circumstances may arias a_tat
ing a reduction of the staff employed in the various departments. This 
is a matter of policy to be decided by the administrations. an~ ~ ~ur 
opinion must be diJIerentisted from diaohargea connected WIth diacipliae 
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or efficiency. It may, and in certain circumstances should, be met by 
the working of short time, the stoppage of recruiting, the operation of 
normal wastage or the retirement of stall taking their gratuity and pr0-
vident fund. It may be possible to armnge for the transfM of individuals 
to othM departments or other railwayo on similar or even reduced ra.tea 
of pay. Reductions in stall &8 a rule affect more individuals than one 
and, where necessary, other things being equal, the principle of seniority 
shculd apply. Already on several railwayo registers Me maintained of 
men discharged on reduction and transfers effected with other depart
ments. We should like to see thls practice universelIy adopted, but, 
in addition, we would emphasise the necessity of careful prepar&tion in 
advance of programmes of maintenance and construction in order to 
ensure stability of employment as f&r &8 possible and so mitigate the· 
h&rdships thet xeductions entail. In this connection we Me informed 
thet the Railway Board, in issuing the recently revised rules regul&ting 
the discharge and dismi888l of state railway non-gazetted servants, 
recommended thet any instance where it was proposed at one time 
to elect a comp&r&tively large reduction of stall, say, 100 employees or 
more, the recognised trade union representing the intereets of such em
ployees shculd be informed of the proposal &8 eady &8 possible. with & 

gener&l statement of the re&SOJIS for the intended reduction. 

Labour Turnover. 

We have been supplied with figures of dismi888l., of diecha.rges 
under reduotion and otherwise. of labour turnover and of absenteeism 
on different railwayo and in different departments, but these have been 
compiled on 80 many different bases and the explanations given Me 80 

v&tied thet we are not prepared to draw definite conclusions therefrom. 
We are e&tisfied, however, that in many departments of railway service 
the figures of discharges. turnover and absenteeism are higher than 
they should be in properly organised establishments, even after taking 
into acoount the special conditione obtaining in thls country. A large 
proportion of railway workers, particularly the unskilled claases, are 
drawn from agriculture, and many of the gangmen and others return 
to such work, especially at sowing and harvesting times. Unauthorised 
absence amongst the lower grades appears to be a material factor in a.ll 
the returns of labour turnover. We have already referred to the 
question of workmen overstaying authorised leave, and recommend 
the! proper records shculd be kept to permit of & thorough enmination 
of the whole problem with the object of improving the present poBi
tion. In C&8es where workers are employed temporarily, we are in favour 
of a reoord of their service being maintained, wherever practicable, 
with a view to their being given priority for permanent employment. 

Worb Committees and EmplOJDlent 0IJlcers. 
We have already referred to questions of discharges and dis

missals and of disciplinary action, and have dealt with the righta of 
individual workers to appeal in such matters to the district officer 
and the head of the department concerned and, in certain cases, to thJl 

. KI 
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Agent and the Railway Board. There are other probleDlll arising out of 
service conditions aifecting individuals, grades and classes of workers 
that require adequate facilities for ventilation and settlement. The 
method of dealing with these varies on dUferent railways. Usually 
appeals or petitions are forwarded through supervising subordinates 
to ths executive officer concerned; sometimes they are deBit with by 
appropriate ~ommittees. and-< on some railways they may go np 
to the Agent. We recommend that the procedure should be made 
uniform on all railways. It is important that grievances .hould be 
ventilated, and we believe that the local and distriet or divisional 
committees sud railway councils referred to later' provide appropriate 
channels for dealing with these problems. Establishment and employ-. 
ment officers are of great assistance to workers in this conneetion and we 
ftlCOmmend their appointment on a.ll railways. ,They have already 
proved their value, especially in the large workshops, and we eonsider 
their activities can usefully be pxtended, specia.lly if employment 
bureaux are set up to serve as .. further link between the personnel 
officers and the employees in the larger centres; 

Joint Standjng lIIaohinery. 

Only within the last twelve years has it been found advis
able to set up machinery to deal with matters of a general nature in
volving questions of principle aifecting classes or grades of workers. 
PrevioU8ly matters in dispute were generally settled by direct discussion 
betweez>. the distriet officers and ths men concerned. The economic 
disturbance and the rise in the cost of living that directly followed ths 
war witnessed tbe mpid growth of the trade union lllO'Vement amongst 
railway employees, in common with other indU8tria1 workers a.ll over 
lDdia. By 1919 workers had resorted to strikes in order to force increases 
of wages, and for a year or two these were frequent. Most of them 
were the result of grievances regarding wages and other service condi
tions, some took the form of protests against discharges or dismissala 
and a small number was said to be due to extraneoU8 iniIuences. 
In an effort to provide means of discussion of questions in dispute, 
a district welfare committee was introduced in 1922 in the traffio 
department of ODS railway. The following year the then Chief Commis
lioner of Railways advocated a scheme of co-ordinated local oommittees 
for the local settlement of disputes and, what was considered more 
important, for their prevention. He visualised in each distriot of ths 
railway a committee composed of equal numbers of workers and of 
representatives of the administration, the work of these committees 
being co-ordinated by a CIlIltral council for each railway. The func
tions of the committees would extend to a variety of subjeets, embracing 
not only the ventilation and timely redress of grievances but aU matter& 
connected with the welfare of ths staff. Their recommendatioll& 
wonld be considered by the oompetent autiwrities, and matters of .. 
general nature affootmg the railwa.y system as a whole wonld bit 
placed before the centra.! eounoil and the Agent, who would ha ve in hia 
office a welfare aeoti. ill the eharge of a. 8J8Oial offioer. EarLy ill 19M. 
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a workshop committee was set up on one of the milways and in later 
ye&!8 nommitteee have been fonned on all Class I railways, with the 
exception of two of the smaller sdministrations. These committees 
are differently designated as shop, welfare or staff committeee and, 
although there are differenoes of constitution and functions, the 
general principles underlying all are those' indicated by the· Chief 
'Commissioner in 1923. In each case a commencemont has been 
made with the establishment of a joint committee, either in the 
workshop or in the traffic depaltment, after which similar com
mittees have usually heen organised for other brancbes of the staff. 
We have received a good deal of evidence as to the advantageS and dis· 
advantages of the system of joint works committees and have been 
supplied with statements giving particulars of the snbjects dealt with 
by different committees and the manner of their dispoea1. These show 

-that committees on some of the railways are serving a usefuJ purpose 
and are meeting with a measure of success, in spite of opposition on the 
part of some of the trade unions. It is natural that the unions should 
object to the encouragement given by the administrations to the works 
committees which the unions look upon as rival institutions, unde
mocratic in constitution, and concerning the setting up of which they 

. have not been consulted. The All-India Railwaymen's Federation 
observes that " &O~&lled welfare committees" are set up only when the 
unions show signs of increasing activity. Although this statement 
may not be in accordance with the facts, it i. worthy of remark that the 
two Class r railways on which there are no unions are the two on which 
ne steps have been taken to form works comm.ittees. 

Trade Unions. 

We discuss general questions relating to trad~ unionism in India 
in & later chapter, and invite the attention of all concerned in the 
growth of the movement on railways, whether as employers or employed, 
to that chapter. There are, however, certain special questions eoncern
wg the relations of the railway administrations to trade uniOllll 
which require more detailed treatment, and are hest dealt 
with here. We have been supplied With particulars of trade 
unions of employees on railways which show that labour _ unions 
are, or have been, in operation on t"n of the Class I railways. on some 
of which as many as tbree or four operate at the same time. Almost 
all 81'8 registered under the Trade Unions A~t, and the majority have 
received some measure of recognition by the administratiollll 
concerned. Many railway trade unions.came into existence during 
the period 191R-21. Although some ceased to exist after abort 
spells of active life and others marked time except for occasional efforts at 
direot action, several of those now in existence are actively looking after 
the inter..sts of their members and show promise of improved organisation 
and usefulness. There is an increasing tendency to look for, office-hea ... ra 
and exeontive offioera from amongst union members actually engaged 
in railway work, and with more experience Bome of the office-hearers 
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-a representatives of the unions that gave-evidence before 118 should do 
much to improve the efteetiveness of their organisations. There can be 
DO doubt that, within the ll18t few years, the appointment of special 
establishment and employment officers and other movements for the im

. provement of laboUt' conditions on railways have been due in a large 
measure to the sustained pressure of trade union exeeutives_ The All
India Railwaymen's Federation, in particular, though not a registered 
body under the Trade Unions Act, hIlS been taking an active part in col
lective bBl'gaining with railway authorities. Having affiliated to it 
trade unions of men working on all but two of the Class I railways and with 
an alleged membership of 100,000, it hIlS been able to exercise consider
able influence, and arrangements have been made for half-yearly con
ferences with the Railway Board for the discussion of matters aiIecting 
wages and conditions of service of railway employees as a whole. The 
Federation " desires that there should be frequent consnltations between 
employers' and workers' organisations in regard to staff matters to mini
mise misunderstanding and consequent unhappy relations. The railway 
unions'right to speak on behalf of their members must be recognised 
irrespective of the fact whether the grievances discussed are general or 
individual." Since the inception of trade unionism on the railw&ys, 
the question of recognition hIlS been a bone of contention between the 
unions and the administrations. The Railw&YS' position is thus indicated 
intha memorandum of the RailW&y Beard :~ 

If Genemlly the attitude of the Railway Board is that unions oonducted 011 sound 
trade union principJes ought to be encouraged and that the registration of a union 
under the Trod. UnioDII Act should predlspose a .-..y admini.tration to reoog
ni&e a union, though the degree of such recognition must neoeasarily depend on 
the extent to which such union is really representative of the c188II or cIaaIee of ata1I 
which it is supposed to represent. The representation of individual grieva.noea by 
unions ia not encouraged Binee it is considered that adequate machinery for dealing 
with these already .:risto. individua18 having the reoogniaed oftioial ohannelo through 
whioh they oan seek redr.... On the other hond. no definite haD baa been laid DO 
&dminiatrationa in this respect. and there are many instances of individaalgriev
anoes put up by • union being enquired into. 'There is at present little uniformity 
with regard to the extent to whioh individual rallw&yaenterinto relation with their 
unions. nor is it po8Iible 01' expedient that IJtandardiaI.tion ahould be impoeed until 
aome uniformity exista in the constitution &ad activities of the varioua. Ass0cia
tions n. 

Generally speaking, there is ground for the complaint that at lellSt 
IIOme oftheadministrations expect a higher standard of efficiency, resp0n
sibility and organisation from the trade unions than oan reasonably be 
expected at this stage in their development. We deal manother chapter 
with the desirability of stimulating the growth of healt.hy trade unionism, 
with the principles governing the recognition of unions and with what 
is involved in recognition. We believe that a more generous policy 
. in respect of recognition would be to the advantage of all 
concerned in railway work, and we commend this matter to the 

. careful consideration of administrations and unions. These bodies 
should also arrive at an understanding conoeruing the extent 
of the facilities to be given to union officers and members actively 
engaged in promoting organisation. In the past. assistance haa 
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taken the form of special passes and leave, permission to use notice 
boards and to hold union meetings in railway institutes and on railway 
premises, freedom of action for enrolment of members, so long as there 
is no interference with the 'duties of the railway staff, and free access to 
railway officers. There has heen. however, no uniformity of practice. 
We believe that a stage has been reached < in the development of 
some unions where facilities of this kind might with advantage be con
ceded. 

Relations between Administrations and Workers. 

There still remains for consideration the question of regulat
ing the relations between the Railway Board and administrations and 
the All-Indis Railwaymen's Federation and individual trade unions. 
This involves the right of workers to make full use of whatever machinery 
is available for hringing forward and remedying grievances and disputes 
of every deacription. "'"hether by direct appeal to superior officers, by 
means of joint committees or by trade union agency, the workers must 
feel that complaints will receive due consideration. In order that no 
sense of grievance or cause f(Jf dispute may remain outstanding, we con
sider the time has arrived to set up joint etanding machinery that, as 
fa.r as possible, will incorporate methods alr<>.a.dy in existence. While 
appreciating the efforts hitherto made to provide means of discussion 
and settlement of matters in dispute between the administrations and 
their employees, we cannot help notioing the absence of co-ordination 
between the different agencies. At the base of the present structure 
are joint committees and individual trade unions competing for the 
goodwill of the workers. The committees receive support from the 
local officers of administrations, some of whom give little or no active 
encouragement to the lOcal trade union movement, which as a rule 
is in opposition to the present system of joint committees. At the apex 
of the etructure, on the other hand, are the Railway Boord and the All
India Railwaymen'. Federation discussing schemes for improving the 
conditions of workers, with no visible link on the employers' ald. be
tween the local concilistion machinery and the negotiating agency at the 
top. This is not due to the fact that no intervening machinery exists, 
for, apart from the Agents of Class I railwilys with whom the Railway 
Board holds periodical discussions, there exists another co-ordinating 
agency in the Indian Railway Conference Association which dates 
back to 1879 and has met regularly since 190"2. Besides meeting annually 
to discuss inleT alia questions of uniformity in dealing with staff matters, 
this Association appoints stsnding and special committees which in 
recent years have considered difficult questions such a.. the application 
of the Hours of Work and the Weekly Rest Conv~ntions. The Railwa.y 
Board informs us that "the powers' of the Association are only consulta
tive so far as these matters are cOncerned, but there is every likelihood 
that the facilities for round-table discussion which the Association pro
vides will in future be realised to a greater extent in the solution of the 
many problems whicb are a.rising in the sphere of railway labour" •. This 
indicates a development with which we are in sympathy. 
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Constitution 01 Hew If&chin ..,. 

We feel it is wrong in principle for the Railway Member of the 
Government of India or the Railway Board which represents the Gov
ernment to enter into direct discussion of working conditions with repre
sentatives of the workers nntil the Agents reBpOIlllible for the rnnning of 
the railways hsve had an opportnnity of a rennd-table conference with 
these representatives. The Indian Railway Conference Association 
and" the All-India Railwaymen's Federation are bodies whereby a 
Joint Standing Central Boa.rd ean b. fOImed in the best interests of all 
concel'1led. We therefore recommend the introduction of machinery for 
dealing with industrial relations on railways which will provide for the 
constitution of a Joint Standing Central Board to which representatives 
of the Agents and of the workers should be elected in equal proportions. 
Taking existing organisations into account, we recommend tbat the 
representatives of the Agents should be elected by the Indian Railway 
Conference Association and those of the workers by the All-India Rail
waymen's Federation and that, as far as possible, representatives should 
have practical knowledge of railway working. Neither side should have 
more than one representative connected with any one railway. The 
Chairman and Vice-Chairman should be appointed by and from the 
members forming the Central Board, smtsble arrangements being made 
for the carrying out of secretarial duties. In"this connection, we observe 
that t'erbatim reports of the proceedings ofthe meetings ofrepresentatives 
of the All-India. Railwaymen's Federation with the Railway M,mber 
and the Railway Board have been printed and published. While 
it is necessary for a record to be kept of decisions and of the 
mOre important points emerging from the discussions, there is much 
to be said against printing and publishing "erbalim speech.. of 
members of " joint conference. We advise that this practice 
should not be followed at meetings of the Central Board Or of any 
other sections of the joint standing ma.chinery. The functions of the 
proposed Joint Standing Central Boa.rd should be to consider and, where 
possible, to eiIect a settlement of general questions COmmon to all railwa ya 
and of matteI'S common to one or mOre grades of labour, where it has not 
been found possible to reach agreement in the Railway Councils of indi
vidual systems. Such differences would COme up "automat,ically before 
the Central Boa.rd, whieh would also receive and consider joint references 
from Railway Councils. Where a dispute is apprehended on any railway, 
if the matter is not capable of settlement by its Railway ConneiI, it 
should be referred automatically to the Central Board, it being 
agreed thst no stoppage of labour either by strike or lock-out should 
take place pending consideration by the Central Board or, in the event 
of failure to reach agreement, pending the decision of the Trihunal to be 
set up. ' 

• 
In the event of the Central Boa.rd failing to reach agreement, 

We recommend that, if either party so desires, the dispute should be re
ferred j;o a Tribunal. We suggest that this Tribunal be oomposed of live 
representatives from each side of the {',entral Board, together with other 
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five persons from outside, unconnected with railway administration or 
railway workers or their associations. Of the latter, two should be nomi
nated by each side of the Central Board, and the fifth and last member 
should be selected by both sides of the Board to act as an independent 

- Chairman; failing an ...,oreed nominstiOD, the Chairman should be appoint
ed by the Government of India. 

Railw8¥ Councils and Committees. 

We have dealt first with the constitution of the Central Board, 
partly because we are strongly of the opinion that such joint standing 
machinery is to be preferred to the existing method of negotiating be
tween the central controlling authorities and the representatives of 
railway workers, and partly because it is desirable to show clearly the 
nature of the organisstion we have in view for dealing with disputes of 
major questioxm that have proved incapable of settlement on individual 
railways. Ali the same time we consider it an equally essential part 'of 
the scheme that provision should be made on each railway for the due 
consideration of diilerences of opinion arising there. We recommend 
that this should take the form of a Railway Council working in conjunttion 
with divisional or district and local or works committees, in order to cover 
the whole field of industrioJ relations. Here, however, it is obvious that, 
it these bodies are to be fully representative, they must be eleeted by Bnd 
from the whole of the workers conoerll.ed. The object of creating this 
portion of the 8t'.heme is to give oJ! workers opportunities of ventilating 
grievances as they arise and to give them or their direct representatives 
opportunities of diseussing the conditioxm under 'which their work 
should. he carried on. In our opinion it would be a mistake to limit these 
opportunities to minorities. For this :reason we recommend that all 
workers should be eligible for election to the proposed Railway Council 
Bnd committees. At the same time we suggest that, where there is a 
recognised trade union representing tile interests of employees, the workers' 
repn!IIelltatives on any divisioneI Or district and local or works committee 
should, if they so desire, be entitled to have the assistance of an officer 
of the union in discussing questions on the agenda of any committee 
meeting .. In the case of Railway Councils,. We recommend that, where 
there is a recognised trade union, the Agent of 8 railway should consult 
th~ officers of the union as to the constitution of his Railway COllDCll and as 
to the extent of the direct representation to which the union should be 
entitled 01l the. council Failing agreement in this connection, the m&tter 
should be referred to the Joint Standing Central Board, from whom advice 
may also be taken in the event of more than one union desiring recogni-
tion and representation on any railway. ' . 

It is unnecessary to indicate here divisions of functions by 
specifying different matters suitable'for discllllSion by Railway Councils and 
committees, or the types of constitution to be adopted. The experience 
gained from the :working of existing joint committees is available, and 
we recommend that the proposed Joint Standing Central Board should 
take into cou.iderstion the constitutions and functions .of the Q.iftere!1i< 
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bodi~ ~ be set :up. A. we h:llevP, it essential to the. workin~ of 
conciliatIon machinery that meetings should be held at regular intervals 
and that, wherever possible, specified time limits should be fixed for 
dealing with questions at each stage, we recommend that these points 
should reCeive particulsr attention when the constitution of the machin
ery is nuder consideration. 

Contractors. 
We have dealt elsewhere in this report with matters which 

afieet railway employees in common with other industrial workers and 
do not propose to refer to them here, except in 80 far as they have a 
epacial bearing on railway conditions. Some work is given out on con
tract, and in certain branches of railway service this CBnnot be avoided. 
We recommend substituting departmental for contract labour, ·wherever 
practicable. There are departmenta in which work done nuder 
contract might be materially reduced. In the commercial department 
it is partioularly inadvisable that station masters or other railway 
officers should be given contracts for loading and nnloading goods or [OJ" 
the supply of porters. Equally unsatisfactory is the system of employing 
contractors a. cashiers and of allowing them and their pay clerks to 
take the place of departmental stafi in paying wages to workers. 

EvictiOll8. 
We have dealt in a later chapter with the question of housing. 

Here we need only refer to one phase to which our attention was drawn, 
namely, that of eviction. The scarcity of housing adds to the difficul
ties facing railways when it become. n~y to serve notices of eviction 
upon workers who have been discharged or who have ceased attending 
to their duties. Under the Indian Railways. Act, an administration 
can apply to a magistrate, but we are informed that it is nnly on rare 
occasions that recourse has been had to legal prooeedings for eviction of 
a railway servant. We feel sure this power will be resorted to only after 
gh'ing due regard to an the circumstances. 

Health and Welfare. 

A separate chapter is given to the health of industrial workers and 
there is no need to stress here the fact that the preservation of the health 
of the stall .and the prevention of epidemic diseases in railway settlements 
have a very important bearing on the efficient and economio working of 
rail"'ays. In recent years the Railway Board and the administrations 
have been giving special attention to improvement of medical and sanitary 
arrangements. Figures have been supplied showing that the twelve 
Class I railways give grants for health and welfare purposes amount
ing to a crore of rupees annually, this amount being taken wholly from 
revenne, with the exc .. ption of about Rs. 6 lakb.s from fine fonds. 
Almost 50% of. this expenditure is devoted to medical relief and more 
than 25% to sanitation ; during the last six years the cost of medical 
relief has increased by 80010. We are in entire ",,"l'8ement with the Rail- . 
way Board as to the advantages of having on each raIlway a whole-time 
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medical staff, which should be responsible not auly for medical treat
ment but also for the supervision of health and sanitation in all direc
tions. We therefore recommend that all railway medical officers should 
be definitely precluded from private practice, except in the case of families 
of railway servants, as we consider that full scope exists in the railway 
service for all their time and energies. In view of the character of the 
duties required of these officers, the importance of public health qualifica
tions should be recognised by all administrations. Chief Medical Officer!, 
in particular, should be required to devote more time to inspections. 

Welfare Committees. 
Apart from the need of creating machinery to form a link 

between the- administration and the workers with regard to the settle, 
ment of grievances and the prevention of industrial disputes, develop
ments in welfare work have called for organisations intended to encourage 
the staff to participate in welfare activities. Reference has already been 
made to the formation on various railways of staff committees, staff 
welfare committees and staff councils. In addition, on alniost all 
railways sanitary committees have been formed at various centres ; these
meet periodically and make suggestions for improving health conditio~ 
in the railway colonies. On the South Indian Railway the jurisdiction 
of these sanitary committees has been extended to include all matteN 
relating to the comfort and well-being of the railway communities, the
expenses incurred being borne -by the railway administration. Although 
the local medical officer is always a member, the organisation of local 
and sanitary committees is often placed under the- engineering depart
ment, on the ground that it is considered best fitted to supervise the 
general conditions of the quarters and to correct deficiencies. The 
duties cf these committees ... e only advisory and the executive charge 
of sanitation and health should always remain in the hands of the medical 
department. It seems desirable to extend the fonctions of all local' 
committees to welfare work. We consider that both Chief and District 
medical officers should take an active part in encoura"aing this work and: 
in stimulating local interest in the general advance of the health and: 
welfare of the railway communities. On_ more than one railw"y the 
election of worker! to the committees by the votes of fellow workers bas 
proved of value, and we reconunend that, wherever possible, each com-
mitt .. should have a proportion of elected members representative 01 
different classes of workers living within the area it serves. 

Statistics. 

While aeknowledging the ready assistance given by the 
Railway Board and its officers, We feel attention must be drawn
to the necessity for information concerning staff matters being 
made more readily available in published reports. 1<'or many years
the annual reports by the Railway Board on tbe working of Indian 
railways have given operating &tid finanei"lligures in considerable detail, 
but it is ouly within the past year or two that stali statistics have 
been published to any extent. _ These cons .. t mainly of statement. 
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.designed to show the progress made in Indianisa.tion and in the 

.recruitm~.nt <If minority- communitica and give very little information 

.as to - wages aJ;ld atalfoosts in differenli branch... of the snvice. 
We find an absence of uniformity :in nomenclature which prevents 
.exact comparisons being made of the numbers of employees and of 
-working costs in the di1Ierem departments of the various railways. 
We therefore recommend tJt&t an effort should be made to stsndardise 
nomenclature and practice 80 as to obtain comparable returns on whioh 
to base analyses "f numbers and costs of staff. Figures should be 
readily available showing salaries and wages separate from provident 

,fund contributions and gratuities and also giving partieu1ars of con
tractor labour employed in different branches. Ststistics of labour 

- turnover and of absenteeism, showing whether these are due to sickness 
.or otherwise, should also be carefully maintained and analysed in order 
.that these matters may receive the necessary attention. 

Conclusion. 
Many of the recommendations and suggestions contained in 

·this Report must, if adopted, ultimately result in :increased working 
.costs, uuless economies are efiected in other directions. On some rai1-
ways the cumulative effect will be more serious than on others more 
favourably placed as regards traffic and working facilities. Working 
.expenses and staff. costs have already materially increased and the 
reoeut fslling off in traffic receipts will make this still more apparent. 
In India cheap transit haa always been and must continue to be 
ncognised as a necessity. From a study of the statements at our 
.disposal we are satisfied that in various branches economies can 
beefiect&d which will go a long way to meet the increased expenditure 
to be incurred in other directions. There is room for greater individual 
effort and, with continued attention to working conditions, there is 
no reason why improved organisation and increased efficienoy should 
.not permit of most of our rt'OOmmendations being carried out in the 
Dear future. The fall in prices hasalready increased the purchasing power 
.of wages and, with increased earning capacity, we believe that 
workers on Indian railways will realise and respond to the need f .... 
greater efficiency. There will be difficultiM to overcome and oooasiOlla 
when patient consideration and negotiation will be necessary; but, with 
goodwill and common efiort, we believe that all concerned in the 
.development of Indian railways will benefit from a f!eUerw acceptance 
.of the principl .. indit'.ated in tbia Report. 
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CHAPTER XL-TRL'IlSPORT SERVICES AND 'UBLIC WORKS. 

We devote this chapter """inly to the indUl!triallabour employed! 
in transport services other than railways and deal in turn- with maritime
shipping" inland steam navigation, docks, tr.amways and motor trans
port by road. After discussing these, we add some observations On pu bl icr 
works. 

EmpIoymd of JDdian. SeaIIlen. 

The statement on the following page gives the number and ton~ 
nage of all steam vessels and sailing vessels which entered or cleared in the 
five important ports of India with cargo or in ballast in 1929-30: As
the tabl~ indicates, the great bulk of the tonnage is registered outsids
India, particularly in Great Britain. The steamers registered in India
form about 5% of the total tonnage cleared at the main ports and re
present, for the most part. small craft. Some evidence was tenderedi 
to us regarding the conditions of labonr at sea on. ships registered outside 
British India. We recognise the importance of such questions, but they dO' 
not come within our terms of reference and we must leave their COIllIi· 
deration to the Governments concerned. We hav~, however, regardetl· 
it as our duty to consider the conditions affecting seamen while on' 
shore, and particularly- the control of their recruitment. The recruit
ment of Indian seamen i. at present virtually confined to the ports of 
Calcutta and Bombay. When seamen are required to fill vacancies a1l 
other ports, they are sent from these two principal ports, During the three 
yea .. from 1926-27 to 1928-29, the average number of seamen engaged in. 
Calcutta was 58,300 a year and in Bombay 34,600. The crew on board 
the larger ships works in three groups-the deck crew. the engine-room.· 
crew and the saloon crew. The deck crew and the engine-room crew work 
under serallgs responsible to the Chief Officer and the Chief Engineer respec
tively, and the saloon Crew under a butler responsible to the Purser Or 
Chief Steward. With the exception of a proportion of Goans in the saloon' 
cre,,"., the Calcutta crews consist of Bengali Musalmans, and come prin
cipally from Eastern Beogal. The Bombay deck crews come from various' 
parts of the West Coast, some crews being lIindusand othersMusahnans.
The engine-room crews are 1tlusahnans. many of whom come from the
Punjab and the North-West Frontier Province to serve the P. and 0.· 
Steam Navigation Company. The saloon crews are mainly Goans bY' 
origin. For many years all persons, with the exception of Shipping Mas
ters, owners, masters and mates of ships or regular servants of owners 
have been prohibited from oogaging or 81lppJying seamen nnless they 
have been specially licensed for the p&rpose; 



Total Bbipping of the ~ principall'm'IB of India in 19Z9-30. 

Bomb.,.. Oolentt&. Karachi. 1\II&IIr ... Rangoon. 

No. Tous. No. ToDl. N •• TOBl. No. Too., No. 'I'on •. 

Thousand •. ThO ..... IID. 'l'ho\1ll6lldo. Tholll.ndo. 'l'hotIl&!l~ ... 

St.eamera .... . 
Brit.iIh Jnc!ia" .. 3,191 911 238 WI 333 aOli 88 175 261 '106 

BritUh .. .. 1,889 6,8ll 2,189 7,129 1,072 t,835 1,121 4,057 2,254 6,082 . 
Foreign .. .. 8.~8 3,110 677 2,387 414 1,6611 424 4743 116 2,1111 

Total .. 6,918 10,632 3,064 9,961 1,810 4,889 1,613 5,975 3,260 8,969 

SAilins V ...... .. 66,649 996 10 1 3,482 206 77 6 349 26 

-&taIStam and SAiling •• 62,567 11,627 3,064 9,962 5,301 5,093 1,090 5,981 3,OOll 8,995 
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The SeameQ" BecrIlitmeQt Committee.. 

The question of the recruitment of seamenin India came under the 
consideration of Government and the Indian Legislature in 1921 on the 
adoption by the Second Session of the International Labom Conference 
at Genoa in 1920 of a Draft Convention regarding facilities for finding 
employment for seamen. The Legislatuxe did not recommend ratifica
tion of the Convention, but suggested that" an examination should he 
undertsken without delay of the methods of recruitment of seamen at 
the dilferent ports, in order that it may he definitely ascertained whether 
abuses exist and whether those abuses are susceptible of remedy". As a 
result, a committee, known as the Seamen's Recruitment Committee, was 
appointed in 1922. At this time recruitment was conducted in Bombay 
through a single firm of licensed brokers. In .Calcutta the principal 
company concerned carried on recruitment through. special servants of 
its own and the other companies utilised the services of one of the local 
licensed brokers. The serangs and butlers were selected by the officers 
concerned and the latter were also responsible for approving the crew; 
but in practice the selection of the crew rested mainly with the seraTlfls 
and butlers. After investigations in Bombay and Calcutta, the Commit
tee fOUIld the t this system had led to grave abuses and were Ull8ui
mons in recommending an entirely new system which did not involve the 
employment of intermediaries. They recommended the setting up of 
employment buxeaux under officers with practical marine experience. 

lIethod of Recmitment Recomillended. 

As regards the method of recruitment, the Committee recom
mended that, in the case of the leading ratings (i.e., BeraTlflS and butlers), 
the shipping companies should he allowed to nominate anyone who had 
been discharged from a ship of the same line not more than three months 
before, but if they fa.iIed to do so, the selection was to be made from a 
fair proportion of men from the top of the roster maintained by the bureau 
for that line. The object of this recommendation was, as stated by the 
Committee, " to encourage lines to give men, as far as possible, continuity 
of employment and to ensuxe that each IIlI1n on the list shall have his 
claims regularly considered " .• So far as seamen were concerned, the 
Committee recognised that in Bombay the crews, especially the deek 
crews, were closely attached to particular sera"ll8, frequently coming 
from the same or neighbouring villages and forming almost a family on 
board. They therefore proposed to interfere with the 8eN"IlS' power of 
nomination only in the case of a particular type of crew. In Calcutta, 
on the other hand, they believed thai) there was no close attachment 
between the sera"!} and Ilia crew, and proposed a system whereby the 
seamen would he taken by roster .from a register maintained for the line 
concerned and from a general register. At the same time shipowners were 
to be free to take men who had been discharged from ships of the eame 
line not more than a month previously. This scheme, had it worked 
satisfactorily. would have tended to encourage continuity of employmen$ 
by giving the shipowners the choice between selecting the crew from 
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those most recently discharged, and having the'crew selected on an 
arbitrary system which might give a misceIIaneous crew. The Committee 
1WBO :recommended that bribery, whether indirect Ol direct, to obtain 
employment 8& seamen should he regarded 8& a serious offence punish&ble 
with a conaiderable term of imprisonment. 

Action on Committee's Report 

The main object of the scheme was understood to be the eli
mination of the bribery which the Committee believed to exist on an 
extensive scale, and attention was concentrated on Calcutta where the 
abuses Were said to be much mOle serious than in Bombay .. From the 
stert the scheme met with a large amount of opposition and criticism. 
The dllIicu1ties in the way of preparing a register were serious, and it 
was felt in many quarters that it would be impossible to restrict, in the 
manner contemplated by the Committee, the power of the amsflg over 
the selection of his own crew. After protracted discussion with the 
local Government and other interests, the Government of India ap
pointed in 1924 an officer of the Mercantile Marine as Shipping Master 
to re-organise the Shipping Office at Calcutta, and instructed him to 
examine the question of the establishment of a recruitment bureau. 
They considered that it would be inadvisable. to proceed further with the 
recommendations of the Committee until the Shipping Masters had 
gained some experience of the system of recruitment and had made some 

-progress with the registration of seamen. At a later date an. assistant 
to the Shipping Master ~as appointed at Bombay to deal with the ques
tion of recruitment. 

Orders of Government. 

fu 1929 the Government of fudia issued their orders on the 
recommendations of the Seamen's Recruitment Committee. Under 
these orders, which were framed after consultation with the shipping 
companies, the leading ratings (ie., 4erongS 8Ild butlers) "are recruited 
either direct by the shipowners or through tha Shipping Office. A 
broker must not be employed in any capacity in the selection of these 
men, and the companies undertake that " preference will, 88 far 8& 

possible, be given to men who have been longest out'of employment ", 
The Shipping Master bas no power to interfere in the seleotion, but we 
are informed that, as far as possible, tha shipping companies endeavour 
to hoJWur tIDe undertaking. Recruitment is made through the Shipping 
Offiee where shipowners or their agents are unable to make the arrange
ments neeessary for the registration of their men. The Shipping Offices 
maintain employment registers of mtm!J. and butlers ; the shipowners, 
their agenta or the ship's officers select thair men at an open muster. 
Here, too, there is no compulsion, but it is stated that in practice an 
endeavour is made to give preference to those longest cut of employment. 
In the recruitment of lower ratings. there is no interference or control, 
The general practice is for the umng or butler to produce candidates in 
excess of tha number required and for the Marina Superintendent or the 
ahip's officers to aelect from the men thus produced. 
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Improvements EJfected • 
. Although the licensed brokers and other intermediaries have 

not been aboIished, .... recommended by the Sea.men's Recruitment 
Committee, their powers, have been curta.iIed. They are no longer 
given any voice in the selection of the higher r,tings, and it is no longer 
customa.ry for them to supply the lower ratings, except where va.cancies 
ooc~ immediately prior to a veseel's departure. But in Ca.Icutta 
the greatest improvement hss been in connection with the system of 
advances to seamen at the time of recruitment. Formerly, a seaman 
recruited through a broker received from him a hand-note, usually for 
one month's pay, of which ha.lf w .... not payable until sqme ti:ale after the 
ship sailed. The seaman who needed the money in cash had to pay a 
substantial rate of discount to money-lenders or others to secure this. 
Advance notes have now been aboIished, and the broker is required. to 
pay to the seaman, when signing on, the full advance in cash of a month's 
wages. For this he receives a fixed commission from the shipping com-
paniea. -

Extent of Bribery. 

The evidenCf! we received on the question of the prevalence 
of bribery w .... oon1Ii.cting. The seamen's rep .... sentatives were unani
mous in the view that there had been no improvement since 1922 ; on 
the other hand, the Shipping Masters and the shipping companies 
were of opinion that, whilst bribery in recruitment had not altoge
ther disappeared. it was by no means serious. It w.... even main
tained by the companies that the picture drawn by the Seamen's Recrnit. 
ment Committee w .... exaggerated. It was not possible for us to sift the . 
truth from these conflicting statements, particulsrly as we had been 
supplied with no figures that could be compared with those collected by 
the 1922 Committee. But the present system represents an improve
ment in method on the old one, in that, if properly worked, it will 
bring the employer and the employed a stage closer together than was 
the case 'Iv hen the brokers were responsible for engagement. But it 
:foes not seem to us to be designed· to remove one of the basic causes of 
bribery, namely, thelsrge volume of unemployment amongst seamen. So 
loug as this remains, the temptation to offer a bnDe is not likely to be 
djminished, and, quite apart from its connection with bribery, the 
reduction of unemployment appears to be: essential if labour in this in
dustry is to be pIsced on a satisfactory footing. 

Unemployment. 
The present conditions are in ls.rge measure tbe result of the war 

which, by increasing the demand for sea.meli'. Isbour, led to a large In
crease in the supply. Afte:r the termination of the war, the demand fell 
rapidly, with the result that the number of seamen was far in excess of 
the openings ava.ilsble. The Committee of 1922 drew attention to the 
serious unemployment then prevailing, and, as we have stated, its recom
mendations were so framed as to .encourage practically continuous em
ployment to a limited number of men. We do ,not think that these 

• 
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recommendations took omJlicient account of the desire of many seamen 
to spend between voyages comparatively l~ periods in their villages 
and their value ae a check to unemployment wae further weakened by 
the encouragement which the roster system would have given to the 
old and the inefficient seamen to remain on the waiting list. But when 
the Committee's recommendations were rejected as impracticable, tha 
importance of ensuring that the system adopted should operate to reduce 
unemployment seems to have been overlooked. With one exception, 
the steps taken in the last few years have not been calculated to have this 
eftect, and the problem to-day is ae serious as it was in 1922. In Bombay, 
aooording to the estimate of the Indian Seamen'. Unicn, which appears 
to be approximately correct, there is employment at anyone time for 
only one-third of the number available for employment. In the Sbip
ping Office we found a numberofser .... gs and butlers who, in spite of their 
previous satisfactory service, had been out of employment for periods 
varying from one to four years. The Shipping Master informed us that 
he had no control over new recruits whose names were being entered in 
tha regieter, even though it was certain that no employment would be 
available for the majority of them for a considerable tim ... 

Position -m Calcutta. 

In Calcutta the position is equally unsatisfactory. According 
to ihe estimate of the Shipping Master, only ahout one-fourth of the 
total number seeking employment can hope to be successful. Here too 
there was for long the same indiscriminate registration of new recruits. 
From the 1st Jnly 1922 to the end of 1925 over 29,500 new men were 
granted certificates to enable themto gato sea, while the numberof those 
who succeeded in obtaining employment at eea during these years was 
less than 16,000. The position wonld have been even worse but for the 
fact that from 1926 the Shipping Master, on hi. own authority, stoppl'd 
further registration of new recruits, except at the request of the officers 
of the ships on whose articles they were to be signed on. As a result of 
this action, the number of new men registered in the course of a year has 
fallen from 10,000 to aboiit 5,000_ Ali. attempt has been made at Calcutta 
to construct a "register of seamen, presumably in order to ascertain 
the numbers available and possibly to facilitate employment by roster_ 
But the regieter in its present form is unwieldy and of questionable 
value; it includes the names of seamen who entered service as early 
ae 1887, many of whom are now dead or have voluntarily retired 
from sea service. The Shipping Master deelared that he had no .autho
rity to remove a name from the register and that hi. instructions 
were to register all seamen. As a result he had perforce inserted the 
names of men who had been out of employment for periods eXtending 
t9 15 and 16 years and who were obviously unfitted for further ses 
service. 

PriDllilIle of Rotation. 
The problem has been aggravated by the tendency to conCedp 

the demand that seameli should be employed in rotation in order to 
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secure an equitable distribution of the available employment.. This, if 
carried to ita logical concluaion, would mean that no sea.man could be 
allowed to remain in employment for any long period &8 he would thereby. 
deprive another of his turn. Indeed, on ... of the demands put forward by 
the Indian Seamen's Union was that no seamen should be allowed ~ 
continue in employment for a period of more than 12 months at a time.. 
We sympathise with the desire of the union.to. secure eq~l ch .. n~ 
of employment for all ita members, but the prmClple of rotation which 
is advocated by them is not in the true interests of the men. at 
any rate so long &8 they are as numerous as is the case to-.u.,.. :I.a 
Bombay, where most effort has been made to follow this principle, the. 
evils of unemployment have not diminished. A rigid system of rotation, 
combined with the limitation of the period of continuous employment,. 
would mean that no seaman could hope to be employed for more than one 
year out of every three Or four. Such .. policy would make ~ry Beaman. 
an inefficient and starved worker. It would aiso react.uniBll"ly on those 
who, by their industry and diligence, would otherwise secure reasonably 
continuous employment. 

Reduction of Unemployment. 
The primary need is the elimination of surplus seamen until .. 

stage is reached when the "umbers are Buch that, on the one hand, all 
the reasonable needs of the industry are .atisfied and, on the other, cap
able seamen are .... ured of reasonable regularity of employment. Any 
reduction in numbers from the present level must involve some hardship, 
and the object should be to devise a scheme which will be as equitable as 
possible. . The most obvious method is the stopping of fresh recruitment, 
which could be practised for a number of years without reducing the total 
number below the reasonable requirements of the industry. But the 
cessation of all fresh recruitment for along period would be unwise. For, 
apart from the difficulty of resisting the reasonable claims of seamen, 
whose families have for generations followed this calling. to secure the 
enrolment of their BOns, the result might he to break the valuable con
nections which the industry maintains with various recruiting areas in 
India.. We oouaider, however, that fairly drastic action is necessary 
at the present stage. and recommend that. beginning as soon as poBBible, 
no fresh continuous discharge certificate should be issued for twelve 
months, uul""" the Shipping Master is satisfied that the newcomer is 
actually required for employment and that suitable men are not already 
available. Thereafter continuous discha.rge certificates should be issued 
only to persons for whom posta are available. and ths Shipping Master 
should use his influence to discourage the intrQduction of an unnecessarily 
large number of fresh recruits. The numbers of seamen available should 
be carefully watched, and, if the other measures which we propose are 
not efficacious. there should be. after a suitable break. a further period 
of 12 months in which fresh recruitment is again restricted. 

Registration in the Shipping Office. 
For the control of reoruitment eome system of registration is 

essential. We recommend that, in maintaining the registers. ths Shipping ., 
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.Ma.stem should be authorised to exclude from them all seamen who have 
not been in employment for three years, and that, to begin with, a seaman 
should he struck off the register automatically on the expiry of three 
years from his last discharge. -We have suggested this comparatively 
long period in order to avoid undue hardship to men who, through no 
fault of their own but owing to the existing system, have been out of em
ployment; for a long time. But the period should be steadily reduoed 
year by year. The rate of reduction should depend on a constant review 
of the position, but we suggest the possibility of reducing the period. by 
6 months each year until it has reached 18 months. This would involve for 
the first year keeping seamen on the register who have not been three 
years out of employment; during the second year the register would be 
l'8Stricted to seamen who have not been more than 2i years out of 
employment; during the third year to those who have not been 2 years 
out of employment and from the fourth year to those who have not 
been more than 18 months unemployed. 

The Employer's Choice. 
So far as the method of recruiting is concerned, we recommend -

that the shipping companies should have liberty of choice from men who 
have been in their employment within a specified period. We would put 
this period in the first instance at 2 years, -and the aim should be to 
reduce it steadily until it has reached 9 months. Here again the 
speed of reduction must he determined by circumstances, the effect of 
each reduction being carefully watehed. At the initiation of the system, 
the company would be able to select any men who had been discharged 
from one of their ships not lees than 24 months previously, while after the 
necesse.ry period of adjustment their freedom of choice would be restricted 
to men who had served on one of their ships during the last 9 months. If 
they were unable to complete a crew by the employment of such men, they 
should be required to recruit the men they needed through the shipping 
office, which would select them from those on the live register. We hope 
that this system will reduce the number of seamen with reasonable speed 
to less than twice the number that are required at sea at any time. A 
substantial margin must always remain to allow of seamen from time 
to time spending periods at their homes. The final periods of 18 months 
suggested in the preceding paragraph and 9 months suggested in 
this are hoth tentative; after the scheme was in operation, experience 
might show that different periods were better, and there should always 
be a readiness, if necessity arose, to alter the periods in consultation 
witl> representatives of both aides. It will probably be advisable to deter
mine the extent of reduction of the periods for any year at least a year 
ahead, 80 that seamen could be warned on being discharged. 

Abolition of Lioeased Bmkm. 
We consider that there is now no further justification for the 

employment of licensed brokers in the reornitment of seamen. Where the 
supply of labour is considerably in exceaa of the demand, the necessity 
for rermiters and labour suppliers no longer exists. The powers of the 
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IiCl6lll!ed brokers in the engagement of seamen have now be8Il ~~, and 
their employment as q.te.rmediaries is restricted almost entirely to the 
supply of men to fill vacancies ooourring amoDg the lo~ ratings imm&
diately prior to the vessel' .. departure. But we do not think that an inter
mediary is necessary even to this limited extent. Desertions at this etage 
are not nummous ; any shipping companies who 8m unable to make their 
own arr&Dgements for the supply of the necessary men should be able to 
secure the assistance of the Shipping Master for this purpose. We recom
mend that the licenses granted under section 24 of the Indian Merchant 
Shipping Act be not renewed. 

Allotment 01 Wages. 
Indian seamen have hitherto failed to secure the benefit of the 

provisions of the Indian Merchant Shipping Act relstillg to the allotment 
of wages. Under this Act, a seaman may allot, by means of a stipulation 
in the articles of agreement, any pertion of bis wages not exceeding one
third to a relative or a membm of his family. We were informed that this 
provision had been little used, and tbe Shipping Master at Calcutta etated 
that he had not yet issued a siDgle allotment note in favom of Indian 
seamen. As far as we can gathm, no effort has been made to eneomage 
seamen to take advantage of a provision which was intended for their 
benefit. We recommend that, as far as possible, seamen should be in
formed of the existence of this arrangement and encouraged by Shipping 
Masters to make more extensive use of it. Further, as the home of the 
Indian seaman is usually at Bome oonsiderable distsnce from the pert of 
recruitment, we recommend that the amount of the allotment should be 
remitted regularly by the Shipping Office by means of money orders to tha 
name and address of the person named in the allotment note. We also 
recommend that the maximum limit of allotment should be raissd to two
thirds of the wages of the seaman. 

Articles 01 Agreement, Signing on and Discharge. 
The representatives of a seamen'. union submitted in evidence 

a nuinber of points in <lOnnootion with the articles of agreement and the 
proeedure for signing on and discharge. The union mged that the pr0-
vision of a column in the articles for a report .on the quality of the se&

man's work was prejudicial to him and that the agreement should pro
vide for unemployment indemnity in case of loss Or foundering of the 
ship. These matters bave now been dealt with in a Bill to amend the 
Indian Merchant Sbipping Act, which was recently passed by the Indian 
LegisJature. A further demand was that a seaman should receive wages 
from the date of signing on until the date of liJal payment of all his 
dues on discharge. The object is to secure lthat the seaman is not re
quired to remain in pert unnecessarily when not in employment. Having 
regard to the prevailing indebtedness tmlq seamen and the high coat 
of living in perts, we have every sympathy with this object. Were
ceived little evidence in regard to the delays which occmred between the 
signing on and actual engagement or between discharge and final pay
ment of wages, and recommend that the Government should make fur
ther enquiries into the matter and take sueh action as may be found 
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Indian Merehant Shipping Act provides a maximum period of five days 
after dischatge or three days after the 'cargo has been delivered, which
ever first happena. We have been informed that seamen sometimes 
leave for tlleir vilIageebefore the expiry of this period and, in consequence, 
the final payment is much delayed. The possibility of reducing this 
period should be considered by Government. Stress was laid by the 
union on the importance of signing on taking place in the Shipping 
Office. We recommend that this matter also should be examined. 

Seamea's Welfare. 

Finally, 'it is necessary to draw attention to the absence in ports 
of welfare organisations which cater for the needa of Indian seamen. We 

. are glad to learn f;hat in Bombay the foundation stone was recently laid 
of a sailors' home in .memory of the Indian Bea.men who lost their lives 
in the war. The need for such institutions is great, and we hope that the 
example of Bombay .w:ill be followed by the other major ports of India. 
We zeoommend that the matter should receive consideration and we 
trust that it will be seeorded the generous support of employers and the 
public. 

Inland steam Navigati.oll. 
The important provinces for inland steamer traffic are Bengal, 

Asssm and Burma. Elsewhere the development of railways has greatly 
reduced the volume of this traffio, and the ouly other province with steamer 
services of any importance is Bihar and Orissa. Inland steam navigation 
is now confined mainly to the Brahmaputra, the lower reaches of the 
Ganges, the hrawaddy and some of their tributaries and connected creeks 
and canals. Almost the entire steamer traffie of Bengal and Assam 
is in the handa of two important steamer companies, namely, the India 
General Navigation and Railway Company, Limited. and th.e Rivers 
Steam Navigation Company, Limited. It is estimated that the crews 
engaged by these two Companies exceed 16,000 in number. In Burma 
the bulk of the organised steamer traffic is in the handa of the hrawaddy 
·Flotilla Company, which employs crews numbering about 4,500 and in 
addition some 3,500 workers in its dockyard at Dalla. The higher as 
well .... the lower ratings of the inland steam vessels come from the same 
area 88 seamen, namely, the Noakhali and Chittagong districts of Eastern 
Bengal and the Sylhet district of Assam; the majority, who come from 
the vicinity of Chittsgong, have shown through generations keenness and 
aptitude for this kind of work. • 

• ConditiOll8 of Employment. 
The leading ratings employed on inland vessels are semngs and 

drivers in charge of the deek crews and the engine room respeetively. 
As a rule they are engaged directly by the steamer companies and are 
responsible for the navigation of the stea.mers on which they are employed, 
but on the larger vessels in Burma they work under the commander 
and the engineer by whom they are engaged. In aooordance with the 
provisions of the Inland Vesse1a Act these men are required to obtain 
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certificates of competency, which ate granted by the local Government 
to pelSOns qualifying by examination. The lower ratings ate supplied 
by the -nu or driver, who is responsible for their recruitment, and 
~ugh whom wages ate paid. The companies thua have no direct 
dealings with members of the crew. U~ """",en on ocean-going 
ships, the crews are not .'Y'plied with rations, the normal practice being 
for the 8enmg to provide a joint mess for which a fixed amount is subse
quently deducted from each man's monthly wages. Where men who are 
eomparatively low-paid, such as senmgs and drivers, are given full 
responsibility for both the engagement and payment of workers, there is 
always a danger of abuse, even though there is the safeguard that the 
employing agent comes from the same village as his men, many of whom 
may be relations or friends. It was stated in evidenoe by the Irrawaddy 
Fiotills Company in Burma that the indireet system of engagement is 
unavoidable by l'e&Son of the indiscriminate changes among the lasCM8 who 
form the crew. Men may leave the vessels overnight, leaving substitutes 
in their pIsoe and, though a register is kept by the commander to show 
the names of all the crew, the names are not always those of the men 
actu&!ly serving at the time. The Indian Seamen's Union and the Bengal 
Mariners' Union have been insistent in demanding direct engagement. 
Complaints have also been made by these two unions of abuses in recruit
ment and the Isck of security of service. In Burma, the wages of las.".,.. 
are Rs. 20-8-0 a month, paid throngh the 8enmg. In India, it was 
alleged by a union that men sometimes get only &. 8 or &. 10 a 
month- from the _Mig who may provide the meesing, while statements 
furnished to us by a union and by One of the principal companies 
show that, generally speaking, for the lowest ratings the minimum pay 
is Ro. 20 8. month. The hours of work ate necessarily irregulsr, as they 
depend on various factors such as tides, fogs, the length of trips and the 
time taken to turn the vessel round at the end of the trip. In Burma, 
the Irrawaddy F10tills Company in evideIice gave the average hours 
worked per day as nine. In India, according to the statement furnished 
to us by the Rivers Steam Navigation Company, Limited, the men work 
on an average 7 hours a day and 49 hours 8. week. We regret that the 
evidence which we have obtained is insufficient to justify our reaching 
any definite conclusions regarding the conditions of employment in this 
industry, which require a more detailed investigation than We were able 
to give. We recommend that such an investigation should now be under
taken by the Governments of Bengal and Burma. Among the questions 
to which attention should be directed are the working of the present. 
system of reeruitment and discharge, the possibility of direct employ
ment and direct payment in the ease oflower ratings, wages, hours, con
ditions on hoard and the arrangements made by the steamer companies 
for members of the arew who have been put RBhore owing to sickness while 
away from the pIsoe of engagement. 

~ 
The important docks of India lie within the ports of Calcutta, 

Bombay, Rangoon, ~ and .Medras. The control of these ports 
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is vested in Port Trusts constituted under provincial Acts and consisting 
of representatives of shipping and commercial interests and a few official 
and nominated members. In one or two ports the ls.tter inclnde a 
member representing ls.bour interests, and we recommend that this 
practice be extended to all the major ports. The following table of 
the total trade of the five principal ports in India gives an indication of 
their growth and rels.tive importance:-

Nam& Pre- War 
of .... a_ 

1926-2'1. 192'1.28. 1928-29. 1929·30. 
pori>. 

a_ 
Ro. Ra. Ro. Ra. Ra. Ro. 

(Iakhs.) (Iakha.) (Ia.khs.) (Iakha.) (Iakhs.) (Iakhs.) 

Bombay .. J,45,4D 1,fi8,37 2,05,04 2,16.02 2,22791 2.11,73 
Caloutt& .. 1,59,78 1,62.60 2,37,97 2,M,29 2,60,22 2.40~ 
Ra.ngOOll .. - fS,98 61,M 92,69 ItOO,M 90,77 94,19 
KanichI .. 47,87 fS,BS 71,00 7l,S9 '14,44 66,47 
Madrao .. 19,61 21,16 41,98 ,n:7S 02,C3 60,62 

• 
Labour in Docks. 

The demand for dock labour is intermittent; it depellds upon 
the arrival and departure of vessels and the size and nature of their 
cargo as well as on seasonal and cyolical iluctuations. In India, tbe 
monsoon is an additional factor affecting both shipping arrangements 
and the amount of produce available for export. In all porta, therefore, 
there Ia usually labour in excess of immediats requirements, and the 
tendency is for employers to encourage larger reserves than necessary 
in order to provide ample margins against emergencies. We visitad the 
leading ports and received both written and oral evidence regarding the 
conditions of employment. Usually the port authorities maintain a 
permanent estab1ishment under their direct control, but the bulk of the 
labour engaged in lO&ding and unloading is casnal and is employed 
indirectly through stevedores or other contractors. In regard to the 
ls.tter, there is no uniform system of employment in the different porta. 
In Karachi, the lO&ding and unloading on the docks i. entrusted to 
stevedores who employ jematJarg or headmen to provide the necessary 
labour. The jemadar r6!'8ives payment, from the stevedore for the 
work done by his gang, the member. of which are in turn paid by him. 
'At Bombay the oasnal dock labourers are employed through toltwalas, 
who are paid by the Port Trust at piece-work rates on the tonnage 
handltlli. The teliwalas pay their men sometimes on tonnage and 
sometimes at daily rates, according to the n .. ture of the cargo. Some 
of the bigger toltwalas may have 10 to 15 gangs working under them, 
while the smaller ones control two or three gangs; the average' size of 
each gang is 15 to 18. The Port Trust have about 40 or 50 toltwala8 
on their register. In Calcutta, meet of the dock labour is supplied 
by one firm of contractors and is not direeily employed by the Port 
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CoIllIllissioners. The establishments maintained by the latter at the 
coal berths a.nd tee. we.rehouses are recruited e.fter persone.l inspec
tion by the Deputy Jetty Superintendent. The labour supplied by the 
contre.ctor is recruited chiefly from Bihe.r e.nd the United Provinces 
through ssrde.rs. For he.ndling hee.vy ce.rgo e.nd certain other CJe.sses. 
of work the contractors employ monthly paid le.bour working in ge.ugs
of 20 men ee.ch under a sardar but paid individually by the finn.. 
Most of the work is paid on the piece-work system through se.rde.rs, 
who maintain ge.ugs of from 40 to 100 men ee.ch e.nd who are paid accord
ing to the tonnage _ he.ndled by their ge.ngs. The ee.rnings of ee.ch 
ge.ng are distributed among the men by the sardar who deducts half e.n 
e.nna in the rupee e.s his she.re, except where he himself is a working 
member in the ge.ng, in which case he retains two she.res, one for hi!> 
work e.nd the other e.s his eoIllIllission. The representatives of the 
firm of contractors stated in evidence that their agents maintain personal 
touch with the men to prevent une.uthorieed deductions by the sarde.r. 
In Rangoon, with the exception of 30 le.bourers employed in the ware
houses who e.re on monthly wages, no dock le.bourers are employed 011' 

the staff of the Port Commissioners. The work of loading e.nd unload-
ing ships at wharves and jetties is given out on contract for which tenders 
are invited. The present firm of contra.ctore are paid on the be.sis of 
tonnage loaded e.nd shipped. They maintain a permanent establish
ment of 250 men who are paid monthly wages, but in addition engage
casual le.bour at daily rates _e.s required. The maistries of ssrdars
and labourers are paid separately by the contractors. In Madre.s, the· 
Port Trust employ a smaJl departmental steff of two or three hundred. 
men in their sheds, but most of the he.ndling of cargo is done by contract 
labour. Besides the le.bour employed by or on bshaJf of the Port 
Trusts, there is the le.bour employed by shipping companies or stevedores. 
Here, too, the main fee.ture is the absence of direct employment. The
shipping companies or stevedores employ foremen, known variously_ 
ti..,u.!s, m~, ge.ng maistrie8, .iemadars, joliwalas, or se.rdsrs. 
Each of these brings one or more gangs of dock labourers who work 
under his supervision and receive their wages from him. The shipping 
companies or ste'Vedores pay the foreman for the work done and leave 
it to him to distribute the amount among his men. In Re.ugoon and 
sometimes also in other ports, it is the recognised practice for the fore
man to increase his own earnings by employing fewer men in the gang 
than the number specified and paid for by the company. 

l1nemp]01Dlent and Unller-employmenL 
The main problem in connection 'with-dook labour is that of 

minimising the hardships due to unemployment or under-employment. 
The uuemployed may not appsar, as in the West, at "calling-on-stands ,. 
but they are to be found in their lodgings, in the streets or at the " 
gates seeking employment. In Karachi, we were informed th. 
depressed condition of the export trade, which fell from 2,070,or 
in 1924-25 to 66J,OOO tons in J928-29, he.s led to general retr<> 
in office and le.bour staffs. Labourem complained that they w -~-
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to secure adequate employment to maintain themeelves and their fami
liae, and this wae confirmed by evidenoe that wharf labourers were 
employed for only about 10 to 12 djlye in a month. In Rangoon also 
there. hae been serious unemployment. More than half tha export 
from this port consieta of rice. We have been supplied with a state
ment showing that, while av .... age monthly exporte during 1929 am
ounted to 306,000 tons, the tonnage in March was 438,000 and in 
November 240,000 only. Importe also lluctuated in 1929 between 
100,000 tons in Mareh and 175,000 tons in October. The represent
ative of etevedoring firms in Rangoon stated that, in the busy seaeon 
from February to April, men work seven daye a week, but over the year 
the average would not be more than 12 or 13 daye in the month. The 
British India Steam Navigation Company, who have on their books 
90 gang maWrie&, estimate the average number of shiite worked by eaob 
of these men at 17 a month, but we have no information as to the 
extent to which the personnel of the gang varies, and this obviously 
affoote the amount of employment obtained by individual members. 
The position has been complicated by the recent arrangement to employ 
Burmans on a fifty-fifty basis with Indians who, until June 1930, 
~ alone employed on the docks. No detailed figures were received 
regarding the position at other porte, but we believe that there aleo 
problems of unemployment andj under-employment require attention. 
So far no attempt hae been made to decasualise dock labour. The 
tendency hae been rather to distribute employment among increasing 
numbers, with the result that the average earnings of the workers have 
diminiebed without any reduction in wage rat_ 

DecasualisatiOll and BegistratiOD. 

We consider that those labourers who regularly offer themselves 
for work at the docks are entitled to secure as large a measure of 
regular employment as the nature of the calling will allow. This C&Il 

only be secured by decasualisation. We recommend the adoption 
in each of the main porte of a system of regietration, which should be 
supervised and controlled by the port authority, assisted by represent
atives of shipowners, etevedores and labourers. A register should be 
compiled of all workel'B who have a genuine claim to be regarded as dock 
laboure!'B. It should include all those employed on the work of loading 
and unloading on board shipa, or on shore, i.e., harbour, dock, wharf, 
quay or at any similar place where such work is earried on. The exist
ing 8yetem, which gives to low-paid toliwalaB and other intermediaries 
the power to determine which men should receive employment, is bound 
to be associated with abuse, and a representative of one of the leading 
l'ort Trusts, speaking of bribery and corruption, said " I think it is pro
:tbly too general among that class of people for anyone to look upon 

iu1 other than onstomary ". The aim should be, first to regulate the 
w ~el'B of dock laboure!'B in accordance with requirementa and, secondly 
eaoh J':e that the distribution of employment dependa, not on the caprioe 
~ ell fii,diaries, but on a system which, 88 far 88 possible, gives all 
'1 one ''1 an equal share. 
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Safety ill Docks. 

There are at present no regulations to protect the bulk of dock 
worke!!! engaged in handling cargo against the risk of accidents, nor ill 
there any inspection by an independent authority to ellBure that ad .... 
quate preca.UtiOllB are taken for the safety of dock workers. The by .... 
law. framed by the Port Commissioners of some of the ports contain 
provisiollB for the safetv of the workers, but these apply only to the em
ployees of the Port TrUst and not to dock labour employed by private 
firms. There is no legal obligation to report the majority of accidents 
n docks, and investigations into accidents have to be conducted either 

by the Port Trust authorities, who are themselves substantial employers 
of labour, or by the police. Accurate statistics of a~dents are not 
available and there would appear to be little systematic eftort to deville 
preventive measures. In Bombay and Calcutta arrangements are made 
for the periodical testing of chains and slings UBed by contractors' 
labour, and registers are maintained of all teste earrled out by the port 
authorities. Such arrangements are not to be found in all ports, and we 
consider it important that a proper system should be introduced of test
ing all gear and equipment UBed in the handling of cargo. We understand 
that the matter has been under the collBideration of Government in con
nection with the Draft Convention adopted by the Twelfth International 
Labour Conference concerning the protection against accidents of workers 
employed in loading or unloading ships. We recommend that legislation 
empowering local Governments to frame aafety regulatiollB for docks 
should be undertaken without delay. The regulatiOllB should be pr .... 
pared in collBultation with the Chief Inspectors of Factories, who should 
also be made responsible for their enforcement. The regulations should 
further provide for the proper reporting of all serious accidents. 

Bonn of Work; 

The hours of work of dock labour varY from port to port, 'and 
there are no restrictions either on normal working hours or on overtime. 
Althongh the excess of labour is greatest in Karachi and Rangoon, in 
these ports the hours of work are longest. The day shift in Karachi 
extends to 12 hours in summer and to 11 in winter, with one hour's 

. interval, while the men on the uight shift work for Hi hours without a 
break. A proposal to reduce hours was considered by the Port Trust, 
but met with oppoaition and the Trust decided not to pursue it. It was 
revived by a'strike which occurred immediately after our visit, but, 80 

far as we are aware, apart from a promise from the stevedores that they 
would not oppose any reduction which might be agreed to by the Port 
Trust, nothing has been done. In Rangoon the day as well as the nigb' 
shifts are 11 hours in duration" without any interval except betw· 
the two shifts. In Madras the daily hours are also 11, but the WOT 

are given an hour's interval in the middle of the day. In B' 
the men on the day shift work 9 hours and on night shift 8 hour 
in Calcutta the hours of work are between 7 A.M. and 6 P.M. 

intervals of half an hour each. Having reiard to the haa" 
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of dook work, we co1lBider that the normal hours of work in Karachi, 
Madras and Rangoon are unduly long. In the matter of overtime also 
there is need for protection. In Bombay we were informed that, if a 
ship is working continuously day and night, a gang is ordinarily required 
to work three consecutive shifts.--a day, a night and a day, i.e., 25 hours 
excluding breaks. Payment is made at the same rate for &lI three shifts. 
Such exoeeeive hours are both unnecessary and unreasonable, thongh 
it was stated that the men rest in turns while work is going on. The 
work of loading and unloading ships is more arduous than most forms 
of factory work and there is, in consequence, at least as much need for 
control in the one case as in the other. The maximum daily limit of 10 
hours, which we have snggested for factories, is not suitable for docks, 
as, without a weekly holiday or a limit of weekly hours, this might involve 
too heavy a strain on the worker, particularly as overtime is necessary 
in certain cases where the employment of a different shift would not bs 
practicable. We recommend that for docks the nOf!Dal daily hours 
prescribed by law should bs fixed at 9, but overtime should be allowed 
up to a maximum of 3 additional hours of work on anyone day. 
In order to prevent an abuse of overtime, we recommend that payment 
for each hour of overtime work should bs required at not less than 
33! % over the ordinary rates. It may bs necessary for local Govern
ments to provide exemptions to meet exceptional circumstsnces. All 
in the case of the safety regulations, the enforcement of the measures 
relating to hours of work should be entrusted to the factory inspection 
department of the province. As the docks are situated in industrial 
centres, we do not think that this new field of inspection should 
involve any great increase of stsiI, partioularly if, as we anticipate, the 
oo-operation of the port authorities is obtained. 

Sir Alexander Murray considers that, in view of the irregular 
nature of the employment, it would not be unreasonable to initiate legal 
restrietions on the hours of work of dock labour in this country by fixing 
the normal daily hours at ten and allowing overtime up to two hours on 
anyone day payable at not less than one and " quarter times the regular 
rate. 

Employment of Children. 

As B result of the co1lBideration given to the Washington Con-' 
vention fixing the minimum age for admission of ehildren to industrial 
employment, the Indian Legislature passed an Aet in 1922 making it 
obligatory on the local Government to frame rules under the Indian Pom 
Act of 1908 prohibiting the employment of children under the age of U 
year. "upon the handling of goods at piers, jetties, landing places, 
.-harves, quays, docks, warehouses and sheds." Although such rules 
.. fe bsen duly promulgated in the onJy pert in which we found children 
of Joyed, some children below the prescribsd age were employed in the 
whit,&. of ships. We were uncertain if auch employment was au in
each g~'lUt of the law, in view of the faet that the coaling was doue on 
on theii ~de of the ship and not at a pier, jetty, ete., mentioned iu the 
by one fu'i\(Amendment)Aet of 1922. Sinceourvisit,anamendingAet 
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has been passed, which should· put the matter beyond doubt. Provin
cial Governments are now required to frame rules prohibiting the employ
ment of children under the age of 12 years upon the handling of goods 
" in any port 8Ilbjoot to this Act". As in our view work of this kind is 
not suitable for children and a systsm of half-time working is not prac
ticable, we recommend that the minimum age should be raised to 14 
years. It should be the duty of the factory inspector to secure the due 
observance of the law in this respect. 

Tramways and lItotor Buses. 
Tramwaye and motor b11l!eB are the remaining forms of transport 

with which we deaJ. Tramwaye have been in existence for a number of 
years, but are to be found ouly in a few of the more important cities, SIlCh 
as Calcutta, Bombay, Madras, Rangoon, Cawnpore, Delhi and Karachi. 
In Calcutta and Bombay they give employment to about 6,000 and 
4,500 workers respectively; in other centree the numbers are considerably 
smaller. The scOpe for their expansion is limited as there are compara
tively few cities in India with a population exceeding 200,000 persons, 
and most Indian towns are merely overgrown hamlets without any of the 
moderncon'\'eniences .... oci&ted with town life in the West. The tramwaye 
thus employ. only a small number of worker.. The system of recruitment 
does not differ materi&lly from that obtaining in the larger fsctories. 
Both in Calcutta and Bombay a considerable proportion of the workers 
comes from outside, and the .,.number of men applying for work is well 
in excess of the number of vacancies. Selection is made by a responsible 
ollicerof the company. The selected men are frrst required to pass a medical 
test as to their fitness and have then to spend abonl> 6 weeks in a train
inll schooL In Calcutta 65% of the workers heve only five years' 
service or less, while in Bombay the percentage is as high as 76. The hours 
of work are generally fixed on the basis of an 8 hour day. but the actual 
hours worked by the tralIie etalf are longer, i.e., 9 or 10 in one case. This 
is attributed to delaye on the road and also, toa large extent, to the extra 
trips which have to be worked on account of absentseism. In Bombay 
the normal working daye are six in the week; in Calcutta the men are 
allowed a rest day with pay if they work for six day., but if they work on 
the 7th day, as do many of the up-country men, they receive an extra 
day'. pay. Motor b11l!eB, unlike tramwaye, are a recent deVelopment and 
their possibilities are very much greater. Fifteen years ago there was 
hardly a bus service in India, but to-day the motor bus is to be found in 
the cities and alsc over the entire countryeide, wherever there are roads 
fit for motor tralIie. The totsllength of metalled roads in British India 
is now over 60,000 miles and road development maybe expeoted to make 
rapid etrides in the near future. For the most part the bus services; . 
India are the result of individual. enterprise rather than the ore .. tio,.. 
large concerns; many are oarried on under .. system of unbridled 
petition by numbers of small ownel'l!. The number of driv .. 
conductors employed in the various bus services throughout In' 
now be fairly large, but we received no evidence as to their ho' 

. -tlr other conditions of employment. 
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Control of HourI. 
The control of hours of work on all tramways and motor busea 

raises problems of great complexity. So far as tramways alone are con
cerned, we do not think that control would be di1licu1t, but it is probably 
here that it is least needed. The regulation of hours of motor bus workers 
both in cities and in the country, especially the latter, would be very 
di1licult in the present stage of development, and would involve the res
triction of hours, not merely for labour, i .•. , for persons who are 
employed by others, but for owner-drivers with whom we are not con
cerned. When the hours of work exceed what is reasonable for the driver, 
they exceed what is safe for the passengers, and both considerations will 
require incre""ing attention. But ~e are not in a position to indicate 
any general scheme of control which would be effective at the present 
time. The extension and development of motor transport will necessitate 
an increasing measure of control by the licensing authorities. We there
fore lIIIggest that, in granting licenses, the authorities. should consider 
whether, in particular caaes, a limitation on hours is required, and if so, 
how it can be enforced. We consider it preferable not to enforce a statu
tory restriction on tramways at this stage, but we recommend to those 
responsible for their management that the weekly hours Should not 
exceed 54 per week, and that the hours of duty should be 10 arranged "" 
to compel the workers to take one day's rest in seven. 

Puhlie Wmka. .. ' 
In concluding this chapter we desire to make some zecommenda

tions in respect of public works. If we had followed strictly the definition 
of an "industrial undertaking" adopted by the First International 
Labour Conference in the Hours of Work Convention, we would have been 
oompelled to regard our terms of reference "" covering all labour em
ployed on construction, maintenance and repair work of all kinds, from 
village houses to the largest canals. Building work of various kinds is, for 
the most part, quite unorganised and is scattered all over India. W .. 
therefore found it necessary to limit severely our survey in this direction 
and confined our attention to publio works. These include the great 
majority of the larger constructional enterprises in India and an immense 
number of smaller works of all kinds. Indeed, there is probably no 
country where Government takes 80 large a part in the construction and 
maintenance of canals, roads and buildings. Every province has ita own 
Publio Works Department. which is nsuaIly divided into two branches, 
namely, the Irrigation Branch and the Roads and Buildings Branch, each 
with its own staff. The great irrigation canals now irrigate aDout 27·1i 

, 'Uillion acres and are being steadily extended. At the present time there is 
~.l'rogre .. in Sind the Lloyd Barrage and Canals &berne, which is perbaps 
6-1"iggest work of its kind in the world. It was started in 1921 and is not 
of ~.t.ed to be completed until 1934. The labour employed is imported 
whU'8:Wy distant areas, snch "" Rajputana, the Punjab, the United Pro
each g'~e Frontier are"" and Afghanistan. The supply of labour has 
on thell. ~ each year and so far has never been equal to the demand. 
by one fu." oonsiderablt' variations with the season.. In 1928-29 the 
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number employed was about 45,000, of whom not less than 2,000 were 
elriIled workers. On the Roads and Buildings side the Government 
is also a very Iarge employer of labour. It is responsible for the m&inte
ns.noe of all trunli roads and a great number of official buildings of all 
sizes. The biggest task undertaken in this connection in recent ye&nl has 
been the creation of the new capital at Delhi, wlrich began before the war 
and is now practically completed. The numbers employed here fluctuat
ed from 4,000 to over 20,000, the greater part of the labour employed being 
from Rajputana, Central India and the Bombay Presidency. Here, as in 
other construetional works, a number of women were 'employed and 
child labour W88 not unknown. 

EmplOyment of Contractors. 

To a Iarge extent, the building and oonstruction works under
taken by Government are entrusted to oontractore, the Publio Works 
Department exercieing a general supervision over their execution. At 
Sukkur over 90% of the workere employed on the Lloyd Barrage and 
Canale scheme are employed by contractors and in New Delhi the position 
was very similar. It is fairly generally assumed that, from the point of 
view of Government, employment through contractors is the only satis
factory method. The objections urged against direct employment are the 
absence of adequate departmental arrangemente for the control of sub
stantiallabonr forces, the additional cost and the difficulty that confronts 
Government in making advances, with their attendant risk of loss, to 
secure labour from a distance. So far as the control of labour is concerned, 
there is no technical difficulty in making departmental arrangements if 
necessary, but it would inevitably entail extra staff. With the passing 
of the Workmen's Breach of Contract Act, the power of contractors to 
retain unwilling labour has gone, and both Government and contractors 
must depend on making conditions attractive. As we show later, the 
difficnlty regarding advances can be surmounted. Thus the question of 
departmental employment, so far 88 Government are concerqed, reduces 
itself to one of costs, and most engineers appear to be convinced that, so far 
as these are eoncerned, employment through contractors is distinctly 
advantageous. 

Fair Wages. 

On this view we would remark that there i. another question 
besi(les that of cost to be considered, and we think that this should receive 
more attention .. We are far from satisfied that labour receives reasonable 
treatment from all public works contractors. The Chief Engineer of the 
Lloyd Barrage and Canale Construction stated that conditions of labour 
would be decidedly improved if it were employed departmentally, and we 
believe that, if contractors were in an cases required to give fair treatmen' 
in respect of wages, housing, sanitation and other services, there would . 
an enhancement in the cost of the work. This is an enhancement wI 
if necessary, Govemment must be prepared to face. So far as war 
concerned, no control is exercised lOt present, and the 8UpervisiO' 
tractors is limited to the settlement of dis~utes ?eg&rding payrr 
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fllcommend that, in all casea where contractors are employed by the 
1'ublic Works Department, the contract should contain definite provisions 
'regarding the wages to be paid. We do not think that the method 
adopted elsewhere of a " fair wages clause" can be applied without mo
difications in India, and in its place we suggest that the actual wages to 
be paid for different kinds of work should be specified in the contract. 
If it were necessary to make contracts for the supply of labour over a 
long term, provision could be made for the revision of the rates of wages 
from time to time and for corresponding additions to, or reductions from 
the rates payable to the contractors. We also recommend that con
tracts should stipulate the age below which persoll8 should not be em
ployed and this should in no C8I!8 be less than 12 years. Mr Cliff, 
Mr Joshi, Diwan Chaman La\l and Miss Power, however, are of opinion 
that this work is comparable to that undertaken by children in and 
.abC!ut mines, and on docks, and that the minimum. age of employment 
should be 14 years. _ 

Health 011 Public Works. 
So far &8 housing and sanitation are eonoerned, the practice 

.appears to vary. In some eases eontractonr are required to take measures 
regarding sanitation and health and housing; but this is not always tha 
<l&8e, even on large works where much labour is brought from a distance ; 
nor does Government undertake to house contracto1"8' labour. Further, 
it dOes not appear to be tha regular practice to consult the medical and 
public hcalth departments before large er;,gineering works are started, or 
to secure their co-operation during'tha progresa of the schemes. Too 
.often the determination of the acaIe of medical and public health activity 
is left to the public works authorities, and the engineer in charge of the 
.construction is made responsible for the control of health on the work. 
In some provinees the rules do not appear to require previous consults
{;ion 'With the Department of Public Health. In more than one ease an 
important work has been started without any such reference, and OCC&Sion
&ly a big work has been carried on for some time without any control being 
.exercised by the medical or public health authorities over the health 
arrangements. The results, as our evidence shows, have not been satis
factory. We recommend that, where large construction works are to be 
carried out either by the Public Works Department itself or through the 
agency of contractors, and especially where workers are to be employed 
for any length of time in the same area, the Medical and Publio Health 
Departments should be consulted beforehand.. In addition, definite 
rules should be framed in ell such cases regarding the supply of proper 

• housing and sanitary arrangements for ell persons employed and pro
'c' viding for the treatment of cases of sickness or accident, inoluding accom
~'Ilodation for cases of infeotiousdisease. Wealso recommend that the ot ~dical Department should be entrusted with responsibility for the health 
whii""ose employed on such works. 

eooh 1. DiJeot Employment. 
on then~ents in departmental working on a large acaIe appear 
by one fu.".., rare, but we ha'Ve been given particulars of the results 



PUBLIC WORKs. 193 

recently obtained in the Centr&l Provindes in connection with the don..·· 
etruction of the Kharung and Ma.ni.&ri reservoir canals In the BilASpur 
district. Here the department found difficulty in securing labour through 
oontractors to the extent neceSsary to completg the works, and in 1924-25 
they started department&l recruiting. The nWhbere so employed in the 
first year were nnder 3,000 and rose' steadily 'until about 10,000 persone 
<were employed departmentally in 1929 against 5,000 employed through 
oontractors. It was stated by the department that the work had been 
carried out much more expeditio1lllly at a lower cost and • that labour 
was getting a bigger return than it would receive from contractors. 
Advances were given to :recruit labour from a distance and the depart
ment bore the losses which &rose from defaults by those to whom ad
vances had been given. Experience has shown, however, that labourers 
are more ready to accept employment departmentally than from a con
tractor, and the tot&l loss in >:espeet of advances does .not seem to be 
large. This distriet supplies labour to many industries, and we do not 
'suggest that experience elsewhere will neces&&rily be similar, but we 
recommend that the possibilities of the wider applieation of departmental 
working should be considered by the Public Works Departments gene
ra\ly. The system of employing labour through contractors on large works 
is one of very old standing, and, with the great changes in conditione in 
reoent years, we are byno meane satisfied that its advantages are as great 
as they were in the past. 



CH.U'TER XIL-THE INCOME OF THE INDUSTRIAL WORKER. 

, We have now completed our endeavour to survey working con-
ditions in the difierent b!'&llChes of industrial aotivity. This and the 
three following chapters ee\I with matters &fIecting the standard of life of 
the industrial worker. The present ehapter is ooneerned mainly with hia 
income. After discussing the adequacy of the materi&l ava.ila.ble, an at
tempt Do made to give an indication of the wage levels in different indllB-

. tries and centres. Some observations are added on individual and family 
earnings and on the expenditure of the family. We then p8ll8 to the dis
OUIlSion of methods of raising the standard of living, whieh is shown to 
involve the raising of the standards of efficiency, of earnings and of health 
and welfare. Numerous methods of increasing efficiency have been dis
oussed in previous chapters, and health and housing are treated in sllb_ 
qllent chapters. The latter part of this chapter is conseqllently devoted 
mainly to the diScussion of possible methods first of enhancing earnings, 
and secondly of making them more effective. Here, we deal under the . 
first head Jrith the direct raising of wages by employers and then with the 
fixing of minimum wages, adding some observations on the standardisa
tion of wages in the leading industries. The prevalence of deductions 
from wages and their regalation are also reviewed. Under the second 
head, we deal with the reduction of expenditure on drink, leaving 
the important qllestion of redllcing the burden of indebtedness for the 
following chapter. 

I. 

StatisticallllateriaL 
In our terma of reference we are directed to report on the 

• standard of living of the workers'. No part of our task has given 
lIB greater difficulty, and we m1lBt frankly state our inability to give 
this subject the treatment it deserves. It woold, of ootJrSe, be impos
sible for any Commission which conformed to reasonable limits of 
time and -expenditure to attempt an original analysis of the standard of 
living of several millions of workers scattersd over a sub-oontinent, dis
tributed over many industries, with a great variety of occupations, and 
separated into many grOllps by olimate, race, oivil condition, religion, 
tradition, income and other factors. At the best we cooId. hope to give 
ouly a summary of the general position, based on the scientmo obaerva
tion of others, and rendered somewhat more vivid by our own observa
tions and the experience of those witnesses who appeared" before UlI. 

But when we addressed ourselves to this less ambitious task, we found 
that, even for this, the essential material.was wanting. The only investiga
tiOIl8 so far made with any elaim to statiStical adequacy are those conducted 
by the Bombay Labour Offioe in the principal oentres of that Presi
dency and one enquiry into the standard and cost of living of the working 
olasses in Rangoon. The Bombay enqairies cOll8ist of three investiga
tiOIl8 into wages in the ootton mill industry in that Presidency and inV68-
tigations into working oIass budgets in Bombay, Ahmedabad and 
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Sholapur. These enquiries are of' great value as a guide to looaJ condi
tions; but in a country presenting the variations of India, they cannot 
be treated as typical. Enquiries made in two centres of the Central 
Provinces and six centres in Bihar and Ori,ssa haw been directed 
towards measuring the movemenlB in the cost ot living and a little work 
on this has been done elsewhere; but none of theSe enquiries has attempt. 
ed to determine actual representatiw earnings and expenditure. In 
Bengal, the leading industrial province of India, not even the co!ll!tru.,. 
tiOD of a ooell of living ind""has been attempted,andaeta~ a.nalysie 
of earnings and expenditure is entirely lacking. 

Evidenee Obtained. 

• In the course of our tours, we attempted to supplement the 
etatistical materia.! available as best we could. Employers rea.d.iJy gave 
particulars of their rates of wages, but as a rule these throw less light_ 
on earnings than do wage ratee in other countries, and for our preeent 
purpose earnings are of far greater importance than wages. Information 
regarding expenditure is even more difficult to obtain. All might be 
expected, the worker seldom keeps any accounlB and, even among 
educated men, there are few who would find it easy, even if they had"no 
natural reticence, to explain without reference to documenlB how their 
income was spent. We examined and conversed with a large number of 
workers and others who were informed on the subject;, and in personal 

. visilB to the workers' houses we endeavoured to supplement by the 
" evidence of the eye" the information otherwise available. 

Special Enquiries. 

As our first winter's work progressed, it became ste3dily clearer 
to us that !he material we could collect in the ordinary way would fall far 
short of yielding all the information desired. We therefore decided, 
at the end of our first winter's work, to appeal to Government for further 
assistance. In." circular letter, which was addressed to the provincial 
GovernmenlB and to the leading railways and is reproduced elsewhere, we 
asked them to utilise the period which was available in the collection of 
information bearing on the slBndsrd of living of the workers. What we 
desired, in particular, was .. evidence of the same character .. as the 
Comm; .. ion " might ilBelf have secured if it had had a much longer time 
at ilB disposal and hed been able to obtain from a number of witneeses 
information of a somewhat intimate character regarding their manner of 
life". We appended to our letter a schedule indicating the particulars 
for which we were looking. We are under a deep obligation to the 
GovemmenlB, the railway administrations, the employers, the workers 
and the numerous officials who co-o\ll'i'Qted in assisting us in this matter. 
Having regard to the very great difficulties which limitations of tima, 
means and personnel impoeed, the resullB obtained are by no means 
disappointing. Their value ,!"ould have been enhanced if more attention 
had been paid 1;0 the crucial question of sampling. for in a number of casea 
the efforts have been dissipated over too wide a field. But prsctically 
all tbe enquiries have served a purpose in throwing a sidelight on tbe~ 

'I>lI 
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subject, and providing some check on other material. Limited 
enquiries of the kind suggested cannot hope to do more. Much of 
the information obtained, whiCh has been of help to us, will not be 
without interest for students of the subject, and we hope that it may 
serve to point the way"to the more thorough enquiries that are urgently 
required. Of the Government enquiries, that of the United PrOvinces is 
the best example of the type of report we hoped to secure.' Among 
railways, the South Indian Railway, in which a committee was appointed 
to investigate the subject, and the East Indian Railway have both fur-
nished reports of special interest. . 

InadeqllaCJ of Material. -
The collection of statistics bsaring on labour is discuseed in a 

later ehspter. But we would stress here the great importance of en-' 
<Iuiries into the standard of living of the workers. We are by no 
means the first to find ourselves crippfed by past neglect in this di
rection. We owe to the efforts of the few scientific enquiries and to 
the labour of those who have supplied WI with evidence the fact that the 
material is sufficient to indicate the main features of the economic life 
of the workers and to give us confidence in dealing with some of the ques
tions that have a close bsaring upon that life. But it is inadequate as a 

. basis of any complete treatment of the workers' ills. We can realise the 
workers' chief difficulties, we can distinguish the factors that create them, 
and we can point to directions along which much can be done to mitigate 
them. But a quantitative analysis is impossible. Even to such an 
elementary question as the extent to which the workers' earnings suJlice 
to provide for their necessities no precise answer can be given. 

Jlovementa 01 Prices aIlIl Wages. 

Before diSC1ll!8ing the po.sition further in the light of such 
material as is available, we desire jb offer some comments on the changes 
in the position in recent years. \j( sharp rise in prices took place towarda 
and after the end of the war. ,,,Increases in wages were granted in the 
leading industries, but these did not as a rule meet the rise in prices, and 
by the middle of 1920 the level of zeal wages was generally lower than 
before the war. In ,1920 and 1921 there was a general rise in wages; 
prices reached their highest point in the-,"utumn of 1920, and the general.. 
tendency thereafter was downwards, ~ that by 1923 the workers ~ 
generelly better oft than before the war. Since then prices have faJlen 
substantially; thare have been some reductions of wages, but there has 
been no general fall in wages commensurate with that of prices, and the 
general level of real wages for indWltrial workers is probably higher at the 
moment than at any previous period. We are writing, however, at a 
time when a remarkably sharp faJI in prices has produoed an UBWlUSl 

position; the Bombay working cIass coat of living index number, which 
Itood at 40% over the 1914 level in July 1930, had faJlen to 22% 
in December. As it would be dangerous to assume that the present 
position is stable we should make it clear that, in discussing fsets 
bearing on the atandard of life of the workers, we are dealing with tha 
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position not later than a year ago. Indeed, many of our facts rei&te to 
earlier dates. 

lI. 

Eamings 01 Cotton. Mill ~es. 
We now endeavour to set down a few statements regarding 

the general wage levels in some of the leading branches of industry. 
In the cotton textile mills, over two-thirds of the operatives of British 
India are employed in the Bombay Presidency, and, as we have stated, 
there is here a large amount of detailed statistical information available. 
The three important centres in this Presidency are Bombay, Ahmedabad 
and Sholapur. The first wages investigation made by the Bombay 
Laboul"Office related to May 1914 and May 1921, the second to August 
1923, a.nd the third to May 1926 in the case of Ahmedabad a.nd to July 
1926 in the case of Bombay a.nd Sholapur. Theselast figures were pub
lished in 1930, and no later statistics are available. We therefore con
fine our attention to the last enquiry which was based on the actual muster 
rolls of seIected mills in each of the three centres. A feature of import
ance heft' is, to quote the Labour Office, the "very wide variations 
which exist both in the methods of payment and the manner in which the 
rates are fixed not only as hetween centre and centre but also as between 
unit and unit in a pa.:rticu1ar centre". In Bombay the average earnings 
of the two-loom weavers in 19 selected mills varied between Rs. 1-9-1 and 
Re. 2-1-6 per day. In Ahmedabad the variations were even wider. The 
average daily earnings for men according to this enquiry were Ra. 1-8-0 
in Bombay, Ra. 1-6-8 in Ahmedabad and Re. 1-O-liin Shola.pur. For 
women the respective figures were Re. 0-11-11, Rs. 0-12-6 and Re. 0-6-8. 
In the selected mills in Bombay, no children WeI'll employed; for Ahmed
,.bad and Shola.pur their average daily earnings were Re. 0-5-8 and Re. 0-4-0 
respeetive!y. In every centre absenteeism is a factor of some importance, 
and in the table below we give the average monthly earnings of IIll 
operatives so far as they are available, and the percentage and average 
earning. of operatives who worked without any absence :-'-

. 
Workeza who worked without 

A_ any aboenco. 
Group. Contre. ~ 

~ 010 age. A_age month17 
earninge. 

Re. A. P. Re. "- P. 

Men " Bomb&y .. 37 10 2. 63 44 3 6 
Ahmedabad .. 56 36 " \I ShoI&pur .. 23 16 6 31 26 10 2 

Women .. Bomb.y .. 17 12 4 33 20 , 6 
Ahmedabad .. 56 21 I 6 
ShoI&pur .. 9 13 7 26 11 6 7 

I 
,-

Children .. Ahmedabad .. .. 70 9 4 6 
Sholopur . - 6 10 , 36 61310 
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We add below the figures given by the Labour Office for the average 
daily earnings of oerta.in classes of operatives employed in the cotton 
milla of the Bombay Presidency . 

. . 
Bomba.y. Ahmodaba.cl. ShoIapur • 

. 

ClaM of I&bo .... 
Men. Women. Men. Wo ....... Men. Woman. 

RB. A. :Fa Rs . .I.. :F. Be.. A.. P. Bs. A.. 1". Bs. A... P. 1" .... P. 
W ... ~ 

llLooma .. 1 13 4 .. 113 6 ti' 1 9 II .. 
3Looma " II 8 6 .. II 6 6 . . . . 
4Looma . , S 14 I .. 3 6 4 .. 3 6 II ,. 

Ring~ 
Sides •• 1 0 3 016 I o 16 II 016 1 011 5 011 0 
TannIIIaa (FoJ· 016 6 014 3 .. .. 0 II II 0 8 8 -I. 
Doll ... .. Oll! 1 011 5 010 7 010 6 0 8 1 0 7 10 

W~ 
Time .. 01410 013 1 013 3 011 II 0 7 10 
Pi ... .. 1 1 4. o 12 10 016 II 012 7 . . 0 6 4 

Ree,," 
Time " .. 0 711 013 II 0 II 7 0 II 0 0 810 
Pi_ .. .. 01011 015 0 014 6 . . 0 6 II 

In other centres no thorough statistical enquiries have been 
made. In the Madras Presidency wages for weavers in cotton mills are 
reported by the ChH-f Inspector of Factories to be in the neighbourhood 
of a rupee and for male spinners about ten &DUas a day. But there are 
wide variations within the Presidency itself, wages in outlying centres, 
such as Coimbatore and Madura, being substantially lower than those in 
Madras city. In. the United Provinces, where Cawnpore ia the most 
important centre, the Chief Inspector of Factories gives the rates of 
wages for male weavers as Rs. 33 and for male spinners as Rs. 2ii per 
month. In the Punjab, Delhi and Bengal. rates tend to rule substantially 
hig~er than in the United Provinees. 

EarniDIIB in lnte IIills. 

No thorough statistical enquiry has been made in the jute mills 
of Bengal, but we have been furnished with statementa of average wages 
by the Indian Jute Mills Association. The figures relate to 1929 when 
the mills were working on a basis of 60 hours per week for single-shift 
mills and 120 hours per fortnight for multiple-shift mills, the machinery 
in the latter running 4 days (54 hours) one week and I) days (66 hours) 
the"'next week. The maximum hours permissible to workers in the 
multipIe-ahift mills were thus limited to 44 and 65 respectively, as com
pa.red with 60 hours in the single·shift mills. The statement gives the 
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avera~ weekly earnings. in the departments named, of all worke!ll 
except sardars :-

Multiple Bhift. 
S' Ie sbifb 5i 

Departmenb. 
- "'£'y.= 00 

hoUl'B pe-
t day Week. Ii day weok. """,k. 

Rs. A. F. B.s ..... p. Re .... p. 

SeokiDg """ViDg · . .. 8 a 9 9 3 0 9 8 0 

BeBIIian weaviDg · . .. S 15 0 ·7 4 9 8 46 

SeokiDg windiug · . .. 4 9 6 Ii 1 3 Ii 12 0 

Heasian windiug .. .. 4 8 7 6 6 0 612 0 

SeokiDg apinniDg · . .. 2 9 6 3 4 9 4, ! 0 

Heasian apinniDg · . .. S 0 3 ~ 14 0 4 2 0 

BatohiDg .. .. . . 212 9 3 9 9 4 Ii 3 

Since the above statements were submitted, the mil!s have 
further reduced working hours, but no later figures are available. 

. ,~ . 
Wages in Engineering and Metal Industries. 

:'7 

We have been furnished with figures of rates and in some cases 
of average earnings of the skilled and aemi-skilled laboup employed in 
engineering and metal works.. There is, however, no uniformity in the 
returns, some of which are oompiled on a daily and others on Ii monthly 
basis. The variety of ocCupations and the great differences in skill are 
refiected in the wide variations of rates and earnings and make a detailed 
analysis di1Iicult. Taking five typical occupations-masens, carpenters, 
blacksmiths, fitter. and turners-the earning. are highest in Bombay City 
and Ahmedabad. Masons there may earn from Rs. 60 to Rs. 10 a month, 
carpenters and blacksmiths from Rs. 60 to 75, and fitters and turners 
between Rs. 65 and Rs.· 80. In Sholapur the rates are appreciably 
lower. They are lowest in Madras, .Bengal, Bihar and Ori""" and the 
United Pr9~.es, where the average monthly earnings of masons are in 
the ne\gh~ol1Phood of Rs. 30, of oarpenters about Rs. 35 and of hlack
smiths, litter'! lind turners about Rs. 40. Midway between the two 
extremes oome the Central Provinces, Burma, the Punjab and Delhi . in 
the order named. Bombay ra~ are refiected in the Centrlil Provinces, 
where earningR generally are higher than in Burma, which in turn has a 
somewhat higher level than the Punjab and Delhi. In all areM the 
upper limits depend on the skill of the operstive and there are better 
openings for advancement in this branch of factory industry than in 
textiles. 
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Wages ill iBllllona! ~ 

Of the seasonal factories, we select cotton ginning and pressing 
88 being the most important .. "The Madras Government give the follow-
ing daily rates for 1928 :-- -

1"_ in AIlfaotorieo 
CIaaa of labour. the Coimba- in the 

tonoclimioL PreoidonO)l'. 

Be. £. 7. Ra.A. 7. 
Gjnnj;:;-

0 7 8 0 8 0 
WO ..... 0 5 7 0 Ii 1 

l'leosiDg-
Mea on 9 0 9 6 
Women 0 6 2 0 i 10 I 

In the Punjab, rates are reported as eight annas a day for men 
and six anna. a day for women. In the UDoited Provinces, the Chief 
Inspector of Factories m evidence estimated the average wage of workers 
at five to six annas a day, but another estimate gives the wages of men at 
Ra. 15 a month and of women at Rs. 10 a month. In the Bombay 
Presidency rates apparently vary considerably. We have received . 
particUiars of the present rates for some districts and in these men'. 
rates commonly lie between 6 and 12 annaa a day and women's rates 
between 4, and 8 annaa a day. The rates given above are for the rank 
and file. Those whose work iii BIrilled 'Or involves responsibility, such 
as fitters, engineers, engine-drivers, get much higher rates and are" 
usually psi<\. monthly. 

Earnings Dlllliaes. 
Statistics of average earnings of workers in mines are obtained 

in a form prescribed by the regulations framed under the Indian Mines 
Act. The mineowners are required to give for the month of December 
the average daily earnings of their emplo~, separately for under
ground workers, those employed on open workinga and on the surfsoe. 
The average daily earnings are obtained by dividing the tots! amount 
paid in wages for . work done in December by the aggregate daily 
attendance in that month. From the returns thus submitted, the Chief 
Inspector of Mines prepares a statement showing average earnings in 
the dilferent fields which is incorporated iii. his annual report. Were
produce on the following page the average daily earnings .tor December 
1929 for the more important mining areas shown in this sta\Dent. 
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The figures must be accepted with some reserve as the, returns 
submitted by the mineoWll6l'S are not subjected to an official check at the 
source, and their &CCIlr&Cy depends entirely on the proper determination 
of the aggregate daily attendance during the month for which they 
are prepared. This is not &1ways an easy m&tter, as payment is made 
by the tub and in some eases the worker receives &saistance from 

. members of his f&mily and &Iso from others who share in the joint earn
ings. Payment in all 00&1 mines for coal cutters and other underground 
workers is by the tub •. The average rate per tub of eo&l raised in 
the ie&ding coalfields is about seven annas, but in most eases this in
eludes the payment for the loader who fills the co&1 into tubs. The 
average number of tubs raised· by a worker in a day is between two 
and three. The average monthly earnings of the worker cannot, how
ever, be ca.lculated from the average daily earnings as shown in the 
sta~ given, fer attendance is extremely irregular. . At our request 
the Government of Bihar and Orissa have prepared a series of family 
budgets from the Jharia field. These and the evidence that we ocllected 
sUggest that the average monthly earnings of a'OO8l cutter are in the 
neighbourhood of Rs. 10 to Rs.15. This baa some support in the 
evidence given regarding the average attendance of the miner. The 
ether mines of importance are the le&d and tin mines in Burma, the 
salt mines in the Punjab, the m&nganese mines in the Centr&! Provinces 
and the mica and iron mines in Bihar and Orissa. As will appear from 
the statement which we have reproduoed, the average daily earnings 
are appreciably higher in Burma than in any other part of India. The 
original statement contains a foot-note to the effect that in the Punjab 
salt mines the earnings recorded are below the average level, as the 
cutput of salt is "",erely restricted in the month of December without 
reducing the labour force. The fact that a system of gang payment is 
in force makes it difficult to give relisble figures of individual earnings. 
Further information furnished to us by the Chief Inspeetor of Mines 
indicstes that, in the numerous stone quarries, the daily wage varies 
from 5 aDDas to 8 ann&S for men and 4 annas to 5 allIlIIS for women. 

EamiDga of Dock Labourers. 

Reference baa &lre&dy been made to the casual nature of employ
ment in docks and the payment of wages through foremen, maistria, 
lindala, or _kkadBfII8. The daily earnings are highest in Rangoon. As 
a result of the recent strike, the daily rate was raised from Rs. 1-8'{) to 
Rs. 1-12-0, but this increase was accompanied by a reduction in employ
ment among Indian dock labourers who, till then, were exclusively 
employed in loading and unloading ships. Most of them now find· it 
impossible to secure employmeut for more than half the ninnber of . 
.Jays in the month. We deal elsewhere with this and other features 
of the employment of Indian labour in Rangoon. In Bombay the 
daily wages of a dock labourer are . said to vary from As. 14 to 
Rs. 1-8'{), wnile in Karachi we were informed by a firm of stsv8(lores 
that the rate was Re. 1-2'{) for men and As. 13 for women. Here the 
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large volume of unemployment probably results in a low scale of monthly 
f!&J'Dings, but in Bombay, according to an estimate made by the Port 
Trust, the average monthly earnings, including payment for overtime. 
of a dock labourer in the employ of the Trust is abont Rs. 32. This, 
however. must not be taken as covering the majority of the men employ
ed in the docks. In Calcutta the average monthly earnings of stevedore 
labour are estimated to be about Rs. 20. 

Unskilled Labourers. 

The lowest paid induatrial workers are the. labourers en
gaged on manual work which does not require any substantial degree 
of intelligence or skill. These fall roughly into two classes. There are 
,. number of labourers regularly employed on manual work in factories 
and other induatrial establishments. In the majority of provinces few 
men in this class are able to earn more than Rs. 15 a month regularly; 
the majority earn less and earnings are sOmetimes as low as Rs. 10. 
In the Punjab and Delhi the average would seem to be abov~~15, 
while in the Bombay Presidency and Burma it is nearer'lts. 20 and Rs. 25 
respectively. The other class consists of the large volume of unskill
ed labour engaged in various miscellaneous occupatiOllll on daily rates 
finding employment in industry either casually or for limited spells. 
The wages paid to this class of worker are influenced to a large extent 
by the prevailing rates of wages for agricultorallabour in the neighbour
hood and these vary from province tp provinoe and even from district 
to district. While it can be stated with seme. confidence that this 
class of worker earns appreciably more than the agricultural labourer. 
his earnings are usually low. In centres of Burma and the Bombay 
Presidto.ncy the prevailing rate for men seem!! to be above 12 annaa while 
in Delhi and the Punjab it is below that figure. In Bengal, Bihar 
and Orissa and parts of the Central Provinces, the daily rates are roughly 
8 annas for men, 6 annas for women and 4, annas for children, but in 
Madras, the United Provinces and seme parts of the Central Provinces 
the rates are lower and in scme areas of these provinces are as low as I) 
anuas ,. day for men. 

Wage Levels in Difterent Provinces. 

Some light i8 thrown on the variations between different 
provinces by certain ststistics relating to cases under the Workmen's 
CompensatiOn Act. These are prepared by provincial Governments and 
show the number of persons in each wage class to whom comPensa
tion was awarded in cases coming before Commissioners. They relate 
largely to fatsl and serioUl! accidents. The wage classes are arranged 
as in the schedule of assumed wages given in the Act, and these are 
determined by the average earnings of the worker prior to the 
accident. The statistics We give below relate to the five years 1925, 1926, 
1927,1928 and 1929, which constitute .. period·dutipgwhich w~ 
l@:vels gene~ere fair~ady. The figures. however, must. be 
aOOepl;edWith some caution. In the first pIaee, it cannot be assumed 
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that the workers whose cases have been combined to furnish the 
statistics a.nd who constitute a very small proportion of the industria1 
workers generally, conetitute a.n entirely representative section. The 
most bighly-paid industrial employees, who are engaged mainly in 
supervieion, run less risk of accidents than others. At the other end 
of the scale, the lllIBkilled worker runs less risk of a eeriOllB accident 
than the semi-ski1led worker who ~ :;ith acbine proees~ 
Secondly, the Act, as we eha1I show ater, is only gradually becoming 
known to the general m&SI! of the workers, and it is probable that 
claims have been less frequent m the lower-' orkers thair 
dependan . who are m receIpt of . er ~ag~ But, 
in the main, these factors are common to all proviIwes. iQl& ~ 
levels are somewhat higher than we wonld have expected, but otherwise 
the comparison between the major proviIwes afforded by the table' is 
very closely related to that indicated by other evidence. Aeeam 
is omitted !}B the numbers _are too small to yield a.ny resuIts of 
value. ...lYages are lowest in MgdrPl!, the Centra1 Provinces a.nd the 
United Provmces; ~cestothee8Stofthisgroup,namely, Bengal 
and Bihar and Orissa, have a higher I~I, and so have those to the west, 
namely, the Punjab and Bombay. Jl6mbaycomesfirst of the India.n pro
vinces, whlle Burma haa a still hlgherlevel. Forthereasonswehave given, 
the table is much less reliable as a picture of wage-levels, but we consider 
that it gives a general impression of these levels for the semi·skilled opera
tives inorganised industry. Inthis oonnection it should be remembered 
that, wlrile olrildren are excluded from the figures, they include both men 
and women a.nd the workers on the lowest wages are, for the most 
part, women. 

_ .... of..-......mgm ... iIlIy_of 3 : ... .. . 
~A i f ~.z ~. =' 0 

.~ o!~ • G .11 011 A '!; _ ... 
01-5 j 01 li 1. ,Ij 1, ~ 

:5 s 
1 g~ J:!!!. C .. I .... I:!! j 3= 
j gli~ '::.8it iB~ ;.1: ~ ~~ l! ~ Q Q Q 

UnitedPzo~ .. .. lIO! 21 16 t 7 18 -- .. .. .. H 1lOI 19 16 • 16 110 
Central ProrinBM .. .. 18 .. 17 8 • 10 209 
Bihar and. Oriala .. .. Ii M 21 11 8 10 717 
Bengal .. .. .. 13 18 18 1. 10 28 87. 
Pnnj.b .. .. .. 10 18 S8 10 7 01 8M 
Bombay .. .. .. • 10 19 23 13 so 1.273 
BDnna .. .. .. 1 a 10 18 17 03 188 

m. 
Family Income. 

Hitherto we have !leen referring to the earnings of individuals, 
but in respect of both income and expenditure it is the family a.nd !l0!.. 
the _ individual that is important in relation to the standard"" Of livmg. 
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Unfortunately reliable figUi-es of family e&mings are more scarce than 
those of individuals. A family budget enquiry at Bombay, which covered 
well over 2,000 families, gave tha average monthly income per family at 
&. 52/4/6, but this was made in 1921 when prices and incomes were both 
higher than in recent years. Family budget enquiries in Ahmedabad and 
Sholapur, each embracing about 900 families, gave the following re
sults :-

Ahmodabad(l928). ilhol&,..(l926). 

l' ....... eaming. A:::r,num. 
!>or ...,.. 

A.~QU~ 
berofwork. 

-top. fa"in fa,.. Pe ..... top. era in fa. 
miI,y. mily. 

011'''20 .. .. S 1'2 8 1·0 
1O.d below Be. 30 .. 11 1·2 

W-
]·6 

30 aDd beloW' Ita. 40 .. 21 1·. 1·9 
40 and beloW' Ra. 60 .. 26_ 1·6 2'0 
60 and below L. 60 .. 18 1'. 2'4 

Ba. 6(} &Ild. below Be. '10 .. 8 2·0 • 3·0 
Da. 7fl and below B& 80 " • 2'4 3 2·1 
IlL 80 oed below IlL 90 .. • ~'2 3 3-3 . 

The budgets in Ahmedabad related mainly toootton millwork
era, and in Sholapur the enquiry was entirely restricted to such workers. 
Elsewhere figures of equal value are not available, and we are able to give 
only approximate estimates. In Na"apur the results of two separate en
quiries indicate that the average family income is in the neighbourhood 
of Rs. 30. The standard is almoIIt certainly higher in Bezar and lower 
in other parts of the Central Provinces. In the United Provinces investi
gations made for us in Cawnpore, Luoknow and Gomkhpur esoh show that 
the great majority of families receive not more than &. 30 .. month.. The 
level is probably higher in Cawnpo:re than in other oentres, but even here 
we doubt if, among the rank and file of industrial workers, the averaga 
family e&mings exoeed &. 21) per month. Except in the coalfields, the 
family earnings of workers in organised industry in Bengal and Bihar and 
Orissa probably exceed Rs. 30 on the average and in the more inzportant 
centres in the Punjab are distinctly over B.s. 35. Although wagee of indivi
duals in this province are comparable with those in Bombay, family earn
inge are almoet certainly lower on aooount of the much smaller em
ployment· of women. So far as unskilled workere are concerned, we believe 
that, broadly speaking, they cannot maintain families of averaga size on 
their income unlese there is more than one wage-earner in the family. 
With most of the other workers the degree of comfort is dependent on the 
number who bring in money to the home. Marriage at a comparatively 
young age is almost universal, and the claims or ohildren begin at an 
early etage in the averaga worker's industrial life. It is quite inzpo&9ib1e 
for us to attempt a etstenJent of the composition of the workers' families, 
and this is essential for any aoourate measurement of the standard of 
comfort. 



Some indication of the standard should 00 obtainable by ... 
diBerent approach, namely from that of the relative expenditnre on 
vari01l8 items and particularly necessities. Here a.g&in the material' 
is very defective. In a number of the enquiries that have been 
made, workers whose fsmilies were away in the villages have been group
ed with workers whose fsmilies were with them in the towns, and few en
quiries have given particul&rs of the absent dependents and of the re
mittances to them. There are, however, two investigations which are 
valuable in thie connection, namely those made into family budgets in 
Sholapur and Ahmedabad by the Bomhay Labour Office in 1925 and 1926. 
These relate to groups of families whose absent dependents formed a 
negligible fraction of the whole. In the Sholapur enquiry, the average 
number in the family was 4· 68 persons and 'Of thie ·11 persons 'were 
absent dependents, while 4· 57 persons lived in the family. In the Ahmed
abad enquiry, the corresponding figures are 4·00, ·13 and 3·87. We 
append particulars of the expenditnre on diBerent items. 

Food-
Corealo •• 
Pw- .. 
Suga<tmdoweetmeato 
~ .. - .. 
Millr. tmd 1M •• 
Veptablea ... d fruit 
Oils •• .. 
Salt •• •• 
Condimeato •• 
Tea •• 
0tIIe0 Food itomo .. 

Totalll'ood 

Average 
monthly 
expendi. 

tnre. 

Ahmedabad. 

Be. A. P. Be. ... ~ 2'4 
9 7 6 21\·00 11 11 11 29·~ 

• I 6 2 3·61) I 7 8 3· 73 
I I' 0 2·80 0 16 "1 2·.7 
I 10 1 '·31 0 l' I 2·14' 
I '8 3·41 3 8 1 8·59 
o 16 2 2·61) 1 11 I 4·80 
1 0 1 2·86 0 11 10 1·88 
o 8 8 0·61 0 1 7 0-26 
1 4 9 3'43 0 11 9 1·87 
o 011 0·16 0 S 4 0·87 

• _ 0 6 11 0·88 0 14 10 ll'~ 

~----~--~----~----
._ ~_1_8_1_0 __ 64-__ 88 __ '26~~_S2_J_2 __ 7-+ ___ 67_'_OO __ 

l'uoltmdlightirlc •• __ 11 10 I 11·00 211 4 7·04 
Clothing •• •• " 40 7 10 11·86 3 11 6 g." 
lIedding ""d houehold n__ 0 8 1 1·00 0 7 4 1·18 
HOUle l'Otl. .... 1I 8 0 8·27 4 9 11 11·74 
Hair-cmttinf.waahormantmd_p 01210 2·12 016 9 2·61) 
Tobaooo .. .. .. 0 9 8 1·61) 1 2 II 2-97 
LiqUOl" .... 0 13 I 2-27 0 8 9 1-80 
TravelliDgtoandfromDatm>pIaoo 010 8 1·73 0 9 6 1-61) 
In_ondebto _. .. II 8' 8-86 
_00110 _. .. .. 2 14 4 7-86 1 11 4 .H16 

~----r----~------r--~ 
37 13 11 100-00 32 6 8 100-00 Total 

Unfortunately, the ststiatica are not 6X8~y comparable, for 
in Ahmedabad, where the workers are ststed to be heavily indebted .. 
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the interest on debts ~ exeluded and in Sholapur it is stated thst the in
formation is only approximately correct. In the reports of both en
quiries it is stated thst families either did not remember or did not 1ik& 
to discloee what they spent on liquor. There is reportOO. to be less con
sumption of liquor by the workers in Sbola.pur than by those in Ahmed-. 
abad, although the amount shown in the budgets is greater. Both th_ . 
examples are takenfrom the Bombay Presidency, where wages are on th& 
whole higher than in other provinces except Burma. One enquiry re-' 
lated entirely to cotton mill workers aud the other mainly to this cl&88, 
which is better paid than most industrial workers. The sta.tistics, there
fore, refer to groups of workers who are by comparison favol1l'&bly situa.t
ad, aud to our mind the striking feature of the budgets is the large pro
portion expended on the primary necessities of life. It will be observed 
thst, if the debt cha.rges are excluded, food, fuel and lighting, cloth
ing and house rent account for over 82% of the total expenditure 
in Sholapur and for 85% in Ahmeda.bad. In addition to these pri· 
mary needs there are other necessities to be met. Even the poorest 
worker must incur some expenditure on washing and nea.rly all must 
spend something on the barber. Some household utensils lire a necessity· 
and, in referring to rent, furniture is not included. As a matter of 
fact. furniture is at a minimum in tlu> workers' houses; even a bed is not; 
always possible. In addition there is the bigger occasional expenditure 
which sickness enta.ils; aud the events of life, births, marrisges and 
deaths, involve an outlay which is unavoida.ble. apart from the compul
sion exercised by custom or religion. Finally, most industrial workers 
have to spend something on travelling to and from their villages. Th& 
percenta.ges given in this respect for Sholapur and Ahmeda.bad are pr0-
bably smaller than the av ..... ge. as both cities recruit largely from the 
surrounding areas, aud the number of workers permanently resident is 
larger than elsewhere. On the margin thst remains after a.n these neoe&
wes have been met, ihere is one charge of great importa.nce, the obli~ 
gstions arising from indebtedness a subject which'is reserved for further 
treatment in another chapter. The remainder, if any, can be devoted 
to the few pleasures thst are open to the illiterate. 

The OuiIook. 

These facts are best left to speak for themselves, and 
it is unnecessary to emphasise the genera.! poverty they disclose. Som& 
observers prefer to dwell on the mitigstiollS of the situa.tion, on a com
parison of the worker's existing privations with the hardships which 
forced him into industria.l life, on his scanty knowledge of better things, 
on the endura.nce and courage which enable 'him to tolerate his present 
condition and, indeed. to extract some pleasure from it, and even on his 
general inertia and lack of desire' for improvement. These also are 
facts and must be faced, but it is mainly ignorance of his own relative 
position aud lack of belief in the poesihility of bettering it which. 
are responsible for his apathy. We rejoice at the evident,. signa 
of the awakening of the general conscience which greater knowledg~ 



and the ferment 'of thought in India are combiriiIig to produce, and 
the progress 'aIread.y visible should hearten all those who believe in the 
possibility of advance. It is on the growth of th(l will to progress in 
the community generally, in those responsible for government and for 

.the control of industry, and in the workers themselves that the hope of 
'f the future lies. ' 

IV. 

ElIicienoy and ~. 

In entering on the diseUf!8ion of possible methods of raising 
the . standard of living, we are faeed by two main facts, poverty 
and the low level of efficiency. So far as effieiency is concerned, com, 
parisons are available of the number of workers required in India and in 
other countries, Western and Eastern, to produce certain quantities of 
material in a given time, and some of these will be found in the evidence. 
We do not quote them here, bepauee, apart from their limited scope, 

.it is impossible to eay that such quantitative measurements have token 
account of all'the other faetors involved, such as differences in machi, 
nery, organisation, eta. But it must be admitted that the Indian 
industrial worker produces less per .unit than the worker in any other 
• oountry claiming to rank as a leading industrial nation. The causes of 
this ,low efficiency are complex. Some are to be found in the ~cIimate 
of India and othel; factors; but a powerful inftuence is' exeroised 
everywhere by the low stsndard of living. Inefficiency is attributable 
to leek of both phyaioal energy and mental vigour. These are to a 
large extent different aspeets of the eame defeet, for physical weak. 
ness oute at the root of ambition, initiative and desire. This weak
ness arises from the hardships to whieh the worker, who starts with 
an indifferent physique, is 8ubjeeted and espeoially his unsatisfao. 
tory diet and the conditions under which he is g!,nerally compelled to 
live. These hardships- and conditions are mainly the _ult of inahility 
to afterd anything better, and this in ite turn arises from low effi, 
ciency. Thus poverty leads to bad conditions, bad conditions to in
efficiency and ineffieienoy to poverty. We believe in attempting to 
break the vicious circle at as many pointe as possible. There must be 
an endeavour to enhance efficiency, to heighten earnings and to improve 
the conditions of life. We have endeavoured throughout to keep 
in view the question of raising the efficiency of the worker. The 
recommendations relating to working oonditions in all the industries 
disouBsed have been designed in the belief that they will lead to a 
permanent increase in the genera.llevel of effieienoy of the Indian worker, 
and this part of the ground need not be oovered again. We must 
obeerve, however, that, in looking to increased efficiency as the' 
main source of a higher stsndard of living, we have in view more 
than an increase in the effioienoy of the worker. The range of effieienoy 
on the part of employers in India is very wide. There are enterpn
that will stsnd oomperison with any outside India; there are others 
whoae inefficiency is obvioua even to the oaaual oheerver. We are 
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anxious not to enlm on' a field which lies outside our proper funCtiODll ; 
but we have been str.tek by the contrasts presented in j,ndustrial and 
commercial organisation. We also found many employers unaware 
of the successful experiments of others in the labour field. Indeed, 
many of our recommendations are no more than the advocacy on a 
general scale of those ideas of individual emJ!loyers which have proved 
successful in application. . . 

V. 

Conception 01 Fixed Standard. 
<II. 

We turn now to the most directmethodofraising the standard of . 
living, namely, the raising of the earnings of the worker. It is necessa!Y 
here to deal with a preliminaIy objection which was put before lIS on 
more than one occasion 3lld has even found its way into official reports. 
It is urged, and apparently believed by not a few employers, that the 
worker has a fixed stsndard at which he aims, and that, when he 'has 
earned enough to maintain that standard~ he ceases' to make 
any further effort. This view is frequently coupled with the belief. 
that the worker has already attained the stsndard he desires. If 
this were true,' an increase in wage rates would do more harm 
than good, for it would diminish production without benefiting, 
the worker financially. On this view, it is ouly by getting' 
the worler to spend his money more wisely that any advance is 
possible. In dealing with a great and varied mass of workers, it is rash. 
to 8ay that such a doctrine is true in respect of none of them. 
Every nation can produce men who are satisfied with the barest needs 
and will make no forther effort after these are supplied. It mUBt also 
be admitted that ambition is not particularly vigorous with many 
Indian workers; we return to the causes of this later. But it is .. ot 
difficult to show that the doctrine is not true of the great bulk of Indian 
industrial labour, for it is contradicted by the facts. If it were true, 
it would be impossible to raise the workers' stsndard of living 
except by coercion; yet there is no doubt that it has in fact risen 
appreciably in recent years. Reference has been made to the lack of 
cost of living index numbers, but there is, ample evidence to show 
that the level of real wages, particularly in the more organised industries, 
is now appreciably higher than it was ten years ago.. Few, even of 
those who hold the belief mentioned, would deny this. The evidence 
of unprejudiced observers regarding improvement in the general 
standard of living and the increase in the level of real wages show 
that the workers' aarnings have risen, i.e., that ~ idea of any general 
fixed standard is faIlaciOllB. What is both true and largely responsible 
for this mistaken judgment is that a sudden aooretion of income is 
ae1dom wisely spent; the worker, cannot raise his standard of living 
overnight. Further, as the standard of comfort is improved, there 
is an intelligible and reasonable tendency to sooure some increase in 
laisure at the expeose of part of the possible increase in income. We 
can appreciate tha pre£erenoe of the worker for some remission of toil ,. 
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Raising Wages. 

In our view, therefore. employers need not be deterred from 
raising wages by any fear that they will be injuring the workers thereby. 
Indeed, there have been times in must industries when valuable results 
could have been secured by a more liberal policy in respect of wages. 
Many workers are employed on low wage standards, and it is still 
~o generally assumed that poorly·paid labour is cheap. Many 
who are aware that this is not the case are reluctant to act on their own 

·b'elief that better-paid labour will prove chea:eer. As some employers 
have shown. better results from the business point of view can frequently 

'be obtained by the payment of better wages, and it is impossible to 
expect any high standard of efficiency on the wages now paid in many 
branches of industry. N ar is it reasonable invariably to demand that 
the increase of efficiency should be a condition precedent to improved 
wages. In many cases. if employers were to offer better payment first. 
they would be able to secure improved efficiency by the attraction of a 
better class .of worker and by the increased effott of many of the present. 

Profit Sharing. 

We do not desire to imply that, with his existing standard of 
efficiency, the worker has always obtained in the post a fair share of the 
results of industrial enterprise or that he always does so now; but so 

.long as his organisation is as weak as it is to-day, there will remain a 
-4anger of his failing to ~",.e • just share of the results of industry. 
·Suggestions have been made from time to time thattlieilliiicuity , 
might be met by the general adoption of profit sharing schemes, but 
this movement has made practically no progress in India and, in 
the present stage of industrial develoPJBllpt, ~Jll!! __ '!!iliW19. ate ~ly 

_ to prov~er !J.Sllful.!lr effective. Efficiency or production oonuses. 
~. are in a di1l'erentllatl!iiOrY: These are in operation in several 
establishments and are a direct incentive to increased elIott. There 
is scope for considerable extension of these methods of payment in 
industry. 

Regularil7 of Employment. 
We have been discussing method. of increasing earnings which 

involve the raising of the wages bill, but it is important to observe that 
in many cases th'! level of earnings of industrial workers as a class can be 
substantially raised without en.a cost to the employer. There is a wide
apead tendency to look too exclusively at what the employer is required 
to pay for work, i .•.• at wages. and too little at what the worker gets for it, 
i.e., at earnings. Even when wage rates cannot be raised, it is often po .. ible 
to raise the standard of living by increasing earnings. _ ThJAD-ost obvious 
method iato increase the ,u1arity of employment. ~y branches 
of Indian indll8try, pove.Ity.is a.ggmvated by die retention of fat mote' 
workers than are required. 'tfne of the worst examples is shipping. 
'l'b6 coaHieids provide another striking instance, and in the factories cases 
are numerOUS where exc",;,'e turnover results in swelling the number 
of employees among whom the work has to be divided. In previous 
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chapb we have made recommendations designed to improve matters 
in this respect in various hranches of industry. But we would again 
press the importance of substituting, as f .... as possible, the regular for 
the irregular worker, and employers can do much in this direction. It 
may he urged that, if wage rates are not raised, the only effect is to en
rich some workers whilst preventing othexs from entering industrial 
employment, with no resultant benefit. ThiS, however, is a short-sight
ed view. Even if the surplus workers that the factories now 
attract to the city could find nothing to do in t~eir villages, thef 
would still he better the~e, where they are in healthier surroundings 
and can he supported at less expense. It has always to be remembered, 
that the villages offer at least sporadic work to all. The reduction of the 
numbers in the industrial centres would ease the probleIDS of housing, 
sanitation, medical attention and health generally. Finally, there is the 
increased efficiency which the regul.... and hetter-paid workers would 
attain with'benefit to themselves, to their employers and to the nation. 

VI. 
Industry aDd the Community. ... 

Before turning to another direct method of raising the stand .... d 
of living frequently suggested by witnesses-namely, the application 
of minimum wages, we must refer to an aspect of the position which is 
often overlooked, both in this and in other connections. Indian industry 
is not a world in itself; it is an element, and by no means the most im ... -; 
portant element, in the economic life of the community. Care must he--, 
taken, therefore, to ensure that, in adopting measures for the betterment,: 
of industry or of industrial workers, t~ interest. of the.£OIllII!.-ll!!itr.as a :. 
'!.~JL!lot overlooked. It is obviously possible to raise-tne .taniLirl1 
of living ofiiectibnS-oflliuustrisl workers by methods whjch wonld ~ 
v~ nationaI.i~come that is availahle for other 
sections of the community. On the othern.;.nd, the prosperity of the 
industrial worker can he advanced in such a manner as to 'enrich 
rather than to impoverish the rest of the community. It i. to these 
methods that attention must be confined. 

The Minimum Wage Convention.. 
We received a considerable volume of evidence in the course of 

our tour on the practicability of instituting statutory minilDlIIq wagea, 
and it became increasmgly CI.artru.t; whereas the ideawas now-generany 
current among those concerned with or interested in industry, it. impli
cations were very variously interpreted and by no means generally under
stood. The niajority of witnesses in favour of the principle appeared to 
desire the a~hitral'f fixing ahvlige~fl<instril!l workers at a level suffi
cient ~ ProVide what ~red to them a teasonalile st81id3id of living. 
apparently without reg tothe comparative prosperity of industry or the 
ultimate effect 011. the economic structure of India as a whole. The 
opposition to a minimum wage suggested that it was precisely this view 
of the question which was uppermost in the minds of those who led it. 
A few witnesses had evidently devoted deeper thought to the theory of the 
suhject, hut their discussion was largely academic, and they were for thE> 

lP2 
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mo~t part without.any ~~ as. to the. method an? extent of its 'appH
cation. Interest m this subject m India has receIved a considerable 
stimulus from the Draft Convention on the subject adopted by the Inter
national Labour Conference in 1928. The Convention contemplates the 
oreation of such machinery only in the case of " trades or parts of trades 
(and in particular in home working trades) in whioh po _P1l~ements exist 
fpr the e~i~gul~tion es b ecti ent th " 
,and w(;es re exce~ The question as to e na and 
fOrmo the machinery and the trades to which it is to he applied are left 
entirely to the discretion of the States concerned. After canvassing 
opinions, the Government of India came to the conclusion that they 
could neither enter into any commitment nor give any indication of 
possible ratification until a thorough enquiry had heen held into the prac
ticability of establishing wage hoards in India. Both chamhers of the 
Central Legislature agreed that the Convention should not he ratified, 
the Legislative Assembly adding the rider "pending the report of the 
Indian Labour Commission". 

"Possible Application of Minimum Wages. 
We have throughout approached the consideration of questions 

from the point of view of the needs of India rather than of the 
appHcability of international Conventions; and we deal elsewhere 
. with the question of wage-fixing machinery in the Assam planta
tions,·a case which we do not regard as coming within the soope of 
'the Convention. We have alBo recommended the guaranteed payment of 
a standard minimum output in the case of underground workers in coal 
mines. This, however, is not equiValent to a minimum wage, as it 
is not proposed that the rate of payment for the task should be 
regulated. In our view the Convention, ;n referring to trades in which 
wages are " exceptionally low", must he regarded as having in view trades 
in whieh wages are low, not by comparison with Western or other foreign 
standards, but by comparison with the general trend of wages and wage 
levels in kindred occupations in the country concerned. It must always 
he remembered that in India organised industry cannot be regarded as 
lowering the standard of living of those it absorbs, the majority of whom 
left the field for the factory to secure an alleviation of their hardships. 
It appears to us that, i!, order to oonform to both the letter and the spirit 
of the Convention, it would first he necessary to create machinery for 
fixing minimum rates of wages in those trades' in which wages are 
lowest and where there is no question of collective bargaining. 

Pfeliminarr EnQ.uiries. ' 
In view of the absence in India of ra1iable information on wage 

rates and eaminga in individual industries, to whioh reference has 
aJready been made, it would be unwise to attempt legislation on the lines of 
'the Convention hefore obtaining a fairly olear indication of' tbe 
trades to which the machinery should properly he applied in the first 
instance. It will be recognised by those familiar with the subject 
that it was impossible for us, in the time at our dispoaal and with such wids 
terms of referenoe, to survey the trades or to Bay definitely in the case of 
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particular trades wbether or not minimum wages should be fixed. The 
decision bere must depend on a careful preliminary survey of tbe ground. . 
In tbe first instance, it is necessary to select the industries in which 
there is a strong presumption that the conditions warrant detailed 
investigation. It is then necessary in each ~ch industry to undertake 
a survey with a view t.o collecting accurate information as to the precise 
conditions prevailing. Such information is, of course, more readily 
.obtained where at least tbe..employers are organised to a greater or less 
extent, and wbere it is possible to send out " prescribed .form 
to a certain percentage .of tbem and subsequently to make a sample 
check of the information supplied by means of personal visit and enquiry. 
In India, however, it is welllmown that, in the bulk of the trades likely 
to be selected for consideration, .only the loosest organisation exista 
among the employers and none wbatever among the workers. 
Moreover, lack of education and language difficulties would make the 
accurate filling in of forma and their subsequent return in sulIicient 
numbers higbly problematical. Such preliminary inveatigatien, if 
reliance is to be placed on it, should be undertaken by means .of personal 
visits by trained investigators, .... in the case of budget enquiries. This 
would require to be planned and supervised by an .official experienced in 
collecting and collating statistical information. The essential material 
to be collected during the preliminary enquiry is that bearing on the 0r

ganisation of the trade and the wage rates. In the firet categ.ory come 
such questions as the distribution of the trade, the extent to which it is 
carried on under facl;cry or workshop cDnditioIlll or as a home-work 
industry, the scale .of the difierent establishments, the extent of eo-ordi
nation Dr combination among both employers and worketa, and 
the extent of employment .of men. women and children respectively. 
So far as wage rates are concerned, it is desirable to have as full inform&
tion as possible regarding both the. methods .of remuneration and the 
actua\ rates, including the variatiens in \;he latter from. centre to centre and 
from establishment to establishment. When this information is available, 
it should be possible to 8&Y, not merely whether the fixing of minimum 
wages is desirable, but also whether it is practicable, and thereafter to 
demarcate the trade, and to decide on the cOmpositi.on and number of the 

. . wage ese are nm" necessarily .,mple matters; in 
~ ~.tj"H of a Hode mllYj!,v.oivecareful a.n<!J>rolon~ed~ 
"iBID ""<II!,. TIle 'extent of the dependence of tbe trade on rorelgn 
markets and of the competition it has to face from outside in the home 
markets are matters which must be .given foil weight when W8£ are 
!!ed?d it i. advisable, during the preliminary" inquiry, to CO tas 
mue as possible of the information on this and on other subjects that the 
Boards, if appointed, are likely to need. 

Prohlem of Enforcement. 
When ... decision bas been reached ... to wbether tbe conditions 

in any case are sueb as to justify tbe setting up of mioimum wage ma
chinery, particular attention must be given, in the special circumstance. 
of India, to tbe cost of enforcing the wage decrees. We here refer to 
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. matters such as the slow growth of the spirit of compliance with the indUll
trial law among the sm.a\Ier and less well organised employers, the igno
ranceand illiteracy of the workers, the possibility of collllllion and the 
large areas to be covered in the case of scattered industries-all of which 
tend to make a high annual percentage of inspection essential if enforce
ment is to be effective. It is likely that there are many trades in 
which a minimum wage may be desirable but not immediately practic
able. Here, as in other instances cited, the policy of gradualness should 
not be lost sight of, if the desired end is to be achieved without disaster. 

Industries Requiring Investigation. 

.At the p1'esent moment, there is, so far as we are aware, no trade 
of the type to which the Convention refers in which sufficient preliminary 
work has already been done to justify our recommending the immediate 
... tablisbment of minimum wage fixing machinery, with a view to raising 
the earning capacity of a group of workers whose staudard of living is de
pressed below that of their fellow... We believe, however, both from per
sonal observation aud from evidence submitted to us, that in certain 
indUlitries there is a primafacie case for a preliminary investigation of the 
type we have outlined, such as is undertaken in Great Britain by the 
Ministry of Labour before setting up a trade board. In indicating the 
trades to which examination should be directed in the first instance, we 
are hampered by the fact that the home-working trades, to which the 
Convention particularly refers, except where also carried on in factories or 
workshops, as in the case of bidi making and mica cutting and splitting, 
have not come within our purview. We recommend, however, that, of the 
industries which came within our terms of reference, those referred to in 
the chapter dealing with ~factories be examined in the 
first instance 1titJr"lC'1':iew to the need and possiliilityOf instituting 
nnmmum wag; fixing ~chinery. We have reason to believe that 
bidi ma.king is in some placeS a "sweated" industry, employing 
purdah women and girls in their homes .... well as young boys in numbers 
of small workshops. Work in tanneries is undertaken almost entirely by the 
depressed classes, and there are many small establishments paying YIlQ' 
low wages which ~re competing with the better organised facoories paying 
1righer wages. ~C8 factories and other indUlitries not using power, 
whioh employ large numbers of children, there appears a possibility of 
UBing the minimum wage to prevent the exploitation of juvenile labour 
and the consequent undercutting of adult wages. If the results of investi
gation show the need for minimum wage fixing machinery in industries of 
this kind, we recommend that the necessary legislation for setting up such 
maohinery should be undertaken, and that Government should then 
ratify the Convention, if they BL'e in a position to do so. 

VlI. 

StandanlisatiOD of Wage Rates. 
He~~ce has already been made to the striking disparity in the 

wage rat ... Yoperating in an industry situatod in the same locality, asindicat
ed by the Bomb.a}' Wage Census. In India in some industries there are-
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already varymg degrees of organisation among the workers and this may 
be expected to increase. So far as the workers employed in some of tho 
leading industries are concerned, the main need would appear to be the 
adoption of common standards of payment for similar classes of work. 
We are satisfied that a larger meaSure of uniformity can be achieved in 
certain industries without prejudice to their economic position and, at 
the same time, a higher wage level can be secured to some of the low.st 
paid cl&'!Sl'S. 

PositiOll in Cotton lIIills.. 

This is a matter which has already received some examination' 
in the cotton textile industry. The question was considered by the 
Bombay Industrial Disputes Committee in 1922 and again by the Textile 
Tariff Board in 1927. The Industrial Disputes Committee declared that 
"employers' associations have not evolved a standard scale of wages, 
and individual employers are usually ignorant of how their rates com· 
pare with the wages given by others" and that " the neW uncorrelated 
raising of wages is almost invariably seized upon 88 a grievance in other 
factories of the same class." Later the Textile Tariff Board recom· 
mended to the Millowners' Association the adoption of a system of stan· 
dardised wages for the aame classes of work as between mill and mill. 
The Association responded to this suggestion and in 1928 evolved a 
standardisation scheme which was subsequently examined in detail by 
the Bombay Strike Enquiry Committee of 1928-29. The Association 
proposed to introduce their scheme in the autumn of 1929, but no further 
developments along these lines have so far taken place. We are aWare 
of the difficulties in the way of the inau,,"Ul"ation of a system of 
st-&ndsrdised wages at the present time. Nevertheless we urge that 
every effort be made to put this policy into operation at the. earliest 
possible mom .. nt. 

Position in lute Industry. 

The' jute industry has been more fortunate than the eottOll 
industry as regards the prevalence of inclustrial unrest and the reper
cussion of politica! factors upon stability. As a result, it has escap
ed the series of investigations by statutory and other bodies to 
which its sist"r industry has been subjected in the last few" years. This 
may in part account for the fact that, although the jute industry, 
on account of fewer variations in the classes of goods manufac
tured &lld the degree of comfort in the factory, is a far easier field for 
an attempt at standardisation than the cotton industry, no serious 
consideration has hitherto been given to the matter" The Indian Jute 
Mills Association declared the e~ting variations in wages to depend 
upon the difierences in oost of living in dilIerent jute manuf&eturing are88. 
The evidence of the Bengal Govel'lllllent, however, stat.es H Perhllps in 
no industry in the world, situated in such a cireumseribed area, is tho 
wage position more inchoate. Tbe mills, grouped under different manag· 
ing agents, work under wage systems which have developed many local 
;diosyncmsies during the long or short years of theu: existence. Even 
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in mills under the same managing agents, there are differences which, 
to persons not acquainted with the position, seem incredible. For ex
ample, in two mills situated in the same area and separated from each 

. other by little more than a boundary wall, under the same managing 
agents, there is practically not a single entry of wages which is the same. 
In three mills under the same managing agents, situated within a stone's 
throw of each other, the rates in one mill have for many years been 
higher than those in the other two mills. In other groups of mills, situat
ed close to each other and under different managing agents, the wage 
rates in individual mills are kept, or are supposed to be kept, strictly 
Heret. The total earnings are not necessarily kept secret, but each 
prides itself on havint been able to declare piece-rates or bonns-rates 
whieh are better than the rates of the neighbouring mills." 

Need of StandardiJaliOIl in lute lIIiIII. 
The Kankinarrah Labour Union, on the other hand, urged that 

"the wages for time work should be reduced to a rate per hour, andrates 
for piece work should be 80 revised in all the mills in the different dis
tricts that no weaver· should ever grumble that he is paid so mueh 1_ 
than a fellow worker in another mill for an identical piece of work." In
directly, the absepce of standardisation played no ~ll part in the series 
of strikes which for some time threatened to paralyse a considerable 
section of the industry in 1929, .... independent aetion taken by individual 
members of the InUian. Jute Mills Association, without consulting other 
members, jeopardised the succesaful application of the terms of a strike 
settlement. With the growiag consciousness of the workers, the degree of 
differentiation existing in wage rates for identical processesin this indnstry 
may cause trouble. ,Tbe different costs of living in areas.... closel,. related 
as are those in the jute manufacturing districts of the Hooghly area and of 
Calcutts should not preclude the pcasibility of standardisation. The same 
difficulty has been surmounted by zone agreements and by other means in a 
number of countries and industries, andin India itself in the case of eertsin 
railway employees, and often under conditions more complicated than 
those existing to-day in the jute manufacturing districts of Bengal. We 
therefore recommend that the industry, whieh has all the advantages 
of a high degree of internal organisation on the employers' side, take 
early steps to investigate the possibility of standardisation of wage rates. 
both for time and piece workers, ..... oeiating with it representatives of 
bona fide trade unions. 

'vm. 
Deductions from Wages. 

Bt-lOl6leaving the discussion of faetors aiieeting the work".'. 
income, it is convenient to deal with the deductions made from his 
wages. In 1926 the Government raised the question of the desirability 
of legislation regulating the extent to which fines and other deduotions 
from wages might be made by employers. As a result enquiries were 
iDJtituted and a considerable m_ of infonnatien on the subject w .... 
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collected, especially in Bombay by the Labour Office. With the excep
tion of Bombay, provincial Governments appear to have agreed that there 
\Vas no need for legislation. We have had at our disposal the results 
of the enquiries made at that time and received a considerable amount 
of further evidence bearing on the subject., It appears that fining is a 
fairly general practice. in perennial factories and on :rail;vays. It is 
much less common in mines and other forms of industrial activity and i$ 
practically unknown on plantations. So far as factories are ooncernedr 
the practice appears to be most prevalent in cotton textile mills, and 
for this reason it probably attains greater dimensions in the Bombay 
Presidency than elaewhere. The aggregate loss of W'mes by fines is 
nowhere large, and in all but a few centres it is extremely small. When 
the Bombay Labour Office made its enquiries in 1926, it found that in 
the Ahmedabad textile mills which furnished returns the workers lost 
in fines no less than one per cent of the total wages bill. But this is 
altogether exceptiona1, as, We hope, is the practice also found in Ahmed· 
abad of permitting the individual who inflicts the fine to benefit by it. 
The average loss per worker, however, is little indication of the hard· 
slrip involved in fines, and this can be serious in individual cases. n 
has to be remembered that numerous deductions of other kinds are" 
also made by some employers. For example, medica1.attendance, educa
tion, reading rooms, interest on advances of their own wages, 
charities, religious purposes selected by the employer and various othel' 
benefits or causes are made the ground of compulsory deductions. A 
common practice in the cotton textile mills is the handing over to the 
wea ... er of cloth from his own loom spoilt in the course of manufacture 
and the deduction from his wages of the wholesale selling price. Anothat' 
practice followed in some mills is the deduction of two days' pay for on .. 
day's absence. 

Need for Legis1ation. 

Deductions from wages fall roughly into three classes, namely, 
fines which are imposed for disciplinary reasons, deductions on account. 
of damage sustained by the employer and deductions for the use of 
material and tools and for other benefits provided by the employer. I .. 
all three cases we consider that there are strong grounds for legislative 
regulation. Ill. the first plaee, the worker is utterly helpless in th.,. 
matter. The employer, or. more commonly his subordinate, deter· 
mines when a deduction should be made and fixes its amount 
which is recovered from the wages due to the worker. Similar practices 
in other countries .have led in a number of esses to statutory 
regulation. Moreover in many of theSe countries organisation on 
the part of the workers gives some security against excessive and 
inexcusable deductions. In Iadia. both forms of protection are 
generally lacking. Further, the fact that in many esses the workers' 
wages suffice for little more than the purchase of the primary neces
sities of life makes even a small deduction a definite hardslrip, while
the larger deductions may increase their indebtedness and even 
cripple their resources for some time. Even when actual hardship i. not 
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.caused, fines .have an irritating effect on the worker and create a serue 
,of injustice. In the case of the other compnlSory deductions, the work
er usually pays for something definite; but even here experience 
.elsewhere shows that protection is necessary to ensure that the 
.deduetions are made for a legitimate purpose and that the worker 
secures in _ retum commensurate benefits. The enquiries which were 
instituted in 1926 disclosed instances of deductions, such as compulsory _ 
.contributions to cha.rities selected by the employer, which appear to 
be wholly unjustified. Our conclusion, therefore, is that legislation is 
both necessary and desirable, and we proceed to consider separately 
~he protection. which the law should provide ill regard to each of 
.the three classes of deductions. 

PlI!IIIibilitJ of AboIjshjng Fines. 

Fines constitute the commonest form of deduction and the one 
-Which is most open-to abuse, and there is some justification for the view 
-that they should be made illegal. But the main purpose of fining, namely, 
the maintenance of efficiency' and discipline, is legitimate, and if 
<lines are abolished, other maans must be employed for securing this end. 
:It is admitted that the fine, and particularly the harsh fine, does, at a cost, 
.achieve its purpose; thus an employer, who abolished the system of 
.deducting two days' pay for one day'. absence, was subsequently faced 
·with increased absenteeism.. It is necessary, therefore, to consider the 
,possible alternatives. One large company informed us that it had 
_practically eliminated fining. and We found on enquiry that the practice 
,of suspension had taken its place. This was said to be less unpopular 
·with the men as, unlike a fine, suspension does not enable the employer 
to obtain work for which he has not paid. It is probable. too, 
that, Were suspension ge.nerally substituted for fining, punish
-ments would be fewer and .more carefully imposed. On the other 
hand, suspension involves loss for both worker and employer, for 
presumably the employer has to secure a less competent substitute 
or leave the work undone. Moreover, suspension would involve for 
the worker greater hardship than a system of fines. Another alternative 
has been adopted by some employers, namely, a system of marking, 
.deducting marks for megular attendance and other causes, and paying 
a bonus on the total marks obtained. This has the advantage of securing 
a definite irreducible wage to the worker and of minimising the possibility 
..of arbitrary action; and its psychological effects are better in that it sub· 
stitutes for punishments what appear to be rewards. We fear, however,. 
that if fines were abolished the bonus system might easily be developed 
into something almost indistinguishable from a system of fines. Finally, 
there is the possibility of dismissal or of the threat of dismissal for 
repeated offences. The main argument always adduced in favour of 
-fines is that the worker would rather be fined than dismissed. As 
." rule this is true, but the argument is not as strong as 
it looks, for employers would not dismiss all the men who are 
now fined. Even if inefficient or lazy men were dismissed mOre he
.quently than at present, the effect might be good, for there would be a 
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bigger premium on efficiency. But the wider resort to dismissal and 
to the threat of dismissal which would follow the abolition of fines might 
nsult in greater hardship and tend to aggravate the workers' sense of 
insecurity. It would also give rise to more resentment. While, therefore, 
we recognise the objections to fines and consider thet employers should do 
their utmost to reduce them to a minimum, we do not recommend their 
abolition by law. In the case of children, however, on account of their 
helplessness, inexperience and low seale of wa.,aes, we recommend that 
fining should be prohibited. In the case of adult workers we recommend 
the regulation of fines, and proceed to show how this can be most 
-effectively accomplished. 

RegoIation of Fines. 
The object of regulation should be to prevent excessive and 

arbitrary fines. In our opinion, legislation should be based on four 
broad principles. In the first place, the payment of a fine should not be 
spread over toe long a period, and we recommend that the maximum 
period should be one month from the date on which the fine was 
imposed. Secondly, we consider that fines should not constitute more 
than a fixed amount out of the worker's wage. As regards the limit, 
we observe that the draft stan<ling order, prepared by the Bombay 
Millowners' Association and endorsed by the Fawcett Committee, 
fixed the limit at two per cent of a worker's monthly wages. We 
would prefer, however, a method of calculation which is more essily 
understood by the worker, aud we recommend that the maximum 
amount deducted in fines should not in any month exceed haH an anna 
in the rupee of the worker's esrnings. The payment of wages by other 
periods than a month may necessitate special provisions, but the same 
limit shoUld be imposed. The third principle is in regard to the disposal 
of fines. A number of employers accept no benefit from this source and 
apply the proceeds to welfare work in various forms. It is particularly 
important that the fine should in no case benefit the individual responsible 
for imposing it. We recommend that the sums received from fines should 
be Credited to a purpose beneficial to the employees as a whOle and ap· . 
proved by some recognised authority. In the fourth place, in order to 
give workers some security againstaroitrary fines, employers should be re
quired to specify the acta or omissions in respect of which a fine may be 
imposed. These should be embodied in notices posted where they can 
1>e easily seen. by the workers, and fines inflict~ for any act or omission 
which is not specified in the notice should be illegal. 

Deductions lor Damage or Loss. 
Deductions on account of dsmag~ differ from lines in that the 

.employer has sustained some definite loss which is attributed to the care· 
lessness or negligence of the worker: Snch dednctions do not always repr~
sent the full vallIe of the loss incurred and the main purpose, as in th~ 
ease of fines, is the mainten!IDCe of discipline. The worker's grievance is 
that both the amount of the dsmage and the extent of his personal re,po'" 
sibitityare left to the determination of the employer. In India the com· 
monest types of deductions under this category are the debits inade ,):, 
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Jailways and the practice in the cotton textile mills, &lre&dy men· 
tioned, of handing over spoilt cloth. We h&ve dealt with r&llway debits 
elsewhere. So far &8 spoilt cloth is concerned, where the wholesale price 
is dedncted from the weaver's wages, there can be no nndue profit 
to the employer. Further, it is a tenable position th&t the worker is 
entitled only to payment for satisfactory cloth and th&t he is liable to 
make good the damage done to the employer's materia.!. While there 
ia evidence to show that in some mills the practice is carried too far, 
there are no re!i&ble figures to indicate the &etual loss sustained by 
the weaver which obviously depends on the price which he can se-
01Ire far the c1otb. We recommend th&t the !&w shonld provide that the 
deduction should in no C&Se exceed the who1esale price of the goods 
damaged. This, together with the registration of deductions proposed 
later, may be sufficient to prevent abuses,' but the registers will in 
any _ provide the materi&! necessary to detennine whether or not 
further regulation is required. 

A IIinori~ View. 
Mr Clift, Mr Joshi and Diwan Ch.am&n L&D dissent from Our 

gener&! conelusion on the ground that if an employer is to exercise 
the power of making deductiol1ll from the wages of the worker, equity 
demands th&t he should not be the final arbiter, but th&t a right of 
appe&! should lie with an impartial tribun&!. They &re opposed to 
employers being able to exercise such power. In many instances, the 
power to make deductions is distributed indiscriminately over a large 
body of subordinates occupying minor supervisory posts, who do not 
uaually possess the judici&! qualities nece88&ry for the exercise of such 
power. .An examination of the working of the system reveals th&t, in 
many cases, fining becomes a habit and is resorted to &8 the line of 
le&at resistance. ·The workers, owing to lack of combination and other 
eanses, &re 1ID.8ble to exercise any effective check e.gainst the abuses 
which unquestionably OCCIl1". Experience teaches th&t, where the 
practice b&8 been discontinued or where it has never been resorted to, 
the discipline necessary to industry can be maintained and, in their 
opinion, leads to a better relationship between the employer and the 
worker. The interests not only of the worker but &!so of industry 
dictate that tbe practice of making deductions from the wages of workers, 
except the charges for services rendered to which reference is made in 
the follOwing paragraph, should be prohibited, and they recommend 
accordingly. • 

Other Deductions. 

Of the other deduct·ions to which reference has been made, namely, 
those in respect of specific causes or benefits, some should be recognised 
as legitimate and others should be prohibited. The former are deduc' 
tions made on account of definite services rendered by th .. employe., and 
voluntarily accepted by the worker. and in this case the only restriction 
we suggest is that the deduction should not exceed the equivalent of the 
service. rendered. Deductions may be allowed on &ccount of the pro
vision of housing accommodation and of tools or raw 1D&teri&1s. In 
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other oases deductions should only be permissible after the general or 
special approval of the provincial Government or some authority (e.g., 
the Chief Inspector of Factories) appointed by them. Approval. may be 

. given, for instance, to schemes for subscriptions to provident funds, 
contributions for medical facilities and for recoveries on account of co
operative stores and other activities which are in the interests of the 
~~. . 

Enforcement. 

The enforcement of the legislation recommended will not be 
easy, for in a number of eases operatives will be willing to pay .. 
heavy fine rather than be dismissed. But a start should be made by 
applying the law only to factories coming under the Factories Act and to 
railways. Here, too, the law might be applicahle only to employees 
in receipt of less than Rs. 100 a month. Employers should be required to 
maintain registers of all deductions from wflo""", showing separately fines, 
deductions for damage to material and other deductions. The parti
cula.rs to be entered in the registers and the form in wliieh they are to be 
kept should be prescribed by provincial Governments. In the case of 
factories, the inspection staff would be responsible for seeing that the 
law was observed, and the annual reports of the Chief Inspector of Fac
tories should contain a review of "the position in regard to fines and other 
deductions. As regards railways, we consider that the registers should 
be scrutinised at intervals by the audit officer, but we feel con
fident that the vigilance of those directing the administration and of 
the trade unions will ordinarily be sufficient to secure compliance. . -

Proceedinll'l for Contravention. 

The imposition of a deduction not permissible by law should 
be punishable. But we recommend that the ususl form of proceeding 
should not be a prosecution, but .an application before speciallyempowel" 
ed magistrates and other officers for the recovery of the wrongful pay
ment and for compensation. Commissioners for Workmen's Compensa
tion would be officers suitable for this purpose, but the procedure should 
be summary and not based on that of the civil coUrts. The autho
rity to whom application was made would be able, after hearing the other 
party, to direct a refund of the fine or deduction together with compensa
tion to the applicant. This should amount to not more than ten times 
the sum wrongfully deducted and these sums should be collected by the 
court along with any costs payable. It should be possible for applica
tion to be made by an inspector, by the workman aggrieved or by any 
person acting on his. behalf. This last provision would enable trade 
unions to take up these cases as they now take up cases for workmen's 
compensation. A prosecution. should be instituted only with the 
86UOti0n of an inspector or an officer before whom a proceeding for con
travention had been taken, and we contemplate that ordinarily such ac
tion would be necessary only in serious cases, e.g., offences committed after 
pYevious contraventions or gross and deliberate exactions. 



222 CHAPTER XU. 

IX. 

COIISIlmption of Drink. 

We now proceed to consider the possibility of making the work
er's earnings more effective by diverting his expenditure into more pro
fitable channels. Here it is necessary to guard against too easy an assump
tion that the worker's money can be better spent by BOrne other 
person. But there are two items of expenditure in connection with 
which unprejudiced observers would agree that protection is requir
ed. By far the more important of these is the expenditure involved in 
the liquidation of and payment of interest on debt, and this raises questions 
of importance and difficulty which must be reserved for another chapter. 
The other item is the expenditure on drink. The consumption of drink, 
and particularly of spirituous liquors, may be said to be a feature of the 
majority of industrial areas and has created considerable havoc in some 
of them. It is not possible to give accurate figures of expenditure under 
this head, because the worker who drinks is in many cases naturally 
reluctant to give information regarding his conaumption or even to admit 
that he is not a total abstainer. For this reason the results yielded by 
family budget enquiries are certainly under-estimates, even though nearly 
all show a substantial amount. V &rious influences have recently been at 
work to reduce consumption. The drinking of intoxicating liquor is 
repugnant alike to the religious beliefs and the social opinions of many per
sons in. Indis, and there is a large seCtion of public opinion in favour of the -
prohibition of its manufacture and sale_ On the opposite side there are 
the arguments based on the impossibility, especisIIy in India, of prevent
ing wholesale illicit manufacture, and on both the· rightness and 
the wisdom of coercing people to abstain. In this report we are 
dealing with only a smaIlsection of the population, and it is no part of our 
function t<> attempt to indicate a national policy on the subject. But 
there can be no doubt that a reduction in the consumption of liquor would 
increase the welfare and efficiency of tho: industrial workers. 

Restrictions OIl Sale. 

It is possible, and in our opinion desirable, that efforts should be 
made in all industrial centres to reduce the number of drink shops and to 
restrict the hours during which liquor may be sold. We suggest thatin 
all large cities and industrial areas a general policy should be adopted of 
restricting the facilities for the sale of liquor. The areas selected should 
be sufficiently wide to ensure the policy of restriction being effective. The 
number of drink shops should be reduoed and the hours of opening should 
be limited to certain hours which should in no _ include any part of the 
forenoon. Outside the stated hours, the sale of liquor should be pr0-
hibited. We nots with interest that in some areas of the United 
Provinces spirituOWl liquor may be mpplied only in sealed bottles, a 
rule which, acoording to the memorandum furnished to us by the local 
Government, hae reeulted in reduoed oonsumption. We recommend 
that the possibility of & wide extension of the system be exemined, 
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for aU reasonable steps should be taken to reduce the t .. mptations to
excessive drinking. In considering this question it is impossible to ignore 
what we believe to be the greatest difficulty in the way of restriction on
sales. This arises from the importance of the excise duties to provincial 
revenu,,". In Madras, country liquors alone contributed in 1928·29 over a 
quarter of tbe total provincial revenue; in Bihar and Orissa they furnished 
nearly a fifth of the total. Our propoeaIs are limited to a smaU section 0( 
the population and in any case we are not competent to discuss the merits 
of alternative sources of taxation. Our duty,however, is to make recom
mendations with reference to the "health, efficiency and standard or 
living of the workers". The reduction of drinking should effect improve
ments in all of these, and thereby it will in due course increase tbe 
taxable capacity of the people. It is for Legislative Councils and Govern
ments, if they oonsider that a price may be paid for these advantag~, 
to determine the manner in which that price should be secured. In 0111' 

recommendations elsewhere, we have sought to ensure for the worker
better surroundings, less fatigue and increased facilities for amusement
and recreation. Reduction in tbe consumption of drink is not the least 
-of the benefits that such improvements may be expected to bring. 



CHAPTElt XIII.-INDEBTEDXESS. 

The BlIl'Il.en oi Debt.· 

~OIjg the causes respo~bl~ (or. the low standard of living of 
the worker, mdebtedness must be gIven a blgh place.' Here, as elsewhere, 
we are confronted with an absence of reliable statistics, but there is 

'general agreement as to tbe main faet, and we are satisfied that the 
majority of industrial workers are in debt for the greater part of their 
working lives. lIIany, indeed, are born in debt and it evokes both ad
JIllration and regret to find how commonly a son assnmes responsibilitY' 
f~ his father's debt, an obligation which rests on religious and social but 
seldom on lege.! sanctions. Many come to industry because they are in 
del>t ; some are enabled by industry to clear themselves and a few then 
become money-lenders instead of money-borrowers. lIfore often the debts 
remain and fresh obligations are incurred. It is estimated that, in most 
indllStrial centres, the,F"portion of families or individuals who are in . 
debt is not less than two-thirds of the whole. We.believe that, in the 
great majority of cases, the anmunt of debt exceeds three months' wages 
and is often far in excess of this amount. We are noj; including in 
debt, for the purpose of these calculations, the amounts' owing for the ~ 
ordinary purchases of the month, which are generally made on credit. • 

Interest Rates. 

.A. debt of even one quarter of a year'. wages is a heavy burden, 
particularly to a man whose income is little more than sufficient for bare 
necessities. But the burden is aggravated out of all proportion by the 
rate of interest which has to be paid. .A. common rate is " one anna in', 
the rupes ", '.e., one anna per month OD every rupes borrowed, and tbis 
was a rate frequently cited to us in our tours. 'This is 75 per cent per 
annum, without eJJowing for the effect of compound interest. For 
j he man who is only three months' wages in debt, the" anna in the rupee " 
rate involves a monthly charge of nearly 20 per cent of wages, ou 
aocount of interest, apart from the nsue.! obligation of repaying instal
ments of the capital. Lower rates are frequent, particularly on loans 
with security, but they are often associated with stringent cOllditions as 
to the repayment of the instalments. :lIIuch higher rates are also 
charged, 150 per cent or more per annum being by no means uncommon. 
Frequently the nominal rate is not the reeJ one. For example, money 
may; be borrowed with an addition to the debt of 25 per cent for the 
~11 interest, on an agrsement th .. t capite.! andinterest will be paid off 
in'twelve equal monthly insteJments dming the year ; here the aetual rate 
of interest is nearly double the apparent rate. We add a few illustra
tions of these from various source&. The Bombay Labour Office, in its 
report on working class budgets in Ahmedabad, observes "The Ahmed
abad worker is heavily indebted. The amount of debt varies from a few 
rupees to many times the monthly income. The money is borrowed ... 
heavy rates of interest which in the majority of cases vary from 12 to 
94 per cent. But higher rlltes of jD.terest are not uncommon, and in 

~.~ 
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fBct.in one _ the rate of intefe,;t reported was as high 86'm per cent." . 
The prevailing rateS of 12 Ato 24 per ceni; are low by eomparison with 
other pl&008, and may, we think\.be attributed to the fact that a large 
proportion of 'the, :workers. reside permanently in Ahmedabad or the 
adjacent areas. The enquiry- Diade for us into the standard of living in 
certain toWllB of the Central Provinces states. " Rates of interest on debts 
show that 20 per cent per annum is the most usual rate charged, and by 
far the largest amount of loans is incurred at that rate. But interest aa 
high as 100 per cent, j.ft., two annaa per rupee per month is not unknown 
and is generally exacted by the Kabuli-money-lenders. The commonest 
term of such loan is the _. syetem (i.l!., with 20 per cent interest) 
which req1rires that Ii times the money borrowed should be repaid with- . 
in one year, andif it is not repaid within the stipulated time, compound 
interest is charged." As already observed, the syetem laat described 
involves the payment of interest at a rate much!arger than the apparent 
one, The Bombay Working Claes Budgete Enquiry of 1921-23 gave the 
asual rate of interest as one anna in the rupee per mensem; a _t 
enquiry which was much more limited in scope states "While in a 
few cases nb-interest had to be paid on the money borrowed, at least in 
one_ case the rate of interest was as high 88 150 per eent. In 29 per 
cent of the cases the rate of interest varied from 72 to 78 per cent and in 
19 per cent of the cases it varied from 24 to 30 per cent." This relates 
to families; of 49 Bingle persons in debt, the report observes, "The most 
usual rate of interest is from 18 to 30 per cent, although in 14 cases it 
-was 88 high as 75 per eent," The enquiries. made for tIS into the 
.sta'ildard of living in the United Provinces give 15 per cent as the com-
. monest rate at Cawnpore, the next commonest rate being 37j per 
cent. In Lucknow and Gorakhpur, the higher rate is exceptional; this 
appears to be due in part to a number of the workers being members 
of co-operative societies. The enquiry made for us into the standard 
of living of jute mill workers in Bengal gives the average rate of 
interest at 78 per cent. The report on this enquiry and the evidence 
given to the Bengal Banking Enquiry Commil;tee by the Indian Jute 
Mills .Association both mention as the highest rate 325 per cent annually 
(one anna in the rupee weekly) on small sums. Rates iIl, the Punjah 
appear to be much lower, but particulars are not available to distin
guish loans by money-lenders from loans by co-operative societies, and 
here, as in other places, low rates seem to be associated with repay
ment by monthly instalments. The enquiry made into the standard 
of living on the South Indian Railway states" More than 80 pet(~ 
of the loans are obtained from money-Iendere whose usual rate of intm.st 
ranges from' one anna in the rupee or 7Jj per cent to two annas in the 
rupee or 150 per cent." 

Payl!lSlta on Debt. 
Aetual payments are seldom on the seale which strict fulfilment 

of the terms of the loan would require. The prompt repayment of the 
capitsl is not usually desired by the money-lender; he prefers to remain 
a creditor and receive interest, ~. in most cases he does not receive 

q 
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the full amoun~"Of interest. with regularity. But defaults are teCOrded 
and go ro increaSe the liability, 80 that the borrowing of a trifling sum 
ca.n, and not uncommouly does, lead in a few years to a permanent and 
heavy load of debt. In a number of cases a stage is reached ;when the 
money-lender ta.kea from the worker the whole of his wages, paying 
him only sufficient for subsistence, and even puts the members of the 
worker's family to work on a similar bll8ia. The statistics which are 
available of the actual payments by workers are even less reliable than 
thoee of debt and liability for interest; one anna per rupee of income 
for those indebted is a conservative estimate of the average payment; 
one month's wages in the year is probably a more accurate guess. All 
these figures ca.n vary widely from industry to industry, and from centre 
to centre, and the variations in individual cases are very large. But 
whatever the figure, the result is almost invariable; the indebted worker 
has to give all of what. might otherwise be his savings to the money
lender, and these payments are not merely "the surplus that would be 
spent on petty luxuries; they bave often to be provided by trenching 
au the primary needs of a healthy life. We have been impressed by 
the number of cases in which an industrious worker is obliged to stint 
hlmself and his &.mily of necessities to meet interest charges without" 
the faintest prospect of ever being able to reduce the principal. Many 
money-lenders take the precaution of making their dues the first charge 
on labour, and outside the gates of many, perhaps most, large factories 
on pay:day, stands the Pathan or other money-lender, awaiting his 'dues. 
In some oases the money-lender gets his, dues at the source by being 
allowed to come to the pay-desk, but we have no reason to believe th ... · 
this is a oommon practice. . . 

Indebtedness and EfticienC)'. 

The evil done by indebtedness is not oonfined to the hardship 
involved in the loss of money. We entirely agree with the Railway 
Board in their observation that the " tyranny of debt degrades the em
ployee and impairs his efficiency". Indeed, we believe that debt ia 
one of the principal obetacles to efficiency, because it destroys the 
incentive to eitbrt. The indebted worker who makes an extra eftort has 
little hope of securing a proportionate reward; in many cases the only 
result may be to enrich the money-lender. Many workers, however 
hard they work, cannot expect to secure anything above the level of 
subsistence; the " iron law" of wages is. a reality in their case. The 
moat powerful incentive to good work w:ith the great majority of 
mankind is the prospect of securing a better livelihood; for too many 
Indian workers there can be no such prospect. 

• Causes of Indebtednesll. 

Our information goes to &how that the most important single 
cause of borrowing is the expenditure on festivals, and particularly mar- .. 
riages. Births, deaths and other events of life may lead to the necessity 
for taking small loans, while periods of unemployment due to sickness, 
dj'mi ... al or trade stoppages have 'jUl appreciable eJIect. In Bombay •. 



in particular, the'strikes of 1928 and 1929 appear to have enhanced 
substantially the extent of indebtedness. But the single large lcan 
which plays an important part in binding permanent fetters on the 
worker is usually required in connection with .. marriage. It is not 
uncommon for a worker to spend on a JlI6lTi8ge the equivalent of a 
lear's wages and to borrow the whole of that, sum at a high rate of 
mterest. As our proposals, if they are effective, will prevent eXpendi
ture on this 8C6le for most workers, we wish to make it clear tha.t we are 
far from desiring to make marriage difficult, or to prevent the work .... 
from celebrating such eventa in a fitting manner. But he is too ~ 
coerced into what· may be his own ensla.vement for yea.rs by sociah 
pressure, and we believe that if expenditure on a. scale entirely. ~yond' 

, his means could be ma.de impossible there would be a grea.t a.ddition to. 
ha.ppiness and prosperity, without imy check to marriage. 

Special Position of Industrial Worker. 

Indebtedness is by no means confined to the industrial worker: 
it is in fact fa.irly general throughout India and we recognise tha.t Bome 
of, the recommendations ma.de later may be applicable to classes other 
than ,indl18trisl workers. But we must empha.sise the fact tha.t, in 
respect of, borrowing, the position of the industrial worker is in im
portant respects dillerent from that of the agriculturalist. The main 

. dillerence is caused by his mobility. The man who moves from mill 
to mill, from centre to ceutre, from town to village-is an unsound 
proposition from the money-lender'. point of view. In addition, pm 
of the agriculturalist's borrowings takes the form of short-term loans 
connected with his avocation, and can usually be repaid from the 
increased income which results. Practically none of the borrowing of 
industrial workers is of this charactar. Finally, while the agriculturalist 
in a nUlllber of cases can offer security, this is seldom possible for the 
industrial worker. His family may have a few ornaments, but after 
ihese have been pledged or sold there is nothing left but future earning 
capacity. A debtor who is not a permanent resident of the area where 
the money-lender carries on business, who cannot offer security, and 
who is not likely to obtain any increase in income as the result of his 
borrowing is in every wayan unsound proposition. It is not surpris
ing, therefore, that the industrial worker should have to pay pa.rticularly 
high rates of interest. We doubt if the majority of money-lenders 
am ..... the large pronts attributed to them by popular belief.. Apart 
from the immense amounta of interest which remain unpaid, there is &': 
high proportion of bad debte. Although the sums conected must be enOl- _ 
mons in the aggregate, the army of money-lenders is great and the ex
penses of collection are often substantial. 

(Jo..operauve Credit. 

. One effect of the dillerenee between the agricultural and indus
trial worker in respect of debt is to render ineffective for the latter in many 
O!ISes the means on which most stress .!!.as been laid for relieving the 

Qi 
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agriculturalist, II&mely, the supply of co-operative credit. The principles of 
co-operative credit have made JitjJjl ProF" aW9Jlg the un ef wqrJren. 
iIi faeteri ... and mines.---9Wte apart from a.ny unfitness of the indus
tnar"worker &8 an individua.J., the movements &m0Dg the industria!J>oRU
lation form an almost insuperable' obstacle to the spread <¥ co-opera
tion. Only where there is a regular settled labour force has co-operation 
a chance of succeeding, and even there modifications of the gener'" 
methods of the movement are desirable, if substantial benefit is to .be 
obtained. The railways cont.ain much the most important section ~ 
industrial workers in regular perm&nent employ, and in recent years the 
co-operative movement has made considerable progress amoJ3gst them. 
We are, however, impressed by .the fact that the greatest success is 
attained where the railway administration helps and assumes a consider
able measure of control The collection of instalments of loans through 
the paybills and the delegation of the executive work to a special officer of 
the railway weaken the educative force of co-operation; but such steps 
make it a much . more powerful force for the reduction of debt, and 
having regard to the importance of this object, we have no hesitation 
in recommending that all railway administrations should make persistent 
eHorts to help their workers in this way. We commen<j. especially a 
study of the methods adopted on the Bombay Baroda and Central 
India Railway where the Jackson Co-operative Credit Society issued 
loans in the five years 1924-29 amounting to one and a third erores of 
rupees with losses amounting to less tha.n a thousandth part of the 
collections. A recent . development ill connection with.. this society 
deserves the attention not merely of railway administrations but of other 
emploYe1"8. When the society first started, loans were given ouly to 
members producing two participants in the provident fund as sureties. 
This had the practical eHect of excluding gangmen and other low paid 
employees, m&nyof whom were heavily indebted. Loans are now given 
to such men provided they produce two sureties with 5 years'service On 
the railway and provided that the loan· is applied to the liquidation of 
debts due to professional money-lenders. The railway stsfI officer in, 
'V<lstigates such debts and is usually able to compound with the money
lender for a smaller sum than that claimed, very large reductions heing 
secured in some oases. The debt is then repain, and by the deduction 
of instalments from .pay the debt is annulled. The difficulties in applying 
methods of this kind are to ensure that all loans are disclosed and to 
prevent the debtor from using the improvement inhis credit to secure 
further loans from external scurces. Something ca.n be done to meet 
these diffioulties by the exercise of close personal attention, and the em
ployment of a !a hour officer is almost essential for this purpose. Where 
this condition can be satisfied, there are big possibilities in the way of 
debt liquidation. The work of a labour officer should remove the main 
obstacle to the working of a oo-operative credit society by assuring I&

gular employment to the workers, and his personal acquaintance witll 
them and interest in tltem should accomplish the rest. In the initial 
stages, a loan to a society from an employer (or the appropriation of. 
fines to its capital account) may prove of great benefit. 
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Danger of Credit. 

. Even if the co-operative credit movement were to spread among 
'irulpst.ial workera to a much greater BXtent than we anticipate it would 
not strike t4 the heart of the workera' diffioulties.. Credit, in the sense of 
qprrowing capacity, is not the worker's need; it would be nearer the 
ttPt'h to describe it as his curse. There are frequent occasions when a 
mjldortune makes it necessary for him to obtain a small loan, but such 
loans are often obt&ined from relatives. Even where this is not possible, 
they coul<\frequently be obtained on .reasonable terme, if it were not for 
the larger debts already incurred. As matters stand at present, if these 
loans could all be secured on terms of easy repayment, the majority of 

,workera would be little nearer to freedom. It is the large debts which 
are incurred not from economic necessity but on account of social 
pressure and custom that most enslave the worker. The fatal weak
ness in the present system is the comparative ease ,with which the 
worker can borrow sums which he has little prospect of being able to 
repay. His lack of education tends to prevent him from ta1ring long, 
views; and the offer of cash to the extent of a hundred or two hundred 
rupees in exchange for a thumb-print is almost irresistible. The lack 
of forethought in mortgaging the future is illustrated by the fact that the 
thumb-print is frequently given on a blank documeut or the page of a 
book. It is by no means uncommon for the money-lender to fill in both 
the-capital sum and the intsrest'rate subsequently, and in any CIISe the 
borrower has no copy of the transaction and has usually to rely entirely on 

'the money-lender for a periodical reckoning of the position. Quite apart 
from the dangera of this practice the workman has often no real percep
tion of the effect of compound interest, and his readiness to let the future 

. take care of itself is fatal to him. 

Laws against UBUrJ. 

Laws against usury heve been a prominent feature of various 
religions and national codes, and the leading religions of India affirm the 
principle underlying them. Unfortunately, as we think, the influence of 
economic thought in the ninetsenth century led to the removal of all 
legal restrictions on usurious practices in India, and it is oulywithin the 
last generation that there has been a tendency to re-impose them, This 
has led to a few legislative experiments but (with the possible exception of 
some measures relating to land) the attempts 80 far made have not beeJl 
effective. The leading measure of general application is the Usurious 
Loans Act of 1918. This measure enables the court hearing a suit for 
the recovery of debt to re-open the transaction and relieve the debtor of 
excessive interest, provided that the transaotion was substantially unfair 
in the first instence. Excessive interest is defined &. meaning interest 
" in excess of that which the court deems to be reasonable heving regard 
to the risk incurred as it appeared, or must be taken to have appeared, to 
the creditor at the date of the loan ". It is agreed that the law has not 

'been generally sucoessful. We doubt if the interest in the type of trans· . 
action We are considering is "excessive" within tl\e meaning of the 
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definitjpn given, for the risk is usually great. But the reluctance of civil 
cour!B to deal with issues not raised by the pleadings seems to have been 
the main obstacle. 

Objections kI Legia)atioD. 

The absence of more thorough-going attempts to deal with 
the evil is not due in any Ia.rge measure to actiye pppoaition on the part of 
the interests likely to be affeoted. Sueh opposition bulks sma.ll againat 
the mass of public ppinion in India, which is believed to bs generalIy 
in favour of vigorous acti<>ll. .A valuable indication of the trend of more 
expert ppinion is the stre.!slaid by some of therep<>rts oftheProvinciaI 
Banlring Enquiry Committees on legisletive remedies. So far as the com
parative inaction is not due to inertia, it appears to be based partly 
on reluct&noo to interfere with the sanctity of contract and partly on lack 
of faith in the efficacy of legislation. The objection based on the sanctity 
of contract may have been genuine in the past; to-dey it is djffieuIt to 
regard it as more than an excuse. To talk of sanctity in connection with 
the normal contracts made between a money-lender and an illitemte in
dustrial worker is a grave misuse of a good w<>rd. The contract, in most 
cases, is unequal and unfair from the sta.rt. It is easy for a man to 
oontr&ct away his labour for years in a moment of thoughtlessness or 
at the call of some extravagant social demand. More serious consider
ation must be given to the view, held by a number of persons of experienoe, 
that legislatiOD can achieve little or nothing. This view is not based on 
the belief that legislation in this sphere would be in advanoe of publio 
opinion; as we have said, opinion generalIy is well in advance of the 
existing law. The djffieuIty present to the minds of many of those 
who have considered the question is that of devising provisions which 
do not lend themselves to evasion by the money lender. Here the ques
tion is obviously one of degree. On the one hand, legislation which 
cannot be enforoed i. not merely useless but harmful; it tends to impair 
the respect for law and to weaken public morality. On the other hand, 
thereis no law which cannot sometimes be evaded with impunity. The 
Bengal Banking Enquiry Committee rightly say: " The principal objection 
against promulgation of the measures we have proposed above is that they 
are liable to be evaded in various ways. But the fact that the provisions 
of a law are capable of being evaded by fraudulent means should not deter 
the legislature from enacting a just and necessary measure for the pr0-
tection of the simple and the ignorant. The mere existence of the 
measure in the Statute Book would tend to educate and strengthen publio 
opinion and make.the law abiding and less adventurous among the money
lenders averse to making any attempt at evasion." In our view the 
evils associated with the practice are so serious that the possij}ility of 
even a substantial amount of evasion should not deter the legislature 
from enacting measures which would strengthen to an appreciable extent 
the forces operating in favour of the freedom of the worker. It is 
clear that such mes9llreS can be devised, and we procsed to discuss some 
.tope in this direction which appear desirable. 
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Credit 01 DIe Worker. 

Thought on the subject has naturally concentrated mainly 
011 the position of the borrower. We also are anxious to protect the 
borrower; at the same time considerable light can be thrown on the pr0-
blem by examining it from the other end, IlI"'lely, from the point of view 
of the lender. The worker's debts are due to a large extent to the faoI; 

_ that the lender finds in him a profitable investment and is ready and, 
indeed, eager to give the worker money which it is contrary ~ the latter's 
interest to accept. .After weighing carefully the considerations on both 
sides, "'e are definitely of the opinion that it is in the worker's interest to 
reduce his attractiveness as a field for investment. In other words, efforts 
must be concentrated on diminishing his power of obtaining credit. 
We recognise the force of the argument against this conclusion. There 
are occasions when the worker is in grave need, and money-lenders often 
perfonn a useful function in assisting the worker in emergencies. But 
the widespread havoc produced by the present system of comparatively 
easy credit far exceeds the hardships that wonld result from a reduction 
in tha money-lender's readiness to lend. It is relevant to observe that, 
if the larger loans were not advanced, the worker would probably find it 
easier than it is to borrow the smaller sums necessary to tide him over a 
hard time and to repay these without undue delay. Our proposals, then, 
are mainly dirscted to1Vards making it unprofitable for the money-lender 
to advance to workers amounts which are beyond their power to repay. 

Attachment 01 Wages and salaries. 

Our first recommendation in this comiection refers to the re
covery of debts through employers. Under the Civil Procedure Code, 
it is possible for a money-lender to secure the attachment of the wages 
of anyone who is not a labourer or a domestie servant, and we understand 
that the majority of workers in organiaed industry would not be regarded 
.. labourers within the meaning of the Aet. But in respect of certain 
classes of employees, particularly railway servants and the servants 
of loeal authorities, the law allows the money-lender to use the employer 
88 his debt-collector to a much greater extent. In such cases it is possible 
to attach hslf of an employee's salary or the amount by which that salary 
exceeds twenty rupees a month, whichever is I.... In some cases pri
vate employers are required to make similar recdveries, although 
the legality of this is doubtful. Thus, in the case of an employee 
in receipt of a regular ealary, the money-lender can secure an 
order directing the railway administration to hand over, month by 
month, a large part -of the employ'l"'s salary until the whole decree 
has been covered, a period which extends in _ some cases to years 
rather than months. The comparstive security of railway servioe 
further inoreases the attraction of the railway servant for the money
lender, and all the evidence goes to show that the level of indebtedness 
in terms of wages is higher among railway servants than among 
industrial employees B8 a whole. This is itself a striking confirmB,tion 
of our main thesia that it is the orsditof the worw which ishia undoing. 
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We recommend that the salary and wages of every workman receiving 
Jess than Be. 3OO.a month be exempted entirely from the possibility of 
.ttachment. If, on examination, there are found to be objectiOllll to 
applying this exemption to evffrY one employed on a salary leas than 
Rs. 300 a month, the definition of workman in the Workmen'. Compen
sation Act might be suitable. 

Imprisonment for Debt. 

We are also in favour of the modification of the law relating to 
imprisonment for debt. Ae the law stands at present, male debtors 
are li&ble to be arrested and imprisoned for six months in execution 
of a decree for the payment of more than Be. 50 and for six weeks in the 
case of a smaller BUIn. We understand that the courts are IlllIlBlly re
lnctsnt to order imprisonment, and the fact that the creditor bas to support 
the debtor in prison makes the former most unwilling to secure the 
detention of anyone who bas no money. Bot the threat of imprisonment 
is a l188fnl weapon in the bands of the money-lender. In any case, 
we do not think that it is possible to jnstify the imprisonment of 
debtors of the type we are considering. We recommend that, at least 
80 far .... indll8trial workers in receipt of wages or salary amounting 
to I ... than Rs. 100 a month are concerned, arrest and imprisonment for 
debt be aboliBbed except where the debtor bas been proved to he both 
able and nnwilling to pay. 

Provident Funds. 

Another form of security is given to the money-lender in the pow
er to attaeb employees' contributions to provident funds. In the oase of 
provident funds maintained for their employees by Government and local 
bodies, these contributions are apparently protected from attachment; 
but no similar secnrity is given in the oase of funds maintained by private 
employers. So long as the fund is a bona fok one, there seems no reas<JIl 

why the same secnrity should not be granted. We recommend that 
in the oase of funds certified by Government for this purpose. the con
tributions of workers should be safeguarded. We understand that the 
rules of funds are in a number of cases scrutinieed for income-tax pmposes. 
and it should not be difficult to distinguish the genuine funde and, 
if it is decided to grant exemption ouly to industrial workers, to limii 
oertifieatee to funde catering for them. 

The Asaistance of the La ... 
Although the preceding recommendationB should be of consid .... 

able ..... istance, they will not by themselves deal any severe blow at the 
existing system, and something much more drastio is required. We 
would repeat that much of the present misery is due to the readin_ of 
the money-lender to enter into contracts which he knows the debtor 
oannot fulfiI, or at best can fulfil only by sWfering severe and prolooged 
hardship. The law should set its face sternly against such contrBets. 
So far from doing its beet to seoure their enforcement, it should make that 
enforoement impossible. The assistance of the law should be restricted 
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to the recovery of such sums as the borrower can reasonably repay in a 
limited period of time. Probably there is nO method which is entirely 
secure against evasion on the part of the lender or misuse on the part 
of the borrower. But we would repeat that these possibilities are not 
in themselves a sufficient a.rgument against the adoption of a law that 
will be generally beneficial, and it is cel't&iIi that until some method 
can be applied, the State will fail to 8&tisfy one of the pressing needs 
of labour. Of the scheme which appe&lS to us to offer the greatest 
hope of successful working, little more than an outline is possible here. 
We recognise the intricacy of the subject, but if the will to apply the 
remedy is present, the legal and administrative difficulties can be sur
mounted. 

S1llDlllarY Liquidation ProoeMings. 

We recommend a new procedure for the liquidation of UIlBeCured 
debts due from workmen. We contemplate that on the presentation 
of an application by a workman giving a statement of his debts and 
creditors and assets, the court should issue a notice to the creditors 
and should thereafter in a summary enquiry estimate the workman's. 
assets, his probable earnings and reasonable expenditure for the main
tenance of himself and his family during the ensuing two years. 
The court, having assessed these, would issue a decree based on the 
difference between the two sums. Execution of this decree could then 
be obtained in the usual way, but it should not be possible to keep the 
decree alive for more than three years in all. In order to prevent the 
defrauding of money-lenders by the subsequent contraetion of collusive 
debts, we suggest that the debts should rank preferentiaily in order 

, of their age, the oldest debts having priority. The application for the 
benefit of the specw Act embodying the procedure might be made either 
in response to a suit for debt or without any previous proceedings. We 
shttuld like to see the duty laid on the ,court of applying the special ACt 
of its own motion in cases where it appeared to be applicable, but' We 
recognise the difficulty of securing that such a provision will be eftective ; 
and there is no doubt that persons will be forthcoming to ..... ist the work
man in claiming his privileges. What is essential is that the procedure 
should be rapid and as free as possihle from the intricacies and technical
ities of ordinary civil court procedure. 

A liew Law. 
The proeedure suggested bears some resemblance to proceedings 

in insolvency courts, but, we are anxious that, if a law is passed, it 
should be a new Act with a new procedure and as far as possible unrelated 
to insolvency Acts. Insolvency has somewhat unfortunate associations, 
and it is necessary to seek an entirely new a venue of approach. In 
insolvency proceedings there is an insvitable tendency on the part 
of the court to regard itself as charged primarily with the duty of 
assisting the creditors and of checking fraud on the part of petitioners. 
In the case of loans which are obviously beyond the capacity of the 
lahourer to repay it is not unfair to regru-d the creditor as the person 
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ordinarily to blame. While therefore the court will be in a posi601l 
to assist in the recovery of fair loans, it ahould regard itself as the 
protector of the poor against extortion and their own foolishness. For 
this reason, we 81IggeSt that the possibility of appointing special courts, 
88 is done in the case of the Workmen's Compensation Act, should be 
considered. As under that Act, it should be possible for a party to make 
an appearance by a legal practitioner or any other person authorised in 
writing. 

ClaSB of Workers to be Covered. 

We anticipa~ that one of the main diffieultiea in working out the 
ooheme in detail will be to specify the clae&es to whom it can be applied. 
Our point of view is limited by our terms of reference to indnstri&l 
workers, and we are, therefore, unable to say how far the scheme, which 
seems to us to be specially suited to them, can be adapted to a wider circle. 
H it is found on examination that the scheme cannot be applied to the 
poorer clae&es of the popnlation generally, it will be &eeCZltial to frame 
• precise definition of indnstri&l workers, and it may be neo&eeary, in the 
first instance at any rate, to limit the operation of the Act to scheduled 
industrial &reas with power to anend it to other areas. H a monetary 
limit is required. we suggest that the scheme should be applicable ouly 1>0 
workmen in receipt. of wages or salary of lees than Re. 100 a month. 

Old Delila. 
The q ueation of debts incurred before the pasBing of a measme 

of this kind deeerve8 consideration. It can be urged that it is inequitable 
to apply fresh lIlStrictions on the recovery of money lent while tb&se 
teatrictions were not in force or even contemplated. On the other hand. 
it is certain that, if special measures to limit the anent of recovery of 
old debts are not adopted. there are many WOl'kem who will have no 
prospect of securing freedom. Further, in many cases the loans have 
been lent withoot regard 1>0 their eft&ct upon the debtor. It would be 
possible to grant a period of grace, for example, two years before the new 
legislation Wok effect, but We fear that this would be made the oppor
tunity for a flood of litigation. Our recommendation that the oldest 
debts should have preferenos will giV! protection to reasonable loallB 
ineurred in the past, and we must regard the grant of credit to an anent 
greater than the amount we propose to make recoverable as ordinarily 
unreasonable. The greatest conoeesion we would make therefore would 
be to allow, in respect of applications made during the first three yeam 
of the operation of the Aot, the amount recoverable 1>0 be baaed on three, 
instead of two years' income and expenditure and the maximum period 
during which d_ could remain effective to be four years instead 
of three. . 

Periods of LimHalioa. 

Apart from new legislation of this kind. we J'lCOIIImend that the 
queation of the period of limitation for debts and the period within which 
a decree may be kept alive under the ordinary law should be l&-8DIDined. 
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So far as industrial workers are concerned, the period of limitation for 
UlISecured debts, which is at present three years, might advantageously 
be reduced to twc years, and there is no justification for permitting tbe 
ereditor who has secured a decree to keep that decree &live for 12 years or 
anything approaching that period. At the same time, it may be both 
dillicult and undesirable to modify provisions of such general application 
in favour of a very limited class of workers unless they are to be modified 
generally, and it is not possible for us to examine the questions involved 
from the point of view of the general population. 

EnIorcemeDt of Legal. Righill. 

The changes proposed in the law will not by themselves bring 
about the big change that is desired. The great majority of debts never 
come within the cognisance of a court and the workman's knowledge 
of his legal rights and capacity to invoke them are both limited. But 
if the law is substsntially altered in the direction of the protection of 
the debtor, all the other forces working to protect him will be greatly 
atrengthened. We have noted with appreciation the efforts made by 
lOOisl workers, co-operators, labour leaders, employers and others to 
8&ve workmen from heavy debts, but the scales are at present so heavilyj~· 
weighted in favour of the money-lender as to make these efforts unduly 
difficult and largely ineffective. Ourrecommendations are designed partly 
to place powerful weapons in the hands of all who are prepared to assist 
the workman, and we hope that they will lead to much greater activity 
in the matter of debt prevention and debt redemption on the part of 
trade unions, employers, and individuals J.8 well as associations 
working for social betterment. Trade unions, in particular, will have 
an opportunity of constructive work of a striking kind, and' should 
be able, by asserting the worker's rights as against his creditor, to demon
strate their value to many more workers, while social workers, by the 
formation of debt redemption societies or otherwise, .should be able to 
make a larger contribution to the economic welfare of labour. It is 
certain that a successful effort to deal with this grave evil will bring 
great benefit to workers and employers alike, and that it will not hurt those 
money-lenders whose activities are confined to business of a useful kind. 

Besetting an Industrial Establiahment. 
The preceding paragraphs have dealt mainly with the money

lender who threatens his victim with legal proceedings and, more 
rarely, drives him into court. There are, however, many money-lenderll 
who prey upon workers and depend upon the threat of violence 
rather than of the prOOess6S of the law. The Wthi is tbe only court to 
which they appeal, and they may be seen waiting outside the factory gate 
on pay-d&y ready to pounce on their debtors as they emerge. Our 
recommendations shonld not be ineffective even in their case, for they are 
as a rule fairly 8Cl1lpulous even in using intimidation, and seldom 
employ it to exact more than the law allows. But stronger measure& 
are justified, particularly ae the object of waiting outside thefactor; 
ie to ensure that their claims form the first charge on w_. We 
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recommend, therefore, that besetting an industrial establishment for 
the recovery of debte be made a criminal and cognisable offence. Beset
ting might be defined as loitering within the precincts or near or within 
sight of any gate or outlet of the establishment. This should go far to 
cripple the aotivities of a class of money-lender already generally regarded 
as a pest to society. It shonld also bring to an' end the still more deplor
able practice of some employers who permit the money-lender to enter 
the factory compound and to collect his dues before the workers' wages 
reach their hands. 

Becruiting Advances. 

We have had in view hitbertothe protection of the worker from 
the temptation to incur substantial and unproductive debte. We deal in 
conclusion with certain features associated with important sections of 
Indian industry which, wIule not responsible for the bulk of indebtedness, 
tend to enhance the burden on a number of workers. The first of these is 
the practice of making the worker pay for the coet of his own recruit
ment. An. advance is paid by the employer or his agent partly as an 
inducement to enter employment, partly to cover the actual traveIling 

" expenses and partly, in some cases, to secure a hold over the worker after ' 
he has been recruited. This practice is very rare among factory owners, 
but it is common elsewhere, especially where labour' is engaged through 
contractors. The result is to saddle the worker with an additional burden 
of debt at the outeet of his industrial career, if not on each occasion when 
nAlcessity drives him back from the village to indUlltry. We consider 
that if an employer or his agent linds it necessary to advance traveIling 
expenses to secure labour, he shonld pay these himself. The practice 
of giving an advance in addition to travelling expenses is one that lends 
iteeH to abUlle; few workers can resist the prospect of cash in hand, which 
is often unwisely spent and which may secure their being bound to serve an 
employer under hard conditions. 'We recommend, therefore, that tha 
recovery of any amount advanced to meet the expenses of recruitment of 
labourshonld beillegal, and that, 80 far as other advances areooncerned, 
'no amount advanced before actual employment begins shonld be recover-
, able ~ept ~om the first wage payment. This will not preclude an em
ployer or his agent advancing the first wage that the employee will earn, but 

, it will make it possible for the employee to start on his second wage period 
unencumbered by debt to his employer. In those establishments to which 
our proposal. relating to the control of deductions are applied, the 
deduotion of advances other than those which we have. treated as 
legitimate can be dealt with by the law which we have recommended 
in the preceding chapter. Elsewhere, illegal advances will merely be 
irrecoverable at law. 

Periods of Wage PlIJD1enL 
The other feature which add. to the embarrassment of the work

. era in many centres is the comparatively long period in respect of which 
wages are paid, and lhe delay which is apt to occtJr in their payment. 
The most UlInai period of payment in organised industry is the month. 
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Monthly payment is practically universal on the railW&ysand in most 
other forms of transport, it is general in cotton textile mills except in 
Ahmedsbad and Cawnpore, and is common in engineering and metal 
factories. The most important exceptions to the practice of monthly 
payment, so far as factories are concerned, are the jute mills, in which the 
operatives are paid weekly, the Ahmedabad cotton mills which pay ap
proximately fortnightly, most of the leading Cawnpore mills which 
pay fortnightly, and the bulk of seasonal factories. ~Ionthly payment 

- is rare in the mining industries; the Raniganj coalfield pays wages 
daily and the great majority of mines elsewhere pay weekly. Caeual 
labour naturally tends to be paid daily and unskilled labour in unorganis
ed industry, if not employed by o:ontractors, is often so paid. 

DeIaya in P8¥IIlent. 

With the prevalence of long periods of payment there is a ten
dency to allow a comparatively long time to elapse between the end of 
the period in respect of which a wage has been earned and its actual 
payment. Where wages are paid monthly, it is the exception for the 
worker to receive his wages at any time in the week following the end 
of the month. Ten to fifteen dsy. usually elapse before he gets his 
money, and it is not infrequent for the delay to exceed 15 dsys. 
With shorter periods of payment than the month, there is generally 
less delay. Fortnightly wages are seldom retained for more than 10 
dsys and are frequently paid in from 3 to 5 dsys. Weekly wages 
are hardly ever withheld for more than a week and may be paid very 
promptly, while daily W&ge& are usually paid on the day on which 
they are earned. 

Weekly Paymenls BilL 

The only attempt so far to deal with these questions by legislation 
was made in 1925 when a private Bill was introduced in the Legislative 
Assembly with the intention of enforcing the general adoption of weekly 
payments to employees. The measure was circulated for' opiniOIl& 
and those received were almost unanimously unfavourable to it. It was 
opposed generally by employers and the provincial Governmeuts. It 
was asserted with some confidence in many quarters that the workers 
were opposed to the reduction of the period. On the second reading 
in 1926, the Government of India opposed the measure, and made it 
clear that in their view the aim should be to reduce the delays w/rich 
took plaee in the payment of wages and not to reduce the period of pay
ment. On an assurance baing given by Government that this latter 
-question would be investigated, the Bill was withdrawn by its sponsor. 

Delayed ~8¥IIl8Dt and Debt. 
In the discussion of both these questions, stress was laid on 

their bearing on indebtedness. While we recognise the injustice of 
withholding wages for longer than is necessary to ensure their ealcula-
tion. we do not believe that the existence of a fairly long W&iting .period 



has an ell'ect on the indebtedness of the worker which is at all compar
able with the ell'ect of paying wages monthiy. Provided that the delay 
in payment is of uniform length (and this is usually the case) the only 
elI'ect of.the waiting period is to increase the time which e1apsea before 
the first wage is paid. For example, to take a frequent case, if monthly 
wages are paid about a fortnight after the end of the month, the ell'ee$ 
of the waiting period is to increase from a month to about six weeks, the 
initial period of service without 'wages. The mere reduction of thia 
period to, say, five weeks would be of some assistance; but it would 
aeldom plaoe the worker in a position to dispense with fresh borrowing. 

Short Wage PerilJ!ls and Debt. 

The reduction of the' wage period iteelf, on the other hand, 
would have important effects. Long intervals between wage payments 
invariably add to the embarrassments of the poor, and have an appreciable 
inlluenoe in binding the worker to the money-lender. The mere puroha8e 
of goods on credit ia not neceasarily equivalent to running into debt and 
the shopkeeper (who is often the money-lender) frequently does not charge 
interest on the current account for provisions. But he gets the equiv8-: 
~t of interest in an enhanced price and where the worker has already 
other debts, a month's credit is a distinct and insidious addition to his 
burden. It strengthens the chain which holds him to his creditor, 
and it acts as an additional obstacle to the habit of saving. Some 
workers spoke to us of the advantage they would secure from weekly 
wages in being able to do more purchasing in cash, and we believe 
that the general adoption of weekly paymenta would have importen. 
effects in this direction. A shorter period of payment should also 
improve the workers' financial position in other ways. The illitarate 
worker tends to take a short view; the longer view of life is largely a 
matter of education. It is, therefore, of partienIar importance in his 
ease that the conneotion between cause and ell'ect should be as shon 
and obvious as possible. Where payment is on piece rates, there is a dia
tinottendency for the stendardof work to improve as pay-dayapproaches, 
We believe that a reduction in the period would have a definite 
effect on efficiency. It would also assist the worker to more judicioua 
ezpenditure. It is unfortunately impossible to produce concInsive proof 
of our view by a comparison of the position of those workezs who are paid 
we,ekly or fortnightly with that of the monthly-paid workers, Accurate 
statistios of indebtedness are not available and, even if they were, the 
differences of moe and training between workers in different centres and 
different industries would make it diffioult to base concInsions upon 
them. We believe it to be a £act that the coal miner, who is paid weekly 
or daily, ia much less in debt, in proportion to his income, than the 
railway worker, who is paid monthly; but the differences between the 
two cas"" in respeot of the other faotors which can affect indebtednees 
is 80 great that no deduetion can safely be drawn from the fact. It 
should be added, however, that a number of employers who pay 
monthly m~ adV8DQ611 against wages to their workers during the 
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month. In a few instI!nces interest is charged. Advanoes are some
times given systematically on a particula.r day and may represent a mb
atantialJraction of the monthly wage. Such oases zep:resent an approxi
mation to a system of half-monthly payment, and the position of the 
wo:rlrer is made easier. Inmost establishments, however, no advances or 
only very small advances are granted. • 

Attitude III Labour. 

While many employers are naturally opposed to proposals to 
compel them to introduce a systsm which would involve extra trouble and 
some extra expense, we believe that others would be ready to pay wages 
by shortsr periods if they were convinced that their workers wanted it. 
When the Weekly Payments Bill was under diseUBSiol\, the evidence of 
opposition to change on the part of the operatives seems to have had a con
siderable influence, and we have direetsd some attention to this point. Aa 
a result, itis not possible to indulge in any generalisation on the question. 
The leaders of labour realise the possibilities which a shortsr period offers, 
but there cannot be said to be any widely voiced demand for change. 
Indeed, whether the employer has paid monthly, half-monthly, :furt.. 
nightly, weekly or daily, the workers have nearlyaJways acquieseed, 
and the majority are so heavily indebted that the gain which a 
change of period might bring appears trilling when compared with the 
possible inconvenience Or danger. Thus in some branches of industry, 
and especially on railways, particular privileges are apt to be accorded to 
monthly-paid men and not to others. In such oases, the proposal to 
reduce the period naturally creates apprehension. With a few there is a 
sense of prestige attaching to monthly payments, and in some cases the 
system of advances goes far to overcome the disadvantages of monthly 
payment. More potsnt with many, probably, is the fear of a disturbance 
of relations with money-lenders, shopkeepers and landlords, who are natur
allyunwillingto aJtertheir systems of accounts. Smallgroupe of workers 
who can only pay their billa monthly, if paid fOrtnightly, may be placed 
in .. difliculty, and this is notlikely to be overcome unl .... employers in 
a particular centre or Government enforce a change in respect of 1arge 
numbers of workers. The introduction of a short period of payment, 
like some of our other proposals may involve an addition to the 
nominal or real rate of interest on the reduced sums that will be borrowed, 
but here again we fall back on our main proposition regarding the danger 
of...uedit. To give the money-lender greater security in respect of reo 
coveries, e.g., by compelling all employers to collect his debts, would bring 
down the interest rates, but it would be rnill-OUB to the borrowers. We 
wish to make the borrowing of subetsntiaJ sums diflicult, not easy. A 
reduction of the period would enhance the difficulties of collecting debts 
and would thus assist in """Dring that reduction in the worker's capacity 
to borrow which we believe to be of such fundamental importance. 
Finslly, in a number of cases, the opposition of the jobbers to a change 
is influential. These men, who are frequently money-lenders themselves 
and sometimes act as intermediaries in eecuring loans, and whose anxiety 

• 
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DOt to relax any hold over the worken is g:t:eater ~ that of the em
ployers, are not likely to favour any ,step -which tends w: make the 
work",:, more independent. 

DesirabililiJ o! Weekly Paymenll. 
, ' 

Our conclusion then is that the prevalence of a monthly pertod of' 
payment is not in the best interests of the employeee. We 'recommend the 
general adoption of a syBtem of weekly payments in the belief that i~ will 
have important effects on both welfare and efficiency. The advant,ages 
to be gained are, in our view, 80 obvious and definite that the State would 
be jU8tified in'intervening to enforce the general adoption of weekly pay
ments if this could be secured without an unreasonable amount of qi.loca
tion to indllStry. At the 88me time, we are alive to the adviaability of 
proceeding gradually in matters of this kind. There bas previously been ' 
no attempt in India to regulate the period of wage payment, and it is 
quite possible that even if the 8Il8IlIlt of employers is secured the opposition 
of the jobbers and others who are interested in' perpetuating the l'resent 
system may have serious results. While we would urge on employers 
everywhere the adoption of the syBtem of weekly payments, we are not 
prepared to advocate their general enforCement by Government at the 
preeent time. It ,is better to take a p",liminary step in that direc
tion in the hope that the wise employers will themselves go much further 
than the law demands and the others may at a later date be convinced by 
the results secured. 

Legislation for Shorter Period. 

Our propoaal is that in the textile industries, railway and en
gineering workshops and iron and steel works the law should require 
payment of wages to the procese operatives at intervals not exceeding 
16 days. This will enable textile employers to pay wages either twice a 
month, or fortnightly, or weekly or by other short periods. It will also 
render possible the continuation of the syBtem at present prevailing in 
Ahmedabad where wages are paid on a kapta, which is a period varying 
frcm 14 to 16 days according to the convenience of each particular mill 
The law should also confer on the appropriate authority the power to 
extend a similar provision to other industries or classes of operatives, 
either generaUy or in particular centres. We ~ that the first caee 
uamined in this connection should be that of railway workers outside the 
workshops. There are difficulties here in the matter of payment which do 
not arise in other industries, but in the case of certain important classes 
of workers the period of wage payment might advantageously be reduced. 
It is, however, of the utmost importance to erunue that if any reduction 
is made, no worker forfeits any privilege or concession which is attaclft!d 
to payment on a monthly basis. Diwan Chaman LaU considers that 
the payment of wages weekly should be made statutory. 

Period o! Notice. 

We understand that ordinarily the period of payment determinllE 
the ~t of notice which is required to determine an employment. Thus, 
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the employee who is engaged by the month must give andreoeive a month's 
· lIDtice, ",herelIIi in the case of the employee engaged by the week, only a 
.. week'" notioe is neoe.......y on either side. This tends to give the employer 
· an additional induoement to continue the payment of wages by the longer 

period. Sinoe employees are seldom in a position to give a month'. 
notice, another _ult is that they forfeit the legal right to their wages for 
any broken period for whieh they may have worked. As they have 
OldinariIy to go on working for about a fortnight in order to secure their 
wages lor the previous month, the loss may be appreciable. For both 
reasons, we zeoommend that for industrial employees in factories the 
legal period of notice should in no case exceed a week, whatever the 
period by which wages are paid. 

• • Preveati01l of DelaJed Payments. 
While in our opinion the reductiOn of the waiting period in 

_pact of wages is much less important than that of the wage period, 
we aonsider that labOur has a strong claim to proteotion against the 
unduly long delays which are frequent at present. To quote the 
Government of India " it is no uncommon thing~ fact, it appears to be 
the rule in osrtain industries-for monthly wages to be systematically 
withheld until a fortnight after the close of the month to which they 
relate. And cases have come to the notice of Government in which wages 
had been withheld for considerably longer periods." We have been unable 
to find any adequate justification for this praetios. There is no force in 
the argument that the withholding of the previous month's wages for 
• substantial part of the following month tends to prevent the workman 
from leaving his employer, and the long period is really not necessary for 
the ca\cu1ation of wages. In many cases, and especially on rsilways 
which have been conspiouous in this matter, the division of the em
ployees into groups paid on differeut days of the month would ease the 
strain that at present faUs on the aooounting staft in a particular portion 
of the month and seoure prompt payment for all concerned. For various 
reasons the payment of wages in India is not so simple as it is in the 
West, but there is Iittlil evidence of serious attempts to seoure that 
wages should be paid as promptly as pOllSible. Our recommendation 
is that the law should insist on the payment of wages within 7 days 
from the expiry of the period in whieh they have been earned in the 
ordinary case and that they should be paid· as early as possible but not 
later than two days from the date of discharge in the case of an operative 
who is discharged. In our opinion the law should be applicable to f",,
tories, mines, railways and plantations and it should provide for pOllSible 
extensions to other branches of industry. It may be necessary to provide 
for exemptions to cover cases of those rsilway workers who live at a long 
distance from headquarters, but we hope that they will seldom he required. 
This proposal should secure for many workers the payment of their 
wa~ a week earlier ~han is customary at present and protect others 
agamst the very long delays to which they are subjected at times. It 
should be of <lSpeciai assistance to the worker when he enters industry for 
the first time or retUrns to it after & period of absenos. . 
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Importance of Actiou. 

In oonllludiDg our discussion of indebtedness, we would again 
stress the importanoe of the question, and the gains which can be secured 
by even partially sucoessfu1 attacks on ite problellll!. In dealing with 
matters of this kind there seems to 118 to be a tendency to reject the 
imperfect weapon and to wait in the hope that at some future date the
perfect one will be available. Indebtedness is a formidable question, but 
ite magnitnde enhances the importanoe of attacking it and increases the 
resulte to be secured by sucoessfu1 efforts. Some of the methods we have 
advocated for application to industrial workers may be capable of wide 
extension, and there is no need to dwell on the great advantages to 
Indian indll8try that would immediately accruE! from even a small 
inoreaae in the purobasing power of the tr'sses. 



CHAPTER XIV.-HEALTH AND WELFARE OF THE 
INDUSTRIAL WORKER. 

. Health and Housing! the Long View. 

Before diBoussing in detail the problems associated with the 
health and housing of the industrial worker to'which we devote this and 
the following chapter, we desire to expl&in the attitude we have adopted 
in coDBidering these difficult qnestioos. The need for great improvements 
is undeniable, and it is fairly generally recognised. What is not so. 
generally realised is the fact that these great improvements can be, 
IIOO1IlOO.. The application of the knowledge of preventive medicine which 
hae been acquired in recent years in respect of the existing evile would 
efieot a great transformation. Much of the misery arising from siclrn_ 
and disease can be prevented by methode which are well known and 
well teeted. We oannot, however, overlook the fact that our proposals. 
if adopted, will involve a considerable expenditure and on this aspect we 
have two observations to ma.Ire. 

- In the first place, it is necessary, in respect both of health and 
housing, to take a long view. We should have been doing a poor service 
to India if, in this direction, we had limited our outlook to what is possible 
here and now. Even if the present moment had not been one of great 
financial stringency, it would have been unwise to confine our recommen
dations to what was immediately possible. The proper treatment of 
problems of public health demands a coDBidered programme; the attempt 
to deal with them piecemeal too often involves the frittaring away of 
financial resources. It follows that progress in the provision of adequate 
medical facilities, the development of welfare schemes and the construc
tion of working class houses must inevitably he gradual and that expendi
ture will be spaced over a considerable period of Ye&l'S. We do not sug
gest, therefore, that all our recommendations in the next two chapters 
can be deslt with either immediately or simultaneously. but we have 
attempted to lay down a policy and a programme ensuring gradual and 
progressive advance. We believe our proposals to be practicable and they 
are necessary if the workers' standards of living are to be raised to a res
aonable level. It is from this point of view that they should be coDBider
ed; with energy, goodwill and eo-operation we are convinced that they 
can be successfully carried out. 

In the second place, expenditure on.public heslth, besides yield
ing an ~ense return in human happiness, is bound to produce great 
economu: advantages. There are few directions offering such great oppor
tunities for profitable investment on the part. of the State. The economic 
loss involved in the birth and rearing of great numbers of children who do 
not live to make any return to the community. in the sickn_ and disease 
which debilitate a large proportion of the workers and in early desth, with 
the consequent reduction of the earning Ye&l'S" is incalculable. Even a 
small step in the prevention of these ills would have an appreciable eftect 
in increasing the weslth of India ; a oourageous attack on them might pro
duce a revolution in the standards of life and pr06perity. We feel that 
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the time for inaction and delay is past and that, partioularly in regard to 
housing, it is imperative that an immediate beginning should be made. 
To those who assert that India cannot afford to spend more on publio 
health, we would reply that she can no longer a.fford to do otherwise. 

The Importance of Health. 
In dealing with particular branches of industry we have had 

occasion to refer to a number of specifio oubjects relating to health, more 
partiou1ar\y thoee concerning the worker while actually at work. We 
deal in this ehe.pter with the wider general subject of the health of the 
industrial worker in its relation both to his welfare and to his work. 
This is a matter of cardinal importance to the worker himself, bnt it is 
scarcely lese important to others directly or indirectly lII!SOOi&ted with 
indnatrial development and nationaJ. progress. Government, employers 
and workers are all directly interested in promoting bettor standards of 
life and in reducing the losses sustained through sickness, accident .... d 
death in the industrial army. The problems lII!SOOi&ted with health are 
always difficult ; they are much more so in a country where both climate 
and the poverty and ignorance of the people contribute to recurring 
outbreaks of tropical and other epidemic diseeses. . 

PlQaique. 

Before suggesting methods for improving the health of the indus
trial worker, it is necessary to give some consideration to the important 
questions of his physique and dietary. We have had some difficulty in 
arriving at a fair estimate of the average physical condition, because of the 
variations which exist between different sections of the population and, 
indeed, between different races and castes working in the same industrial 
concern. We have observed that many industrial workers are neither 
the sons nor the grandsons of town-dwellers ; they have migrated from 
the villages and have only temporarily severed their connection with the 
land. They are to some extent selected immigrants. The move to the 
eity requires a certain degree of ent<nprise and courage; and most of thoee 
who go are, by their age and physique, better quaJified than the average 
villager to face the more trying conditions inherent in industrial life. In 
addition the period of exile is often restricted in duration. The sowing and 
harvesting seasons, ~ekness, news of the illness or death of a relative may 
all lead to a return home. Some workers return every year, others every 
two or three years, and there-is a constant stream from village to eity and 
hack again. These iaotors all playa selective part and tend to favour the 
appearance of a moderately good physique in many of the men industrially 
employed. Other inftuences work in an opposite direotion. More often 
than not the villager lives under a burden of debt, and economic pressure 
and want compel a low standard of living whioh renders him unfit for hard 
work. He has perforce to accustom himself to a diet deficient in quality 
and often in quantity. Although cattle exist in enormous numbers, milk 
supplies are inadequate, and the villager is rarely able to obtain a suffieienoy 
of the important animsI fats contained in pure milk and gAi. His staple 
grain diet may he supplemented from one source or anothe\" with small 



quantities of green vegetables but these supplies are seldom adequate. The 
.resuJt is a !&ck of st&min& and a lowered resisting power to dise&se which 
are apparent not only amongst the rice-eating raoes but even in those 
whose staple food is wheat. The effect is severely to handicap the 
agrienltur&l. emigrant in making the many adjustmenta required of him 
when he migrates to the industrial field. . 

Adjustments liecessary. 
The new conditions of life are very different from those to which 

he has been &CCustomed. On arrival. he usually linda accommodation 
with some relative or friend living in an already overcrowded room in a 
congested &rea. On obtaining work he is compelled to change his usual 
meal holll'B, although he adheres to his custom of taking two meals a day. 
His first repast is usually taken beforehe goes to work, butas the early 
start gives little time for cooking, this generally consista of· cold food pm
pared the previous night. The interval between the morning and afternoon 
spells of work is much shorter than in the village and is used pri
marily for leSt, although on occasiofl he postpones his first meal to this 
period. At other times some light refreshment like parched gram is 
taken. The evening meal is usually the main one of the day. Moreover, 
the worker's diet is unsatisfactory from many standpoints; milk is more 
difficnlt to procure than in his village. pure gAi is unobtainable, whilst 
vegetables or fruit, even if available, are often beyond his means. Usually 
the work is indoors; this, coupled in many C88eS with unaccustomed con
centration for long hours on new work, involves a strain not always appre
ciated. Finally there is the matter of housing, with which we deal in a 
separate chapter. The generous contributions made by a number of 
employers towarda the provision of houses represent a substantial attempt 
to improve conditions. Apart from these, housing is of the meanest d ..... 
cription, and the indifference of the worker to the dangers of overcrowding, 
and lack of light, ventilation and sanitation enhance ita detrimental 
effect. Moreover, shortage of houses. absence of adequate transport and 
the natural reluctance of the worker to live anywhere but in close proximi
ty to his work add to the overcrowding and compel him to submit to exor
hitant rent charges. The industrial recruit.is thus handicapped from the 
start. 

Lack 01 FamilJ Lite. 

Another factor which must be taken into account when dealing 
with the health of the worker aD,d the diffienlties of adjustment which 
confront him when he leaves agriculture for industry is the disturbance 
to family life. In his own village, the balance of the sexes is for the most 
part normal. When he comes into industry. it is usual for him to leave 
his family at home. If he has a plot of land, his wife and family must be 
left behind to till and reap. In addition the housing facilities are ordinari
ly such that he has little prospect of obtaining snitable family quarters. 
Too often all that is available is a share of a room, where he keeps his!lllllill 
box. The number of such boxes is generally a sure indication of the 
number of tenants in the room, shewing only too clearly that· the 
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• , home" is no more than a place in which to eook food and to store 
possessiOD8. Even where the employer provides housing, he is able to 
do so only for a proportion of his workers. and in certain cases has 
confined construction to barrack rooms suitable only for " single" men. 
There is thus one outstanding and unhealthy characteristic peculiar to the 
industrial areas, namely a marked disparity in the proportion of the 
sexes. The number of women per 1,000 males in the more important 
industrial cities in 1921 and 1931 wasas follows:-

1921. 1001. 192L 1931. 

RaDgoon 444 478 Delhi 872 874 

Calcatta oud Suburbs •• oro 475 Ahm .... """ 763 • 
Bombay 524 563 N_ " 864 852 

Karachi 629 897 ShoI&par ., 894 880 
IlowDpote ... 887 698 Ma_ .. 908 896 

·Not available.. 

If it were possible to analyse the figures for the indnstrial .1_ separate
ly. the numbers .would show an even greater disparity. 

EffecIa 01 Sex DiQaritr. 
This ineqnality gives rise to a number of grave social problems. 

In the fust place, it 1eads to an increase of prostitution and & subse
quent spread of venereal disease first in the city and later to the 
village, with the return of the migratory worker to his home. In 
the 8eOOIld place, the effect on home life is often disastrous since a pre
mium is put upon the formation of irregular unions. The very know
ledge of this too often completes the vicioll8 circle, many men hesitating 
to bring their wives into the indll8trial cities, where the atmosphere is 80 

alien to that of the village with ite code ofmoral restrainte. We have 
advocated in an earlier chapter that no endeavour should be made to 
break the thread that still binds the Indian factory worker to the soiL 
By this, however, we should not be taken to mean that we favour the 
present tendency of industry to divorce the factory worker from the 
ordinary amenities of home life. Indeed. we believe that every effort 
should be made to overcome these difficulties and to bring about a health
ier sex proportion iJr the industrial cities. One of the moet important 
factors affecting this problem is the housing conditions in thoee areas, 
with which we deal in the next chapter. 

Cotton IIi1I Workers. 
Even amongst the more or less permanent industrial workers, 

physique is frequently unsatisfactory. and the etaudard is perhape lowest 
of all in the large organised industries. In the Bombay Presidency where 
over 80 per cent of the workers are employed in the cotton mills. their 
physieal condition is admitted on all hands to be poor. An u.V&!tiga
tWa carried out a few years ago showed that these mill workers have a 
notiooably low average weight as compared with other classes of labour, 
the average being highest in Sholapur, lowest in Bombay and midway in 
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Ahmedabad. This is in exact relation to the origin of the labour force 
in these three centres. In Bombay most of the labour comes from 
Konkan, a poverty-stricken and unhealtby traet; and the low grade of 
physique among these people is largely due to poor oonstitutions from 
birth and to a deficient diet. The nature of the work, the unhealthy 
conditions in some of the mills and bad housing must all have an addi
tional detrimental eJfeet, althongh the general practice of returning to 
their country and the inonmsed..arninga which BOme enjoy may counter
act these evils to IIOme extent. The immigrants from Kathiawar, Raj
putens and the United Provinces, who work in Ahmedabad, have a better 
physique than the local labour foroe, the variation again being due to 
diJrerences in diet. The somewhat higher standard of the Sholapur 
worker is due to the more healthy stoek from which he comes and to his 
habit of taking regular exercise. It is also worth notieing that, of the 
three centres, Bombay has the worst sex-ratio and Sholapur the best. 
Generally speaking, the cotton mill workers have little of the stamina 
required for sustained industrial life and are easily susoeptible to malaria 
and other diseases. Even the more highly paid weavers show a physique 
little diHerent from that presented by the general labour force of this 
industry. The health of the women workers is of an even lower grade. 
Mill work added to the cares of family life in a wretched environment 
lays them open to infection, and tuberculosis is common. 

Bengal lute MiII Workers. 

Among the Bengal jute mill workers the general standard of 
" physique is only fair, but here also remarkable diJrerences are evident. 
Operatives from up-country are usually sturdier than the Bengalis 
and evidence indicates that the emigrant from North India ordinarily 
resista industrial fatigu~ well, his diet and constitution standing him in • 
good stead. The workers from the United Provinces and Bihar compare 
favourably with the Madrasi, who seldom possesses a high grade of 
physique, but it was definitely stated thet the local man was the w<>lSt 
recruit from the physical standpoint. Even those. outsiders who have 
permanently settled in Bengal for a number of years seem gradually to 
deteriorate in general build and constitution, and this may be attri
buted to deficiencies in diet, to trying climatic conditions and to the 
wider prevalence of malaria and other diseases. 

Iroq and Steel Workers. 
In Jamshedpur the workers come from all parts of India whilst 

oomparativelyfew have settled down. As a consequence wide variations 
in physique are to be _; The tendency !If those who have settled, how
ever, is said to be towards improved standards, due to regular work, better 
wages, better housing and open air conditions of living. 

lIIinera. 

In the mining areas the workers oome from a hardy stook and 
both among men and women the physique is generally good, this being 
especially true of the Santals and Bilaspuris. No such generalisation, 



however, can be applied to the miners employed in Giridih. The health 
and physique of the population in this area is obviously of a low stand
ard and presents a contrast to the miners in neighbouring colliery 
distriets. Among the beJJM. employed on surface work the physique is 
aleo of a much lower grade. The satisfactory physique of the Santsls ill 
attributed to a better dietary and to the fact that they return regularly, 
often every week-end, to their village homes. Other groups who live 
more permanently in the mining areas present a much less healthy 
appearance and a distinctly lower grade of physique. 

Rail_ Employees. 

Railway empl<lyees generally undergo a medical examination 
prior to engagement, but whilst most of the railway managements report 
that the general physique of their workers is satisfactory, there is CODSi
derable evidenoe to show that on oertsin systems this is not the ease. 
On sections of the Eastern Bengal, Assam Bengal and Bombay Baroda 
and Central India Railways in particular, the problems associated with 
health are espeeially difficult, whilst di1Ierenees in dietary produoe the 
same variations already noted among other classes of industrial labour. 
In the railway workshops, as might be expected, the standard is gener
ally higher, although no common level obtains. 

Dock Labourers. 

Of aU industrial workers, dock labourers probably pzesent the 
highest grade of physique. On such work, indeed, the necessity for 
physical fitness aets as an important selective factor, which prohibits 
the recruitment of any but the strongest men. Moreover, the nature of 
their work compels them to spend more on food and to adopt a generoua 
diet, whilst most of their working holIrs are spent in the open air. In 
Bombay it appears that the average duration of service among dock 
labourers is not more than 10 years, age or failure of strength enforciJJ& 
retirement and replacement by younger and fitter men. 

Se_a! FaetorJ Worken. 
Workers employed in the seasonal factories are, for the most 

part, drawn from the neighbouring agricultural villages. Although part 
of their workiJJ& timttis spent indoors and oftsn in a dusty atmosphere, 
there is not the same necessity for the concentration essential in many 
of th" large industrial concerns. Moreover the work is of a tsmporary 
nature and demands little change in. the habits of those employed in it. 
The physique of these workers, therefore, shows little diJferenoe from 
that of the agricultural olasses from which they are drawn. 

This brief review of the health conditions of the chief groupa 
of Indian industrial workers reveals the diffioulties of making any general 
summary of the position as regards standards of physique and general 
health. Impaired physique and defective diet are, however, features 
oommon to many and the severe handicaps to industrial development 
which these factors represent demand attention from all oonoemed. 
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The Pl'oblem 01 Population. 

We, cannot leave these questions of health and physique with
out referring to yet another metor, the importanoe of which has increasing
ly impressed itself upon us. High as is the general death rate, the rate 
of natural increase in India is still sufficient to add large numbers annually 
to the population. Increased production of food ultimately efiects little 
improvement in the standard of living or in the quantity of foodstuffs 
available, since the population quickly multiplies under these favour
able conditions; Formerly war, famine and pestilence were all active in 
reducing the numbers for which the land had to provide IlUStenance; 
war and famine have been largely negatived as active influences, whilst 
deatbe from pestilence have been considerably reduoed. The result is a 
steadily growing pressure on the ls.nd, which compels increasing numbers to 
migrate from the agricultural villages to urban and industrial areas in the 
hope of findingemployment. This increasingmigrationisprobablynot a 
little responsible for the beginning of an unemployment problem in the 
latter places and for the keen oompetition for available work. We are 
not alone in holding that this factor exerts considerable influence in 
depressing the general stendard of living, and it is one which mnst always 
he remembered when considering the other problems with whioh we are 
dealing. It calls urgently for studied &ttention from economists and 
others interested in the welfare of the peoples of India. 

Vital Statistics. 

Although more than one attempt was made to give ns vital 
statistics for groups of industrial workers, none of theSe gave a picture 
sufficiently accurate to demonstrate any relation bstween industrial 
activity and increased' death rates. This is not a matter for surprise 
when it is remembered that, even in the larger towns, few sick persons eee 
a doctor and certification of death is nsually a matter of guess-work on 
the part of a non·medioaI registrar. Moreover, deaths are registered under 
one or other of only six or seven heads, three of these being small·pox, 
cholera and plague, so that by far the largest number is entered under •• all 
other causes ". Lack of appreciation of their value in public health and 
of training on the part of the individuals responsible' for their collection 
lead to the continuanoe of grave inaccuracies in such records. Again, in 
indnstrial areas the influx of large numbers of young males changes the 
age·distribution to a marked extent, and the failure to apply the neces
sary correction factor, before comparing them with other areas where the 
population is distributed more normally over the diiierent age and IIU 

periods, makes fair comparison very difficult. There is, therefore, little 
chance of obtaining reliable statistics for special groups such as indnstrial 
workers and, in consequence, we have been unable to make any estimate 
of the effect of indnstriallife, as distinct from urbanisation, on the death 
rates of these communities. Curlons variations prevail in the methods. 
of registering still·births throughout the different provinces. We re
commend that still-births should be excluded from both birth and death 
registers and that they should be separately recorded. Ouly when thia. 
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is done will it be possible to obtain the 1lS8ful information which these 
figures shonld p~vide. " 

Bicknesa Statisties. 

We met with even greater difficulties in connretion with the 
incidence" of sickness among industrial workers. Few employers know 
the rates of sickness among their workers, and little is known of the 
amount of sickness in the general. population. The records of hospital 
out-patient departments and of dispellBaries refer to the general 
population living in their vicinity. Even where a particular industriaI 
concern maintains its own medical staff and dispensary, the Indian 
worker frequently absents himself from work without reporting 
to the factory doctor. In a nUmber of indll8trial concerns it is necessary 
"to keep an additional 10 per cent of workers on the wage-books as substi
tutes to fill the places of absentees, but neither this figure nor the 
figures for absenteeism can be used as a basis for estimating sickness 
Tates, since the Indian worker stays away from his work for many reasons 
besides sickness. 

Inferences from Available Figures. 

Erroneous though they are, the registered statistics show that 
birth rates generally are extraordinarily high" as compared with those 
prevailing in Western countries, and both general and infantile mortality 
:rates are correspondingly high. The general death rate in India, on a 
oonservative estimate, may be taken to be between 30 and 35 per 1,000. 
It ia known that the average expecta.tion of life at birth is only about 
25 years, as compared with over 54 years in Great Brita.in. These two 
figures, although approximate, make it certain that sickness rates for 
the general. population are several times higher than the corresponding 
:rates in Britain. This brings us no nearer an estimate of the actual rates 
.among industrial workers, but it is certain that sickness and disease exact 
a heavy toll and detract flom thsir efficiency and earning capacity to a 
marked extent. 

lIIediCBl. Regislrazs. 

The necessity of improved vital statistics is generally recognised, 
and in aeYeral provinces marked improvements have been effected with
in :recent years by strieter supervision and more effective inspection. It is 
-essential, however, that municipal councils and local bodies. who are 
primarily responsible for registration, should devote much more atten
tion to the matter. In the larger towns and the more importa.nt indus
ttilll. areas, at least, the appointment of medical registrars should be com
pulsory since only then will it be possible to improve the classification of 
<lauses of death. This lias already been done in certa.in areas and, as a 
Te8ult, special investigations which were previously impossible have 
been successfully carried out. 

Institute at IilltritioD. 

We now consider some of the methods which sIiould be adopted 
for improving the general health conditions of the industrial worker. 
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We have throughout been greatly impressed by the importance of the 
part played by defects of dietary. The questions of nutrition and dietary 
are subjects of constant research in most. Western countries, and not a few 
Governments have deemed it advisable to found Institutes of Nutrition, 

. in which the necessary investigations can ,be organised and C&lTied 
out and through which co-ordinstion with outside research Qan be 
obtained. We visited the Deficiency Diseases Enquiry Laboratory at 
Coonoor, where Colonel McCarrison, I.M.S., under the auspices of the 
Indian Research Fund Association, hae been engaged for some. years 
past in nutritional researches. The Royal Commiseion on Agriculture 
hae indicated the directions in which they consider his work 
should be linked up with agricultural research problems, and we 
support their recommendation that India should have an Institute 
of Nutrition of its own. While we were struck with the advan
ces which had already been made by Colonel McCarrison, it was 
obvious that his staff was quite insufficient for the pllgl0S8 we have in 
view. The Institute should have a Director with a IIlIfficient number of 
qualified aBBistants, so that the work so well begun can be extended on a 
scale more commensurare with India's needs. Publicity work should 
be a legitimate sphere of activity of such an Institute, because the Indian 
worker, both industrial and agricultural, requires guidance in regard to hie 
diet. It should be nnpreeeed on all concerned that the health and, in a. 
large measure, the happiness and contentment of the workers are bound up 
with this question, and that, to quote Colonel McCarrison, "the output 
of work by the huma.n machine is elosely related. to the quality of the 
food with which it is provided. " Thepropaganda. material required for 
these purpose!! oould best be prepared under the supervision of the Direc
tor of the Institute of Nutrition in consultation with provincial Public 
Health Departments. 

MarkeIB and Co-operative Stoles. 

We noticed a general lack of care over food supplies. in 
few industrial areas are the markets sufficient in number, and those we 
saw appeared to receive little sanitary supervision. All kinds of food 
grains, vegetables and fruit are exposed for eale in such a way as to. 
become quickly contaminated, and in many areas are retailed on the 
road side and in the vicinity of the street gutters. In all urban 
and industrial areas the local authorities should construot sanitary 
markets on oonvenient sites and take steps to ensure that the food 
brought there for eale.is protected, as far as poasible, from con
tamination. It would also be of advantage, at least in' the larger 
industrial areas, for employers and trade unions to organise c<H>psrstive 
shops at which pure and clean food of all kinds could be obtained. The 
managements of the Buckingham and Carnatio Mills in Madras and the 
Burma Corporation in Namtu have made very successful experiments of 
this nature which 8le highly appreoiated by their employees. The 
workers are advantaged not only in the quality of the food obtainable, but 
also in its cost in relation to general market prices. 
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Food Adultemioa. 

Adulteration of Foods Acts have been passed in only one or two 
provinces, but these Acte are applicable to municipal areas, only if the 
municipal councils concerned agree to their adoption. We believe thet 
IIll<lh Acts should be in force in every province and that local Governments' 
should endeavour to make their provisions more widely applicable. 
At present the lack of adequate standards of purity make it only too 
easy for merchants to sell adulterated food supplies, Milk, gki and 
butter, all valuable foods when pure, are thus abused to an incredible 
extent, and the ordinary purchaser is left unprotected. Without legis
lation for the fixing of standards it is almost impossible to obtain a con
viction for adulteration, and severe penalties should be laid down for 
offences of this nature. In addition a clause regulating the importation 
and aale of condensed skimmed milk, large quantities of which are sold 
to working-<:lass mothers as food fit for infants, should if poasible be 
incorporated in them. 

l'ndastrial Bniene. 
Although individuul research workers have been able to throw 

gleams of . light on certain aspects of disease, there remain unexplored 
wide regions, particularly in the indll!ltrial field. In the mom industria
lieed provinces Public Health Departments should be strengthened to deAl 
with industrial hygiane and industrial diseaee. At least one of the 
Aasistant Directors of Public HeAlth should have a special knowledge of 
these subjecte and be capable of advising indll!ltrial employers on matters 
affecting the health of their workers and of carrying out IIp6Cial inveati
gstions in the Industrial field. Little work has 80 far been done in India 
in this branch of preventive medicine, and we heaM with regret that the 
one attempt made to organise such a branch in the Bengal Public Health 
Department was abandoned within six months on account of retrench
ment. In this connection the Public Health Commissioner with the 
Government of India has emphasised the necessity for the creation of 
a central bureau or a division of industrial hygiene in any development 
of the central health organisation of the future. 

l'ndustrial Disease. 

Although the majority of witnesses assured us that indll!ltrial 
disease was seldom brought to their notice, we are satisfied that further 
invest.igation is necessary. We anticipate that here, as in other coun
tries, wben skilled observers are set to work, the usual diseases associated 
with industry will be found to exist, their non-detection possibly 
being due to the fact that they are either never seen by a medical man or, 
if seen, paes unrecognised and undetected. It is difficult to believe, for 
instance, that cases of anthrax never occur among workers in leather, 
bides and skins when the anthrax bacillUll has not infrequently bt.en fuund 
in tanneries and in parcels of hides prepared for export. In another chap
ter we suggest additions to the list of industrial cIiae..- acheduied 
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in the Workman's Compensation Act. This Act is. of use from the pI'&
ventive side, as it not iDfrequently brings to light conditions whose 
.usstion and prevention require investigation. W1rilst YeCOgDisiDg that 
eompu!sory notification of industrial disease is the best method, we 
oOODSider that the time for its introduction in India has not yet arrived, 
and we reoommend that the medical inspectors of factories and minm, 
whose appointment has been suggested elsewhere, should be instructed 
to devote special attention to the subject. 

Industrial Health Kesearcb. 

The industries of India are now of such importance to her econo
mic weHare, and world competition has become so keen, that it is neces
sary for industry to be conducted upon the most efficient basis possible. 
To achieve this end conditions detrimental to the health and well-being 
of the worker must be eliminat,ed. Yet it is not always easy, even for 
experts, to separate cause and elIeot when dealing with conditions in the 
factory itseH. In Britain, towards the end of the war; when the many 
implications of industrial fatigue were beginning to be realised, a Research 
Board was constituted to investigate the causes and effects of such fatigue 
in relation to long hours of work, the nature of the operations performed.. 
the surroundings in which they were carried out and the physical condi
tions imposed thereby. As this work developed, it was insvitable that 
wider problems should be the subject of investigation, and recently this 
body has been re-named the Industrial Health Research Board. In a 
number of directions the investigations have enabled the formula
tion of definite conclusions of value to industry generally as well as to 
particular elasses of manufacture. Examples of these are researches 
indicating the importance of scientifically designed and weIl-adjusted 
lighting in factories and the estahlishment of definite seasonal variations 
in the outPut of men engaged on heavy muscular work. The study 
of causes of sickness and absenteeism which underlie the wide variations 
observed in different industries has also added greatly to the knowledge 
which previously existed on this aubject. These are only a few of the 
investigations which have already enabled certain branches of industry to 
adopt changes in practice which have led: to increased efficiency. 

AgenC)' for Industrial Research in India. 

Except in a few instances, it would be impossible to apply deduc
tions made from researches in the industries of Western countries even 
to the same problems in similar industries in the East; moreover, 
problems unkuown in Britain call for solution in the industrial field in 
India. We are anxious nct to multiply agencies. The best way of 
arranging for the necessary ~ in India would be to entrust it to the 
Indian Research Fund Association which is already in existence. This 
work appears to have a claim for special assietance from Government, 
and it might be possible for employers' associations to finance investig.r 
tiona of this character in the industries in which they are particularly 
interested. A staff of trained investigstors-nct all medical,-and one or 
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more statistical officers will be required. As in Brimm, the stsiI need not 
be large, and the neoesssry specialised training can be acquired after 
appointment. We therefore suggest that the .Association should send 
suitablecandidates, holding the neoesssry preliminary quaJ.ifications, to 
Europe for their initial training. When the nucleus of a trained staff 
has been 'obtained, Indian industry should be able to secure research 
into the effect on output of hours, temperature and other factors, the, 
suitability of the present meal and rest intervals for the Indian worker. the 
relations between fatigue and accidents and other problems of a like nature 
that the conversion of an agriculturalist into an industrialist makes peeu· 
liarly important in this country. 

Health Administration. 

In some provinces a great advance has been achieved during 
recent years in the organisation of their Public Health Departments, but 
Madras Presidency is the only province which so far includes a woman 
Assiatsnt Director in its Public Health Department. We recommend 
that, particularly in the more industrialised provinces of Bomgal and 
Bombay. such appointments should be made. The organisation, oo-ordi
nation and supervision of all fonns of welfare work among women and 
children require expert control, and we feel that this can only be obtained 
if the initiative in these directions is deJinitely taken by local Governments. 
In addition, every provincial Public Health Department should be 
strengthened by the appointment of a trained statistical ollioer to tske 
charge of all statistical records and to carry out special investigations in 
regard to the incidence of sickness and disease in special areas and for 
special groups of the population. For some years past health propaganda 
work has been developed in most provinces with SUOO688. There 
can be no question as to the necessity for greater extension of that form 
of education both by Government and local authorities. Every municipal 
area, also, should have its own Medical Of!icer of Health and an 
adequate sanitary stsiI. Under the existing Local Self-Government Acts 
municipal councils have been given almost complets responsibility for 
public health, but in many of the areas visited by us we were unfavour
ably impressed with the standard of health administration and with the 
manner in which these duties have been performed. Health Of!icers are 
to be found in m08l;,of the larger munioipalitiee, but their work is too often 
ineftective, because they have incomplete control of the health organisa
tions or because their recommendations fail to receive active consideration 
from their councils. It is important that security of tenure for these olli· 
cera should be ensured and, to obtain this, we recommend that they should 
belong to .. Government cadre, although their aslaries and allowances 
should be a charge on municipal funds. In all extra-municipal areaa 
where industry is being developed, a similar health stsiI should be at work. 
as it is particularly in such areas that strict supervision should be main· 
tained from the etsrt. Greater pressure could be exerted on local board. 
and municipalities by local Governments, if the practice in force in Great 
Britain were adopted of giving percentage grants towards expsnditUI"O> 
on health measures. 
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Public Health Acts. 

It is generally recognised that the first comprehensi,!:e Public 
Health Act, brought into force in 1870, made possible the marked ad
VlUlces in public health which have taken place in England since that 
date. Although sections dealing with public he..Ith matters find a place 
in every municipal and local boards Act in India, these are in many res
'peets disconnected and incomplete, and public health legislation requires 
considerable amendment and addititm. We consider that the time i& 
ripe for the passing of comprehensive Public Health Acts in all pro
vinces. 

Water SuPplies. 

The first necessity of any community is a suitable water IlUpply. 
In this direction many employers have given a lead. A number of 
the jute mills have provided piped water in the adjoining housing &re&8, 

whilst, through the agency of a Watel Board constituted for the purpose, 
the mining industry in Jhari& has provided an elaborate water IlUpply at a 
cost of 90 lakhs. Other industrial concerns have IIUDk tube wells and 
artesian wella with s&tisf&etory results. In all these areas and where 
municipal councils have introduced piped supplies, water-borne disease 
should ordinarily give little trouble. Even where piped water is avail
able, ho\vever, the distribution is often unsatisfactory, and this difIiculty is 
enhanced by the general waste of water by the workers. Either there are 
too few tape or there is an intermittent supply or the~m has not been. 
extended to those areas, so that ehallow wells and tanks have to be 1IS8d.. 
These conditions all favour outbreaks of water-borne disease. Where 
piped water supplies are not yet provided, it becomes all the more necea
aary to ensure that every precaution be taken to keep available supplies 
.... pure as possible. Tube wells might be more frequently employed and, 

• if BUri&ce wells must be used, they should be kept in good repair and re
gnlarly inspectsd by the sanitary stall Where an industry begins to 
develop in a new &rea previoueIy sparsely populated and devoid of any 
protected water supply, it should be the duty of the employers to provide 
suitable water for their workers. Where,·.... frequently happens,. the 
development takes place on the boundary or outskirts of a municipal 
are&, we consider it would be of adVlUltage fer the municipal council and 
the industry to co-operate in order to avcid competition fur available 
801l1CeB. ' 

GmIeral Sanitation. 

Even with a safe water supply, bad sanitation creates condi
tions favourable to the spread of disease. In many of the housing areas 
we visited sanitary conditions were deplorable and were bound to 
have the most detrimental effect on general health. With better 
organisation of bealth departments and sanitary statts, improvementa 
in this respect should be secured. We must also -.k !In the great. 
lack of latrine aocommodation in. every industrial &rea we have seen. 
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It is well known that hookworm infecti~n and hookworm disease exist to' 
a considerable degree over large parts of India, and the seriOlli! effects of 
this parasite on the physical health and efficiency of the worker are equally 
well known. In a few centres attempts have bean made to carry out 
periodical mase treatment of the workers, but little has bean done to 
prevent _infection by providing sanitary conveniences of acoeptable 
types. Most of our medical witnesses and some employers have assured 
UI! that the Indian worker can he per&Ul!ded to use latrines if these are 
kept in a decently sanitary condition, end our own observations confirm 
this verdict. An incident brought to our notice in Romah illustrates this 
point. The septic-tank latrines provided in the mill busteeo are nsed 
to such an extent by outsiders living in the vicinity that it is found neces
sary to close them periodically in order that they may not he put out of 
action by over-use. It was not surprising that the workers refused to 
use the filthy accommodation often placed at their disposaI. This 
is a matter which can he corrected without great expenditure, judg
ing from the success obtained in several areas. Local bodies end muni
oipal councils are responsible for the provision of latrines in the housing 
areas under their supervision. More vigorous action on their part, 
with the co-operation of employera, would meet with a response from the 
workera and would result in their attaining a higher standard of health 
and a correspondingly greater efficiency. 

• 
The toll of life exacted in India every year by epidernio diseases 

is still very high, end of them all malaria is perhaps the most devastating. 
In paragraphs 411 and 412 of the Report of the Royal Commission on 
Agriculture will be found statements end recommendations with whioh 
we agree whole-heartedly. In municipal &reBa IiIre Bomhay the control 
of malaria is no new problem, nor in many cases is it difficult of solution ; 
but we have found that only too often action on health matters enda with 
the holding of an investigation and the writing of a report, little effort 
being made eubsequently to carry out even the simplest of its recommenda
tions. We are in agreement with Major Covell, who made a special 
investigation in Bomhay in 1929, that" it is only through concerted action 
on the part of the ~ople themselves, with the guidance and assistance of 
the State as far as its funited resources in men and money may allow, that 
a substantial measure of success inoontrolling malaria can be achieved ", 
During our toU1'B we could not fail to be impressed with the tremendous 
importance of malaria. in connection with the health of the industrial 
worker, and in our opinion it would pay both Government and employers to 
initiate II lUuch more active policy of prevention than has hitherto been 
undertaken. Every provincial health department should inolude a 
malariologist on its headquarter staff, who would not only advise 
municipal councils and employers on maIariaI problems, but would train 
medical officers and others in the principles of anti-maIariaI work. Effec
tive reduction of the incidence of malaria can be secured by such methods, 
espeoiaIly if ~ey are combined with the extended cultivation of oin
chona, as recommended by the Agricultural Commiasion. 
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. Anti-malarial Work'.· ' 
Our remarks as to the action to be taken by municipai and other 

local bodies apply with equal foroe to railway authorities and to those 
responsible for the control of health in the mining areas. In both cases 
a great improvement in the health of .the workers could be eftected with 
the inauguration of more vigorous anti-malarial work. The Bengal 
Nagpur Railway 1Il&1I&gement has found it an economic proposition 
to employ a full-time malariologist for purposes of research and to ad- . 
vise its ,engineers on the carrying out of anti-malarial measures. We 
recommend this poli!lY for geneml adoption by railway companies, as 
in many centres malaria C80usea a great deal of unnecessary suffering 
and illness among the staiIs, in addition to detracting heavily from 
their efficiency. Some railway authorities stated that they would be 
willing to carry out anti-malarial activities in their areas if and when 
the local municipal counclla became similarly active. We believe this 
negative attitude to be largely responsible for the lack of progress in 
preventive work of great urgency, and we suggest tbat railway· 
administrations should be ready to give a lead in this connection. In 
the mining areas the Boards of Health and WeIfare would find it of 
similar advantage to extend their preventive work to include malaria. 
For this purpose the medical staff of each Board should inolude an 
officer with expert knowledge of the disease and its prevention. 

Ezistiug lIIedical Facilities. 
In India the provision of hospitals, dispensaries and medical 

trestment has been made mainly by the State, although a number of 
municipalities and indUBtrial concerns have their own medical institu
tions, the former aided':by lump-sum grants from Government. In 
addition a number of amall hospitals are maintained by religious and 
charitable bodies. Only reeently has there been any considerable 
body of independent medical practitioners, but· these tend to he 
concentrated in the populous centres. With the development of industry 
in different parts of the cOuntry, a new situation has gradually arisen 
which has three different aspects requiring consideration. The first 
is where industry has grown up by degrees' in the centre of a large 
town, the numbers employed in the industry being only a fraction 
of the whole population. In Buch cases workers are adcustomed 
to utilise the medical facilities already available to the general 
population. In Bombay, for example, the employers, with few 
exoeptions, have considered it' unnecessary to provide additional 
facilities for the treatment of sick employ~. At the same time it was 
made olear to us that the existing number' of hospital beda is quite 
inadequate to meet the city's needs. The second is where industry 
has developed in a particnlar 'are.. to such an extent that 
the industrial workers constitute the bulk of the population. In 
many Buch cases the loe&! hospital, originally intended to meet a far 
smaller need, has not attempted to cope with the steadily inereasing 
population. The thild case is where a new industrial concern is started 
in a rural area remote from any ,existing medical institution capable 

• 



258 

of dealing with the large number 9£ DeW-eomers attracted by oppor
tunities for employment. 

EmpIorers' Eftort& 

In the fust two cases medical facilities have not expanded with 
anything like the necessary ra.pidity to meet the needs of the increased 
populations, and in most oentrea the civil hospitals and dispensaries 

. and the mllllicipal medical institutiOIlll are incapable of serving more 
than a proportion of those in their vicinity. This position has been 
relieved in certain areas by the ..... umption on the part of einploYeJ"8 
of responsibility for the provision of medical aid for their own employees. 
Some of the jute mills on the Hooghli, for example, have provided ad
mirably planned medical organisations; these are • not only by the 
employees and their families, but by large numbers of pen!Ons uncon
nected with the induatry. We have seen nothing in India to excel 
the medical organisation and hospital equipment provided by the Angus 

- . Jute Mill Company for their workers, and special tribute must be 
paid to the management of this industrial concern for their work in 
regard to medical attention and welfare. Many employers, whose 
industrial concerns were within reach. of mllllicipal and Government 
hospitals, have also made provision, often on a generous scale, for their 
own labour forces. Others have instituted smalI dispensaries attached 
to their works, sending patients adering from serious illness to the 
local Government or munroipal -hospitals, In such cases the firm 
may either give a Bubetantial annual donation to the hospital or pay 
the hospital charges of all its employees admitted for treatment. Still 
other industrial concerns have made no medical provision of any kind 
for their workers, their contention being that the whole responsibility for 
the provision of such services should properly lie with the mllllicipalities 
or local bodies conoerned. We believe that those employers who have 
taken a more humanitarian view have found that their action has had 
valuable eiiects on the efficiency of their establishments. Many of the 
medical organiaations in industrial compounds are worthy of great praise 
and are clearly responsible for a oonsiderable increase in the health and 
happiness of the workers and their families. 

• Bediclallfaciliijes in New ~. 
As regards enterprises of the third category, which pioneer 

in a.reas hitherto undeveloped, such as the Tata Iron and Steel Company 
at Jamshedpur and the Burma Corporation at Namtu, we are of opinion 
that, at least in the initial stage, the responsibility for medical aid 
must rest with the induatry. It would obviously be impossible for either 
Government or a district board to accept immediate responsibility for 
medical and health facilities for a large newly transported popnlation 
of this kind. This fact has been fully recognised in the two cases 
we have instanoed, where large hospitals with generous, medical 
and nursing .taJfs and equipment have been provided at the entire 
oost of the industries. Similar instances C&IJl6 .to our DOti.,.. in other 
pans of India. 



iSm .... of Ind1llltrial Areu. 
Whilst the need for extension and expansion of the existing 

medical facilities oannot be over-emphasised, only limited success has 
followed the repeated efforts made to rouse public opinion and to 
induce municipal councils to face the problems associated with ade
quate medical relief of the people. The time has come when the 
whole position in urban and induatrialareas should be surveyed 
and an estimate made of the requirements of eseh, due considemtio~ 
being given to already existing facilities, whether Governmental, mu' 
nicipal or industrial. We recommend that these surveys should be
made by the Government mfldical departments through their Civil 
Surgeons and that the information thus made available for each area. 
should be considered at a joint conference of representatives of the 
three interested parties. While the primary responsibility will and 
must remain WIth Government and the local and municipal authorities, 
we believe that in ma.ny cases the employer would prefer to provide 
medical facilities for his own workers, if he were given some assistance 
and oo-opera.tion from Government and the local authorities. In other 
ca.ses, with or without aid from Government, the local authority might 
provide the additional facilities required and recover the cost -involved 
by increased taxation. Decisions on these and other Jl!.ethods could 
best be made at the conferences we have suggested, as we regard 
co-ordination of effort to be essential. With the additional powers 
reserved to themselves under the new Public Hcalth Aets, it should be 
possible for Governments to ensure that effective. steps are taken to 
provide early relief in the more needy areas. Governments ~uld also 
enhance genersl progress by making percentage grants for such addi
tional facilities as they approve. This method -to which reference has 
already been made, would give Governments power to superviae and 
inspect and to insist on minimum .standards. In our opinion it is 
greatly to be prefen'ed to the system of giving lump-sum grants without 
subsequent supervision, as it not only maintains a measure of control, 
but also necessitates the raising of an equivalent amount by local 
taxation. 

The Scope of Welfare Work. 
Some of those -who have coJlBidered the question of raising 

the standard of living have been impressed py the possibilities which are 
offered by welfare aetivities, with their Indirect effect on that standard. 
We believe that there are great opportunities for the extension of welfare 
work in India., and that ill few directions is expenditnre of money and 
thought so certain to give vaillable results.· There are benefits of great 
importance which the worker isnnable to secure for himself, such as 
decent houaing, adeqnate sanitation, efficient medical attention and the 
edncation of his children, and an advance of State activity should be 
looked for in these directioJIB. There is a difficulty in that the industrial 
workers form only a email fraction of the populetion and it is difficult 
to jnatify any elaborate and expensive extenaion of State services for 
their exclusive benefit. In presentcireumstsnces, theJefore, further 

.2 
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advance must depend to a considerable extent on the co-operation of 
employers with other seetions of the community. It is precisely the 
fact that the workers have been brought together in an industrial area 
which creates many of the problems of health, honsing, recreation, ete., 
with which they are faced. For this reason, we are strongly in favour, 
at the present juncture, of a more general ~nsion on the part of the 
employer of welfare work in its broader sense. It is advisable to remember 
that there is a dsnger in giving to welfare what should go in wages and 
80 depriving the worker of independence and of the educative experi
ence which comes from having a margin after necessities have been met. 
But ordinarily there is no question of choosing between raising wages 
and developing welfare activities. Employers who have done most in 
the _y of welfare work do not usually pay lower wages than their 
neighbours. Indeed, welfare work is generaUy associated with wages 
higher than are paid in corresponding establishments where no BUch 
work is attempted. Extensive welfare sobemes may be regarded as a 
wise investment which should, and usuaUy does, bring in a profitable 
return in the form of greater efficiency. 

Welfare SeheIn81. 
In recent years the development of welfare schemes in 80me of the 

larger industrial centres has received considerable attention from a num
ber of employers. Although some of these schemes are still at an element
ary stage, many have made considerable advance and a few are models 
of their kind. In this field as in others, the Buckingham and C ....... tic 
Mills in Madras have given a lead to the rest of industrial India. Their 
manifol" welfare activities include schools, meal...beds, a co-operative 
llOCiety, workmen's stores, an ambulance corps, athletic associations, a 
work-people'. institute and club, a dramatic society, a literary and de
bating society and viUage committees or pandJayats. We were particu
larly impressed with the educational facilities provided by this company, 
which included a sound elementary coone, some technical classes and 
training in hygiene. These welfare activities demand the full-time ser
vices of a secretary, assistant secretary and games superintendent in 
addition to " highly-qualified teaching statI, but the management is of 
opinion that the results obtained bave justified the expenditore involved. 
The British Indi,,' Corporation in Cawnpore has alao devoted much 
time and thought to the welfare of ita workers. In ita housing settlement 
.. t MoRobertganj it has proVided boys' and girls' schools, play grounds, 
dispensaries, maternity and child welfare centres, club-rooms, wrestling 
pits, .. oommunity hall, a segregation hospital, a home for widows, a central 
offioe, woodyards and shops, whilst looal self-government is effected by a 
.adar pancMyal. The Empress Mills in Nagpur employ a full·time 
welfare offieet who has suooeasfulJy developed a number of activities. 
These include refreshment shops in the mills, meal-sheds, co-operative 
stores, " co-operative credit society, Inaternity benefits, creches,,, boy 
scouts organisation, reoreations and amusements of different kinds and an 
extensive educ,ational sobeme. . This last commences with nursery and 
kindergarten.classea for infants up to 6 years of "ge, and provides-primary 
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schools for children from 6 to 12 years, industrial classes for boys .over 12 
Y<lalII and factory schools for half-time workers, whilst yearly contribu
tions of about Rs. 3,500 are made to otber schools attended by the 
child!en and dependants of employees. .The lJl8!lIIgeJD.ent is satisfied 
that there is a distinct desire for education of the children, and that 
this and the other welfare activities have tended to create a better 
outlook on life among their emplotees.· Iu . Bombay, Ahmedsbad, 
the jute mills area and Yenangyaung less ambitious welfare schemes 
have met with oonsiderable success. Some employers, however, have 
lacked visiOll and otbers mouey ; these have pointed to the more or less 
experimental nature of the enterprises already embarked upou and the 
handicap from which they sufler owing to the worker's tendency to be 
suspicious of auything new, even when it is to his advantage. We do not 
attempt here to define the term " welfare .. as applied to the industrial 
worker. It is one which must necessarily be elastic, bearing a somewhat 
dllJerent interpretatiOll in Olle eountry from anotber, according to the 
dllJerent social CIIlItoms, the degree of industria1iaation and the educa
tional development of the worker. We have endeavoured through
out our report to eurvey the field and to emphasise the wider aspects of 
the problem. We now use the term in ita narrower and more specialised 
sense, with special reference to the industrial woman worker and ber 
child. 

Women Doctors. 
Indian women are gene1"8Uy unwilling to avail themselves of the 

services of male doctors, and wberever a bospital organisation of any size 
exists; whether it be provided by an employer or by a local body. tha 
addition to the medical staff of a woman doctor is to be commended. Such 
an appointment immediately changes the outlook of the women towazds 
the medical facilities placed at their disposal. A. woman doctor is not 
only able to take eomplete charge of the women'. and ehildren's depart;. 
ment, but can very frequently get serious cases into bospital which would 
not otberwise be brought. The development of women's clinics, the 
man&geI!le!lt of maternity wazds and the supervision of ehild welfare 
centres and creches are all legitimate and d~irable expansions of medical 
and welfare work, which only become possible wben a woman doctor is 
available. She should also be able to supervise the trained midwives 
practising in her area; and even to gain the confidence of the untrained 
dais, thus in time raising the standard of their work. Iudeed, she should 
be in control of alI activitiea dealing with the health and welfare of the 
women and children. Medical women are increaeing in numbere through
out India, and we feel sure that, if appointments of the kind we suggest 
'Were made available, many of them would be attracted to the industrial 
areas with their opportunities for ~uccessful careers. . 

HeaJthVilHvn m1 CbiI4 Welfare CeII-' 
The figures we ba ve been able to obtain for infantile mortality 

indicate only too clearly tbe necessity for a wide expaneion of child welfare 
and matsrnity relief organisatiOl18. 'neneedfor ~ health visitors 
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is no leu great. In more than one centre in India we have eeen the 
attempts being ~e by volunt&ryorg&nis&tions, such 38' the Red er
SocietY in Ca.lontta, to provide tr&ining for health visitors, and these 
pioneez efforte have demonstrated the. poosibility of obtaining suitable 
women for work of this kind. It may not ways be necesaa.ry for Gov-
6l'1llllellts to open their own training schools, although this has been done 
in two provinces, but we think tli&t the time has come when the tr&ining 
should be standardised byinstitnting a Government diploma which 
should be the reoognised qu&lifioation required of all women aspiring 
to suoh posta. 

In a number of municip&l areas &nd in certain indnstri&! con
cerns a beginning has been made in the development of child welf&re 
work, &nd instances O&Dle to our notice which enable us to appreciate 
the resu1te to be achieved by women working &!most singl&-handed.. We 
have also seen e:zce1lent work in· progress in centres organised by the 
more progressive employm, . those of the C&wnpcre Woollen Mills, 
the Emp~ Mille in Nagpur &nd a few of the jnte milla deserving of 
apeci&l mention. But these eJIorts are unfortnn&tely Isolated &nd few 
in number and, more often than not, they havefailed todevelop along 
proper lines because neither trained health visitors nor medical supervi
Ilion by a woman doctor were available. Both are essential if weHare 
work of this natnre is to succeed. For the Jarger cotton and jute indus
trial areas we commend the suggestion made to us that a group of mille or 
factories should combine to form a echeme in which each mill has its own 
welfare centre &nd health visitor, medic&! supervision and control being 
carried out by a woman doctor paid for by the group. Where single units 
are of greatsize,asin the jute industry, the management m&y prefer to 
have the full-time services of a woman doctor. This has been done by 
the Angus Jute Mill Company with great advantage in connection with 
beth medical and weHara work. We have already recommended the 
appointment of a woman Aosistant Director of Public Hcalth in certain 
provinces for the organisation, co-ordination and supervision of all forms 
of welfare work among women and children undertaken by public autho
rity. Her advice should also be at the disposal of employers desiring 
to initiate and develop welfare schemes for their women employees. 
We suggest that, as in the case of medical facilities, it should be possible, 
at least in the !erger industrial areas, for Government, local authorities 
and industri&! managements to co-operate· in the development of child 
weHare centres and women's clinics. In some cases the employers might 
prefer to carry out their own echemes, but in each area the co-operation 
we have suggested should make it possible for municipal councils, in 
developing their own weHare echemes, to take cognisance of employers' 
efforts and 80 plan .their organisations as gradually to meet the 
needs of the whole community. For approved schemes, financial aid 
in the form of percentage. grants .Bhould be given by Government. 
Acceptance of grants would imply inSpection and supervision and 
the m&intensnce of a reasonable standard of efficiency. while the finanoial 
help would .upply the impetus to progressive advance wbioh is at present 
so generally.lackinJ!; .• . • .. 



Employment 01 Trained MidwiVes 

In addition to health visitors, trained mid..rlves are _tiai 
so that the activities of th\l untrained daj may be restricted. It has been 
the policy of some provincial Governments to utilise their maternity 
hospitals a.a a training ground for suitable w?men, and in Madras, for 
insta.noe, numbers of qua.lilied midwives pass out annua.Ily from these 
hospitals. Some employers have also reoognised the benefita to be o~ 
tained from trained women. The Eastam Coal Company in Jhari& have 
for some time pa.et employed trained midwives andhaverecently appoint
ed a maternity supervisor who ha.a been engaged in training indigenous 
tlMB and attending women and children. For some years the AsansoI. 
Minea Board of Health has maintained three certificated midwives to 
give free attendance and advice to the women of the mining settlement, 
and during 1930 an experimenta.! scheme for the training of tlMB at two 
selected centres was aa.notionro by the Board. If maternity relief schemes 
for women workers are to succeed, trained midwives m1l8t be obtained to 
work in the child welfare and maternity relief centres under the health 
visitor, to attend confinements in the houses of the worke!!! and to call 
in akilled help where n.eoessary. Indeed, even with a woman doctor OIl 

the stall of the municipal or local board hospital, the medical servioe pro
vided is incomplete without a number of these trained midwives, whose 
work outside should be linked up with the maternity wards and with the 
women's clinics. 

Maternity Benefits.. 

In some of the la.rger industrial concerns employers have volun
tarily introduced maternity benefit schemes for their women workers, 
but, except in Bombay and the Central Provinces, where Acts of limited 
application have been passed, there is no legislation on the subject. As most 
people now accept the principle of maternity benefit for industrially 
employed women, it is unneceseary to put forward here any special 
plea for such a scheme. The general sta.nda.rd of life being so low, there 
can be little doubt that some form of maternity benefit would be of great 
value to the health of the woman worker and her ohild at a vulnerable 
period in the lives of both. We do not attach importance to the argu
ment that oompuleory maternity benefits will result in employers reducing 
the amounts al.rea.dy being paid to,the minimum laid down by law. Most 
pioneers in the field of social betterment are not deterred by enactments 
compelling others to follow in their footsteps. Nor do we attach weight 
to the argument that legislation will result in an appreciable restriction 
of the employment of women who are an essential part of certain of 
the leading Indian industries. We believe the time is ripe for the in
troduction of legislation throughout India making a maternity benefit 
80heme compulsory in respect. of women permanently employed 
in industrial estahlishments on full-time processes. We would exempt 
from such provisions seasonal and part-time workers and would oonfine 
legislation to thQse women employed full time in the perennial faoton ... 
Covered by the Factories Act.. Some of WI would like to _ the legisla
tion extended to ~ODlNl employed at the mines and ~ the dockil, 
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hut the majority doubt whether the IlUIIlber of women in those induatriee 
likely to qualify for benefits is auJli.cient to justify this step. 

l'iuueial Aspect 01 the Scheme. 

. Where maternity benefits form part of a complete State insurance 
scheme, no difficulties arise in obtaining oontributions from industrially 
employed women, since these COlItributions are paid throughout against 
the incidence of sickness in general, including periods of oonfinement. In 
the absence of a State system of social insurance, however, the question 
of obtaining contributions from women to a maternity benefit scheme is 
not easy to =ange. There are two ways in which a woman could be 
asked to bear her share. The fust method would involve payment of 
contributions throughout her working life; this would mean, not only 
prolonged payment even beyond child-bearing age, but also payment by 
women who could not or did not have children. The second method 
would require the women to pay a fair contribution during the aetoaI 
period of pregnanoy; this essentially involves early oertification of 
pregnanoy, and in our view the Iaok of women doctors, together with the 
reluctance of the Indian woman to consult a male doctor, makes the plan 
impracticable.. Under present oireumstances we do not recommend that 
the woman worker should be asked to pay any periodioaI contribution. 
WhiIe " ayatem involving State eontributions or Government grants 
is ·desirahle and would not be adminisizatively impracticable, it 
is more than likely, in the absence of any general scheme of sickness 
insurance of which maternity benefits would form an integral part, 
that it would involve .. disproportionate administrative cost. At this 
iltsge, therefore, we suggest.. more general extension of the schemes 
already in operation in Bombay and the Central Provinces. In those 
the entire cost of the benefit is bome by the employer, and we recommend 
-that, in the fust instance, the proposed Iegiaij>tion should follow these 
lines. Government should have the power to exempt individual firms 
whose existing schemes are shown to be at least &8 liberal as those laid 
down in the Act. In the event of any general scheme of sociaI 
insurance being adopted, maternity benefits should be ineorporated 
and the cost shared by the State, the employer and the worker. 

AmcRmi IIIId Period 01 Payment 01 Bene8L 

The Central Provinces Mattimity Benefit Act provides for bene
fit at the rate of the woman's average daily earnings, eaIcuJated on the 

· total wages earned during a period of three months preceding the day 
of her confinement, or at the rate of eight &Dn8B per day, whlchever is 
less. This seems suitable for general application. We recommend 
that the maximum period for which any woman shaII be entitled to the 
payment of maternity benefit be four weeks up to and including the 

· day of her" delivery and four weeka following that day. The Act 
· might include an injunction that an employer shall not knowingly 
· employ II woman within four weeka after childbirth. We are aware t,hat 
II similar clause in the British Factory Aet proved difficult to enforce, but 



social custom and economic conditions diiIer widely in the two countries. 
We received evidence that in parts of India women returned to work 
with the same employer only a few days after childbirth, and the pay
ment of m&ternity benefit may not at first be sufficient to restrain such 
early return. The qualifying period of employment might be fixed &I; 

twelve months, but it should in no case be less than nine months. 

Benellis and lIeiIical Facilities. 

The more eloeely the benefit C&I1 be linked with medical treatment 
the better. Thie will obviously be 1_ easy in the case of factory workers 
in Ia.rgEo industriel towns than in the case of workers for whom hospital 
facilities are provided by the employers. Probably the beet method is to 
give the woman a maternity benefit in any event and an additional 
confinement bonus only if a trained midwife is employed or hospite\ treat
ment is adopted. We do not think that fa.ilure to use existing facilities, 
whether municipal or private, should disqualify the appliC&l1t. The 
benefit and bonus together should not exceed th~ amount laid down in 
the Act. The administration of the Aet should be entrusted to the 
factory inspection stell' and, wherever pcesible, to women factory in
epectors. The Women's Medical Service might profitably be asked to 
survey the field and to advise those local Governments most affected· as to 
how materoity benefit schemes under the Act could best be combined 
with existing medical facilities. 

The Need 01 Provision lor SieIm-.. 
The question of making provisilm for ·workers during sickness. 

even if it had not been previously raised by Government, would have 
been forced on us by what we found in every industriel centre. Of the 
great need of the workers for something of this kind there C&I1 he no 
doubt. By common consent the incidence of sickness is substantially 
rugher than in Western countries; the medical facilities are muchless. 
adequate, and the wages generally paid make it impossible for most 
workers to get through more· than a very short period of illness without. 
borrowing. Indeed, sickness is an important contributory cause of in
debtedness, with aU that debt entails wider existing conditions; for 
often, at his time of greatest need, the worker may find rumself destitute 
of resources, unable to take proper measures to restore rua health and in 
difficulties regarding even the means of subsistence. The situation calls 
for the exploration of all methods that may lead to the &IIeviation' of the 
existing hardshlps. . . . , 

IutMnptional Labour eon.VAIltiornL 

These considerations were recogoiaed by the Government of 
India in 199....8 in considering the. Draft Qm,ventions and necommend&
tions on the subject of sickness insurance wruch had been adopted hy the 
International Labour Conference in the preceding year. They stated 
that they were satisfied that' tha introduction in India of any compre
hensive scheme on the. lines of the Conventions was not practicable 
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in existing conditions. But, after obeerving that they were "in entim 
sympathy with the ideals" underlying sickness insuran08 legislation, 
they added "They are satisfied that the need of' Indian workelB 
for some provision is in no, way less than the need of workel8 in other 
countries, and the problem,. aa it presents itself to them, is one of 
determining the extent to which the aerioWl practicaI difficulties that mUllt 
attend the introduetion of any scheme can be overcome". The letter 
containing these views wae 'addressed to local Governments, who were 
asked to investigate the question, the . suggestion being made that the 
examination might be entrusted to amulI informal committees of em
ployers and employees. The results of the investigation which have 
been supplied to WI show that five committees were appointed. The 
Madraa committee wae unable to suggest any ... tisfactory scheme and 
favoured actual experiments. The United Provinces committee favour,. 
ed a scheme for a general provident fund to provide not merely for sick
ness insurance but,for unemployment, old age, mazriages, fun6l8!s, reIigiOWl 
rites, festivities and other" social events". The Punjab committee recom
mended theapplicetiOliof a scheme of sickn .... insurance, but did not enter 
into detaila. The majority of the Central Provinces committee were 
emphatically of opinion that any scheme of cc.mpulsory insuran08 was 
unworkable in practi08. A conference held in Burma came to the con,
oluaion that the immediate introduction of ev.n, a limited scheme was 
impracticable. In replying to the Government of India, the Governments 
of the provinces in which these investigations were held all stressed the 
financial burdens involved in State assistance to any scheme. This 
was alao emphasised by the Governments of the other major provinces 
exoept the Government of Bengal, who took n,o action, in view of the 
impending appointment of this Commission. Neither this consideration 
of the question nor the further evidence supplied to us can be ... id to 
have brought a solution, much nearer. Tbere has been a tendency on 
the one hand to overlook the difficulties and on the other to be content 
with etressing them. That the difficulties in the way are formidable 
must be recognieed. The main difficulties include following the workers 
to their villages, arranging for proper me1:lical treatment there, and 
providing for medical certification, in order to enable workers to 
obtain extended benl'fits should sickness continue. The lack of faith in 
modem medical metlfoda is still an important factor, and the admin
istrative I".xpenses likely to be incurred in working on a national 
or even: a provincial scale a system of insurance based on Western 
linea would probably be extremely heavy. But none of these arguments 
diminish the need of the worker for provision during sickness, 

Statistics 01 Siclme.. JneideDce; 
Unfortiunately. the examination hithertO given to the subject 

. Ju..s not provided what must be regarded as an essential preliminary 
to the framing of a aatisfactory scheme. What is required is an estimate 
of the incidence of sickness among workers whom the scheme is designed 
to cover. Without this it i. impossible even to guess at the cost of any 
benefits which it is desired to provide 91". conversely, the benefits which 



can be secured from any given contributions. The collection of the 
necessary material for the framing of an estimate, therefore, is the mat 
task which should be undertaken. The &mount of material already 
av&il&ble is extremely scanty. In response to a suggestion from ns, 
the Director of the Labom Office !lot Bombay kindly made an endeavour 
to conduct an investigation into the matter; but, having regard to the 
very short period of about three months over which the enquiry was made 
and a number of other special fsetors mentioned in his report, the result 
can hardly be taken &8 giving much guidance, even far the el&ss of 
workers to which the enquiry related. What are required are figures 
showing the incidence of sickness for definite groups of workers over a 
comparatively long period, and it is unlikely that such figures will be easy 
to obtain. The r&ilways and Government factories, most of which have 
schemes for the grant of leave un &ooount of sickness, may be able to 
give some assistance; but in both cases workers are generally engaged 
after medical eXamination and thus represent a selected class. A 
number of employers have sickness benefit schemes, and their co-opera
tion might be secured. It would be of special &sSistance if a few employers 
would agree to make experiments in the grant of sickness benefits either 
on a contributory or on a non-contributory basis; and to maintain re
corde of their experience. But assistance secured from- these sources 
will almost certainly require to be supplemented by speeial statistical 
enquiries in seleeted centres, and we recommend that these be instituted 
as soon as possible. The collection of the statistics should be made with 
expert medical and setuarial advice and with the eo-operation of persons 
qualified either as employers or as representatives of labour. Ths 
preliminary enquiries might be conducted by the Government of India 
who might secure for the purpose from the Central Legislature a small 
informal committee, including representatives of -capital and labour. 
These, with medical, &ctuarisl and statistical assistance, should be able to 
advise regarding the n&tnre of the statistics required, the centres in which 
they might be collected. the sources from which they should be obtained, 
and the means of obtaining them . 

• 
A Method ol Attack. 

We recommend that, thereafter, the question of framing schemes 
- be referred to a carefnIly seleeted formal committee who might be in· 

structed to examine the material and to make recommend&tions for the 
institution, if and where possible, of definite schemes. In the first 
instance, it may- prove advisable to start ou a small ecale with a view 
to gaiuing experience. In instituting measures of this kiud,· there 
is... greater possihility of achieving success -by building on an existing 
foundation then by introducing methods which are entirely foreign 
to the country. The British sickness insurance scheme, for example, 
was built ontbe broad foundation of the Friendly Societies -with 
their years of accumuIatedexperience. Nothing of the- -kind is in 
existence in Indi.... On the other hand, there is, In Certaiu --directions, the 
nucleus of ... different form of provisiou for- medical and- financial- relief 
in C&S6S of sickness. Government lmd many pri.,.,te employer. ~lresd:t 
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provide medical facilities. In addition, most Government establish
menta make provision for the grant of leave with pay which r.an be utilised 
when the worker is sick. A few employer!! make some provision for the 
grant of sick pay and alIowanoea, e.g., the Bihar and Orioaa Government 
statad in 1929 that in the Jharia and Raniganj coalfields, out of 214 
working mines, 68 paid sicknese alIr.wances. Although the proportion of 
workera serving private employers who are provided with sickness beI16-
fita is extremely small, the Government schemes have made the i~ 
fairly familiar in India. These schemes are non-contributory, but we 
have no reason to helieve that the collection by employers of reasonable 
contributinns from workers will be a ID8tter of serious difficulty. Pursu
ing this line, we proceed to give the outline of a possihle scheme and 
oommend it for examination. 

A TentatiYll Scheme. 
This scheme is based on the ll8BUlIlption that responsibility for 

the medical and for the financisl benefita will be separated. The former 
.oouJd be undertaken by Government, posst"bly on a non-oontributory 
basis, and the latter through employers on the basis of contributions by 
themselves and by the workers. In India, the extension of medical 
facilities by the State offers advantages which are less likely to be secured 
by a scheme of private medical service based on a system of insurance, 
and the need of such extension is everywhere evident. It should not be 
difficult to devise arraugementa whereby such medical services as are 
JDBintained by private employers may continue to operate in conjunction 
with a State scheme. Public expenditore directed towards the aSsis
tance of private schemes might in many cases produce more substantial 
resulta than equivalent 81lJIl8 devoted directly to State provision. So far 
as sick allowances are concerned, the employer might b~ required to 
deduct a certain percentage of wages, to credit this to a fund, and to add 
thereto contributions of an equivalent amount, or rather more in the case 
~ the more poorly paid. Workers who had contributad to the fund for 
a minimum period, e.g., one year, might, if cer£ified as sick and likely 
to reID8in so for more than a specified short period, be grantad sick leave. 
Provision might have to be made for some refund to those workers who 
left employment after subscribing and before they had been covered by 
the insurance for • reasonable period. The period of leave need not 
bear a strict relation to the duration of the illness, but could be fixed on 
some arbitrary lines, e.g., to begin with, a fortnight in some cases and a 
month in others. and it would be subject to an absolute limit, e.g., one 
month in any year. During the period of sickness, the worker would be 
entitled to a proportion of his wages which would be paid from the fund 
by the employer. In the initial stages it would he possible for the em
ployer to appoint the medical officer who would grant certificates. but it 
would be neceasary to ensure that the employer was not in & position 
to benefit from the accumulation of & ba.lance in the fund. The super
vision and audit of funds by the State would he neceesary. After pr0-
viding a suitable reserve for epidemics and other emergencies, the balanos 
oould be devoted towards increasing the annual period of lick leave that 
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could be granted. Similarly. if on account of the number of claims, the 
income of the fund proved unequal to the expenditme. it would be neoea
sary to reduce the periods to secure solvency. Such demes could 
operate on the basis of single establishments, where these were large _ 
enough, and SIIllIll establishments mighl be combined for the. purpose. 

IIedieal Atten"aneellllll cash Benell. 
By the time the statistical material has been collected, it may 

be poi!!!ible for a more complete scheme to be devised. The main ques
tion to be considered at this stage will be how far medical attendance 
and cash benefits can be correlated. If the two were kept separate, it 
would be a reasonable criticism that those worketS who did not utilise 
the medical facilities provided were increasing their claims on the fund 
at the expense of othetS. On the other hand, in some cases a return to 
the worker's vi1Iage is likely to be of as much benefit to health.... medical 
attendance in the city, and the Jieeping of the two branches of relief 
entirely independent would eliminate the difficulties that would arise 
if the period of leave could be extended by supplementsry medical certifi
cates.. 

Provision lor Old Age. 

Mr Joshi and Diwan Chanwl LaIl consider that the problem 
of making provision for old age is one that Will compel early attention, 
particularly in the case of industrial workers. Industrial life tends to 
break down the joint family system. Those workers who, at the begin
.ning of their industrial career, own a plot of land, are often unable to 
retein poBBeaBion. and with the passage of years the connection with the 
village becomes loosened. WorketS in the main are unable to save out 
of their low earnings against old age. Those in intimate touch with the 
life of the worketS know something of the misery in which many pass 
their old age. The necessity for making some provision against old age 
needs no emphasis. A few employers, railway administrst\onB and 
Government Departments have made provision for some of their workers, 
~ther by means of a provident fund or by instituting a system of pen
sions. It is appreciated that'in this report it is impossible to make pro
vision for meeting every contingency in the life of the worker but, the 
importance of this matter being generally admitted. they feel it incumbent 
to recommend that, until such time as it is found practicable to institute 
either a general scheme of old age pensions or provident funds for in
dustrial worketS, Government should, wherever pOBBible, encourage 
employers by financial grants or other means to inaugurate schemes of 
this nature for their employees. . 
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CHAPTER XV • ....:..HOUSING OF THE INDUSTRIAL WORKER 

Ozigin II! the BousiDg PmIIIem. 
in every industrialised country the problems associated with 

the houaingof the working classes have increased as industry has developed, 
and India has been no exoe}>tion to that ruI... During the past 50 years 
there haa been a constant drift into the cities and towns. In that time 
cities such 811 Bombay, Calcutta and Rangoon have doubled and trebled 
their popuIation; oth~., industrial centres such as Madras, .Madura, 
Lahore, Jubbull!ore, N agpur and Ca wnpore have inereaaed with great 
rapidity, whilstnewtownslikeBhatpara and Jamahedpur have sprung up 
in hitherto undeveloped areas. In each of these places the housing of 
the workers presents a problem, sometimes showing distinctive character
istics and requlling its own solution, but for the most part arising from 
similar causes. Limitation of space and high land values are responsible 
for much of the congestion in the large cities, but these factors have had 
less inlluenoe in the smaller towns and centres. Probably the most· 
important common feature has been the lack of control over the selec
tion of sites intended for industrial development and the consequent 
additional overcrowding, caused by the presence of large ·nnmbers of . 
immigrant workers seeking !lOOommodation in the heart of towns already 
sutfering from a shortage of houses. The combination of these cironm
stances has led to the unsatisfactory conditions existing in nearly every 
industrial area. A more recent phenomenon has been the growth of the 
smaller industrial towns, particularly of those associated with such indus
tries 811 cotton, jute and mining. In and around snch places land is 
lIBUaily plentiful and cheap, so that these handicaps to the extension of 
honsing accommodation for the workers have had less in1Iuence. The 
same rapid growth in population has, however, invarisbly outstripped 
available housing and has contributed to the overcrowding, congestion 
and sql1aior. Thus the establishment of an industry in the average 
Indian town has, in oertain respects, not always been an unmixed blessing. 
Whilst stimulating trade and increasing the ra*able value, it has added 
to the popuIation large numbers which are & constant menace to the health 
of the community and frequently necessitate heavy expenditure owing to 
outbreaks of epidemio disease. 

Overcrowding. 

O~ to the IacIr of the necessary surveys, there is to-day an 
absence of information regarding either the relative or the actnal shortage 
of houses in urban and industrial areas. Moreover, few statistics relating 
to density of population are available, although a certain amount of 
indirect information on these points can be obtained from other I!OUlCE8. 

From the last census report it appears that 70010 N the houses in Bombay 
city are one-roomed, and the Labour OJiioe family budget investigation of 
1921-22 showed that.97% of the working classes were accommodated in 
one-roomed tenements with as many as 6 to 9 persons living in one room. 
In Karachi almost one-third of the whole population is crowded at the rats 
of 6 to 9 persons in a room, whilst in Ahmedabad 73";' of the workiBc 
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classes live in one-momed tenemenu. Corresponding fignIea for other 
cities such as Cawnpore, Howrah, CalonttA and Madras are unobtain
able, but our observations showed that nearly all the workers live in single 
molDS. 

liIoriaIiw :aa&e!. 

The available statistics give little or no indication of the effects of 
o.ercrowding and congestion on the town-dwel1er, although it is common 
knowledge that both sickness and mortality rates are enhanced thereby. 
Another index of health conditions is the infantile mortality rate. High 
infantile mortality is closely associated with· ignoranoe and poverty, 
as the fignIea for the general popnlation, amounting to 200 to 250 per 
1,000 birtha, show only too clearly. The infantile mortality rate £01' 
Bombay city in 1929 was 298 per 1,000 birtha and recent reports on the 
health conditions of Madras and Rangoon give :rates of 300 to 350 pN 
I ,000 for certain parts of these cities. But the common custom of expect
ant mothers returning to their villages for the birth of their infanta 
introduces. a vitiating:factor in the statistics of urban and industrial 
areas, the eRects of which it is usually difficn1t to estimate. An enquiry 
carried out at our suggestion by.the Bombay Labour Office in 1930 shows 
that this factor is by no means negligible; for, in a group of 2,458 births 
investigated, the infantile death rate·was inereased from ~ to 268 per 
1,000 births when it was taken into account. These large additions to 
an already excessive mortality cannot, therefore, be wholly attributed to 
the evil effects of urban life, although there can be little doubt that 
they are pertly responsible. 

Housjng in Urblul and Industrial AI'-. 

Although we were repeatedly informed that the workers' houses 
in urben and industrial areas were no worse than those to be found in 
agricultural villages, we neither accept this as .. statement' of fact nor 
think it relevant as a standard of comparison. In the villages' the 
hOU8es may be dark and unventilated and their surroundings insanitary, 
but most of them have some sort of enolosure or courtyard which provides 
light, air and a certain degree of privacy. . In the urban and industrial 
areas, on the other band, cramped sites, the high value of land and the 
necessity for the worker to live in the vicinity of his work have all tended 
to intensify congestion and overorowding. In the busieet centres the 
houses are built close together, eave touching eave, and frequently heck 
to heck in order to make use of all the available spece. Indeed, space is so 
valuable that, in place of streeta and roads, narrow winding lanes pro
vide the only approach to the houses. ,Neglect of ssnit&tion is often 
evidenced by heaps of rotting garbage and pools of sewage, whilst the 
absence of latrines enhances the 8"'leral pollution of air and soil. Houses, 
many without plinths, windows and adequate ventilatiOI., usually consist 
of a Bingle small room, the only opening being a doorway often too low 
to enter without stooping. In order to secure some . privacy, old 
kerosene tins and gunny bags are used to .form screens which further 
.... trict the entrance of light and air. In dwellings such &8 these, hum&ll 
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beings am hom, sleep and eat, live and die. The one bright feature in a 
Dumber of _tree is the efiort m&de by the more Adv&Dced employers to 
provide honsmg. Employers' housing schemes vary greatly; some are 
admirable and others less so; but the worst is wmally better than the best 
of the alternative aooommods~on open to the worker. 

To these comments, whi6h are appli68ble to the industri&! 
aress generally, we would Add observations on the more important _ 
individn&lly. 

The "Bustees" of Bengal. 
Owing to the rapid and extensive deVelopment of industries in 

the C&lcutta and Howrah areas, land for h6nsing has beoome 868roe and 
~ommands extraordinarily high pri6es. The workers have for long 
found it diffioult to obtain Adequa.ts h6nsing accommodation, and to meet 
their need, private landlords, often mill samara, erect houses and hum in 
the neighbourhood of the mills and let these at renm S!) high &8 to absorb a 
considerable proportion of the workers' eaminga. Little or no consider
ation being given to the &meDities of life, every available foot of land has 
been gradually huilt upon until the degree of OV8I6I0Wding and c0nges
tion, partioul&rly in eertsin parts of Howrah, is probably unequalled in 
any other industrial area in India. In C&lcutta, the activities of the Im
provement Trust in driving roods through some of the worst slums and in 
providing drainage have only partially improved prevailing conditions j.n 
the 'working class _. 

Employers' Schemes in Bowrah. 

The honsing schemes provided hya few of the mills and fac
tories in Howrah present a striking contrASt tu Adjoining slums. Fre
'1uently, however, their lay-out has been controlled by strict limitations 
of space so that, although there is Adequate provision of water-taps, 
surface drains and septic-tank latrines, and conservancy is given due atten
tion, the back-to-back type of dwelling has often been Adopted, the rows of 
houses are insufficiently spaced out, and the size of the individn&l rooms 
may be below recognised health st&ndards. At the same time, these mill 
btutN" are immensely superior to most of the other housing accommoda
tion available and give an indi68tion of what still waite to be done for the 
rest of the working population. 

Employers' Schemes in the lute IIillII Areas. 

In 63 mills for wbroh figures have been received, nearly 41,000 
houses have been built by the employers to accommodate about 131,000 
of their workers and it has been estimated' that between 30 and 40"10 
of the totallabonr foroe in theae areas is housed by the various com
panies. Most of these honsee are built in back-to-back rows and consist 
of one room with a verandah in front in which cooking and washing is 
done. In the better lines the space between the lOWS is paved with briok 
and drained. Windows and roof ventil&tion &re &00 provided in some 
types, whilst &rtifi6iailighting has been extended to a number of lines. A 
large number of septic-tank latrines have efieoted immense improvemenm 
in eonservan«ly and sanitation. Water suppli .. are U8U&lly provided by 
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the mills ; numbers of deep tube wells have been sunk, and in other _ 
. water is pumped from the river and purified before distribution. The 
creation in the mill areas of small municipalities, many of the members of 
which are associated with the jute industry, has done much to improve 
general heall;h conditions in difficult cirewnstances, and substantial sums 
have been expended with benefit to all concemed. In Titaghar, for ex
ample, a complete sewerage scheme with purification works has been con
structed at a cost of over Rs. 12 lilla. In Bhatpara a more comprehen
sive improvement scheme, estimated to eost Rs. 22 lakha, is in course of 
development and comprises a complete sewerage scheme with purification 
works, a town water supply, new road construction and provision of 
parks. In both cases the Government agreed to contribute one-third of 
the cost. In a number of areas the industrial concerns have assumed res
ponsibility for pumping and distributing water supplies and have also 
borne the bulk of the cost of the sewerage schemes. The municipalities, 
however, have failed to make adequate use of .the powers they possess 
under the Bengal Municipal Act for the improvement of private buBtee8. 
While much lias been done, therefore, the general problem of the housing of 
the workers is still unsolved. The majority remain unprovided with 
decent dwellings, and the houses built by the mills are in marked contrast 
to those in the buBtee8 lying around. 

The "Chawla" of Bombay. 

The housing problem in Bombay presents certain speciaI fea
tures. Lack of space has given birth to the cliawl, a tenement three 
to four storeys high with at least one family in each small room. The 
plan by which a central passage provides entry to rooms on either side is 
unsatisfactory, and the main characteristics of these dwellings must be 
entirely foreign to the habits and customs of their occupants. The entry 
of light and air is greatly restricted, and the insufficient space between the 
individual tenements further accentuates these defects. Not only are the 
sanitary arrangements totally inadequate, but cleansing and B8Ilitation are 
aIso badly neglected. There can be no question that many of the older 
types of mill cliaw~ are detrimental to the health of their occupants, and, 
although they are being gradually eIiminated, large numbers still remain 
in use. Moreover, because of their proximity to the mills, they are 
invariably the most crowded, and frequently additional difficulty is caused 
by persona other than mill employees inhabiting them. In the majority 
of cases these ckawlB are impossible of improvement and therefore fit only 
for demolition. We suggest later how their disappearance might be 
expedited. 

An enquiry made in 1926 by the Bombay Labour Office showed 
that 28 of the textile mills had provided housing in the form of single-room 
tenements for about 20"10 of their employees, a full economic rent being 
charged in only two cases. The Bombay Port Trust has built cliaw~ in 
three cen~ which accommodate over 3,000 of its 8,000 workers. The 
Bombay Improvement Trust provides for all its workers housing accom
modation of a low standard, the semi-permanent sheds being ~e of 

T 
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corrugated iron. With these exceptiolll!, housing is provided by private 
landlordS. The general standard is low and the practice of sub-letting for 
profit is common and adds considerably to the degree of overero wd
ing. 

Housing Schemes of Bombay Development Depariment. 

Until there is avallable an adequate supply of suitable rooms let 
at rents within the means of the wage-earners, every effort to improve 
housing conditions must fail. It was to meet these requirements that, 
after the war, ,the Government of Bombay through its Development 
Department built 207 new concrete Ckmols containing over 16,000 single
roomed tenements in four different centres, a majority of the mills being 
within a mile of one or other of the four. The large expenditure invoh-ed 
makes it necessary to accept these places as a more or less permanent 
feature of the housing of the Bombay industrial worker, although we 
hope that this plan will not be copied in any future housing schemes. 
In the new Cka.ols the spacing out of the blocks provides reasonable air 
and light requirements, and the individual rooms give a sufficiency of space. 
'rhe flush-out latrines and the bathing places are 8uch as can be fairly 
easily maintained in a sanitary condition, but their number is not always 
sufficient. All the chawls have been provided with roads, water, lighting 
and shops, whilst at Worli one whole 1I00r has been converted into a market. 
Schools and dispelisaries have also been established in each of the four 
cAawl areas and yet these new houses provide the only accommodation 
in Bombay which the workers h&ve been reluctant to use. Never 
more than 50% of the 16,524 rooms have been occupied since they. 
were made available in Ma.rch, 19211. This is partly due to disturbed in
dustrial conditiolll!, but we bdieve that other causes &re also responsible. 
Th&t the lack of lighting in the Cka.olB themselves is one of these causes 
is evidenced by the fact that a number of blocks in which electric light was 
ilIl!taIled were immediately occupied, and we suggest that this improve
ment be introduced throughout. Additional objections, especially appli
cable to the Worli seheme, are the lack of cheap transport to the mill 
areas, the inadequacy of marksts and shops, defective medical facilities 
and the lack of police protection. If further efforts were made to correct 
these deficienci~ there seems to us to be every hope that the mill worker 
would gradnally see the advantages of residing in areas where conditio"" 
are so much superior t<> those in the old overcrowded slWllll. 

The" Cheries .. III lItadras. 

Conditions in J'JI .. dras, Madura, Coimbatore and other urban and 
industrial areas are equally UlIl!&tisfactory. In Madras City, 25,000 one· 
roomed dwellings shelter 150,000 persolIl! or one-fourth of the populstion. 
The general shortage of houses is so acute that me.ny hundreds of workers 
are entirely homeless and live on the streets or on the verandahs of go
do_ in the vicinity of the harbour. In Madura, where a number of 
cotton mills are 8i~ted, conditions are specially bad. T1!e Municipa· 
lity hall done nothing to relieve the problem. and none of the cotton 
mills has provided housing accommodation with the exoeption of the 
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Madura Mills Company which has erected a settlement of 176 quarters. 
In Coimbatore and Tuticorin no pl'Ovision of "'" kind has been made 
either by municipal councils or by employers. Many of the poorer 
classes, seeking in vain for Q"eommodation, squat on private land. 
and build flimsy shelters to serve as homes. "'hen the landowners' 
demands for ground rent become excessive, these people move to other 
sites equally unsuitable and precarious. Eventually sc"ttered cherie$ 
spring up where overcrowding and bad sanitation produce their usual 
deleterious effects. For the most part these colouies receive little atten
tii>n from the authorites. More often than not the primary necessities 
of life are altogether inadequate. Even where piped water supplies are. 
available, the nearest taps may be far distant, so that water is obtained 
from unprotected surface wells. The lack of roads gives municipal cleans
ing statIs an excuse for their neglect of conservancy. For want of drain
age and in the absence of latrines streams of sewage filter over the 
pathways. It is not surprising that epidemic disease frequently mani
fests itself in these plague-spots and that both the sickness and mortality 
rates of their illlll3tes reach high levels. 

EmploYers' Schemes in lIIadras. 

The Labour Department of the Madras Government and one 
or two co-operative building societies have built a number of houses 
in certain areas, but these efforts have had little elIect on the main prob
lem. The one pleasing feature of the situation in the Presidency is the 
housing scheme carried out by the Buckingham and Camatic Mills Com
pany in Madras City. This Company has already built three villages with 
459 houses and another village of 200 houses is in course of construction. 
The usual type of house cOllSists of a living room, a kitehen and a washing 
place with a front verandah and yard. The lay-out is made as spacious as 
possible and all roads are lighted with electricity, although lighting is not 
carried into the houses. A piped water supply is obtained from the muni
cipal mains and "II charges for lighting, conservancy and water are paid 
by the Company. A nominaIrentofRe. 1-8-0 per mouth is charged, and 
neither sub-letting nor occupation by tenants in other employ is permitted. 
We have inspected these model villages aud .consider that the improved 
housing conditions and the new opportunities for recreation are bound 
to make their occupants more healthy and contented. Every credit 
must be given to the Company for its efforts, but the difficulty of obtain
ing suitable sites and the high cost of land and buildings make provision 
on an adequate scale a slow and expensive undert.akiJ)g. Only 10 per 
cent of the mill workers have so far been accommodated, and the great 
majority still live in houses rented from private landlords or crowd into 
huts erected by themselves. 

Cawnpore. 

Cawnpore is densely overcrowded and insanitary, the labouring 
population numbering about 90,000 in all. Tbree-quarters of the town 
is made up of private bust.es or halas, which are covered with houses 
either unfit for human habitation or in great naed of improvement. 

d 
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Most of the houses consist of a single room S'X 10' with or without 
• verandah and such dwellings are frequently shared by two. 
three and four families. It i. not uncommon for the floor to be below 
ground level and drainage, ventilstion and sanitation are entirely 
wanting. Hitherto no outside agency, public or priv&te, has undertaken 
the provision of sanitary dwellings, but certain employers have 
entered on large and directly unremunerAtive schemes for a proportion 
of their workers. 

EmployelS' Schemes in CaWJll!Of8. 

The ,British India Corporation has gradually extended its 
settlements, commenced many years ago, until they nllw provide for 
about S3 to 9()% of their workers. Others have made partial 
provision for their employees and a totsl of about a,lOO quarters have been 
built by employers. The best employers' housing scheme in Cawnpore 
ill that of the British India Corporation at McRobertganj. In this settle
ment, 26 acres in extent, 676 single quarters, 140 double q1i3lters and 12 
bungalow cottages have been erected. The different grades of quart~ 
generally conform to the same sanitary type, being 12'x IO'xl0' in 
.ize, and are usually arranged in small groups arolllld large open stone-

• paved courtyards shaded with trees and provided with a central water 
supply. Masonry drains and open spaces at the back permit of sanita· 
tion and ventilation. The double quarters ha va house latrines kept in 
order by a private conservancy staff and other quarters have public 
latrines water-flushed and connected with the municipal sewers. Water, 
eewerage and lighting are supplied by the municipality. About 300 
quarters are given reut free, so that the return on the total capital outlay 
ill not more than 2% and, although sub·letting is not prevalent, ontsiders 
are not infrequently brought in as relations. Up t<> the present the 
British India Corporation has constructed 2,254 quarters in which over 
8,000 persons are housed and fifty acres additional land has recently 
been purchased with a view to extending its housing settlements. No
where has such a successful ell'ort been made to solve the problem of 
housing for factory labour, yet nowhere is the problem more acute. 
t.. proposal to undertake .. joint housing scheme for 20,000 operatives 
has been under consideration by the millowners for some years: but, as 
this depends on the compulsory acquisition of the necessary land, it 
has so far failed to deVelop. 

The Cawnpore Improvement Tmst.. 

Although the Cawnpore Improvement Trust has been in 
existence since 1919 and considerable improvements have been effected 
by opening up some of the more overcrowded areas, little progress has 
been made in the construction of additional working class houses. The 
Improvement Trust may lease, or compulsorily acquire, land required 
for carrying out an improvement scheme which may include the provi
Ilion of accommodation for any class of the inhabitants. The Trust can, 
therefore, acquire land compulsorily for the building of working class 
dwellings, but it is not charged with the specifiQ duty of their construl\'-
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tion &I1d, in the present state of the law, compulsion ClldlIlot be exercised in 
lavour of a company or private association desiring to start a housing 
scheme. Employers in Ca wnpore have found it nearly impossible to obtain 
suitable land for their settlements at anything like a reasonably economic 
rate. The Improvement Trust Enquiry Commi.ttee proposed that build
ing land should be made available to the ruills on a 90 years' lease, en 
payment of a premium equivalent to the acquisition cost pIm overhead 
charges, &I1d that the loans from Government should be repaid in equated 
instalments extending over a period of 30 years. Both land &I1d build
ings would be mortgaged to Government as security for repayment. 
The Upper India Chamber of Commeree, which has long advocated the 
necessity for facilitating acquisition of land for industrial dwellings and 
for the free provision of water, lighting and sanitation by the Municipality, 
assured the Enquiry Committee that, if Government were willing to lend 
on these terms, some of the leading mills would build settlements for 
their workmen in tbe near future. 

Ahmedabad. 

The areas occupied by the working classes in Ahmedabad 
present pietures of terrible sqnalor. Nearly 92% of the houses are one
roomed; they are badly built, ill8&nitary, ill-ventilated and overcrowded, 
whilat water supplies are altogether inadequate and latrine accommoda
tion is almost entirely W&l1ting. Resulting evils are physica.l deteriora
tion. high infant mortality &I1d a high general death rate. Thirty-five 
of the textile ruills have provided ckawls for about IS,},o-of their employees, 
but in only one or two caaes is the accommodation of a reasonable stand
ard, and sauitary arrangements are frequently inadequate. The qU&1'
t"", built by the Asoka and Calieo Mills are perhaps the best. In the 
former case, a settlement adjacent to the mill provides accommodation 
in the form of chawls foraoout 1,100 out of 2,500 workers. The chtwIls, 
laid out in grQup, of eight, are interspersed with gardens and trees. One 
type of house has a single room, a verandah and a courtyard, whilst 
another and more expensive type consists of two rooms and a verandah. 
Some years ago the latter Company built a colony of 48 tenements, in 
which each house contsins a room, a kitchen, a bathroom and a common 
verandah. The lay-out provided open spaces, &I1d gardens and other 
amenities _re intended, but these houses have remained unpopular 
because of their distance from the town. In several cases the ruill oper
atives will not us. the accommodation provided for them and the h01l!!ell 
of one mill are regularly occupied by operatives of other ruills. The 
housing conditions of textile wo&ers in Sholapur are much better than 
in Bombay or Ahmedabad and sub-letting does not exist there to any 
large extent. 

Nagpur. 
Conditions in this city are neither better nor worse than those of 

some of the other areas already mentioned, but special reference mnst 
be made to the excellent scheme being carried out by the management of 
the Empress Mills to provide their workers with decent homes and with 
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n higher standard of living. Two hundred acres of land at Indora have 
been leased from Government, and on this site the Company proposes to 
spend Rs. 25 Jakhs in developing a model town of 1,500 detached houses 
in a sanitary, clean and airy environment. The town will consist of both 
kac1tcM. and pueca houses, the latter being built fly the Company and the 
former by the workpeople themselves in acooroance with approved de
signs. At the time of our visit 108 houses had been erected, 42 by the 
Company and the remainder by workers. Each building plot measures 
86 feet by U3 feet, but only one-third of this area may be built upon. 
Every house has a latrine and a water-tap, and the village has its own 
water main and an activated sludge plant. The Company's houses 
cost Rs. 960 and are sold to the workers for Rs. 840 on a monthly instal
ment system, the rate of interest varying from three to six per cent, 
nccording to the regularity or irregularity of the payment of instahnents. 
Kac1tcM. houses cost from Rs. 300 and advances made for their cons
truction are paid back in monthly instalments over a period of 5 to 7 years. 
The lay-out includes sites for play-grounds, market places, public gardens, 
a central hospital, a workers' institute and residences for welfare secre
taries, whilst a primary school has already been opened. Although the 
scheme i8 still in its infancy, it was obvious to us that the workers had 
already developed a pride of possession and an increased self-respect; 
the cnItivation of flowers, the planting of trees and individually distinctive 
dec~rative schemes were all evidenees of a new outlook on home life 
among the residents. 

Kat'achi and Ajmer. 

The same tale of squalor could be told of other towns and in
dustrial centres ; but evidence of neglect and lack of supervision was 
nowhere more obvious than in Karachi and Ajmer. In the former city 
the Port Trust has provided 816 houses of different types at Manora and 
Keamari, but the majority of its employees live in the city where housing is 
Loth bad and expensive. Few of the industrial employ ... have provided 
any quarters, although some supply materials and lea", the workers to 
build huts for themselves. The municipality has eonstructed satisfactory 
quarters for a number of it" employees and the ('hairmsn informed us 
that the question oj inducing employers to acquire sites on which to build 
houses for their workers had been taken up and nogotiations were on hand. 
The problem is urgent, for congestion is very severe aud sub-letting is a 
prevailing evil In Ajmer the bulk of the workers live in privately rented 
quarteI8 in the t<>wn and, owing to the great shortage of accommodation, 
overcrowding is iutense, whilst .... it ... tion is deplorably bad. The 
houses built by the Krishna Mills in Beawar are mostly of corrugated 
iron and lack both ventilation and sanitation, but the houses erected by , 
the Edward Mills are of a somewhat higher st ... ndard. The Bombay , 
Baroda and Central India Railway has built quarters for some of its; 
workshop employees, and these are on the whole satisfactory in regard to 
drainage, water supply and sanitation, but no houses are provided for ' 
the lower grades of ,workers, and these are compelled to look for accom
modation in the city, where they enhance the existing overcrowding. 
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Mining Areas. 

The housing problem in mining areas presents features somewhat 
different from those in other industries. The nature of the mine and its 
probable length of Iife'have a direct bearing on housing policy. The 
difficulty of obtaining sites with a solid foundation is a handicap to sub
stantial housing schemes. Subsidences cause? by underground workings 
are constantly encroaching on suitable sites and have resulted in damage 
to existing accommodation. In addition, over 400 coal mines Mve been 
closed down during the last nine years, and, although the total number of 
etnployees has been reduced by nearly 25,000, the housing problem has 
been complicated by the movement of labour from the mines which have 
been closed, to the larger and better organised collieries. The average' 
number of workers ha.s increased from about 200 to over 300 per mine. 
Housing for aU resident labour is generally provided rent-free by the 
companies, but certain classes of workers prefer to live in their own 
villages and may walk considerable distances to and from their work. 
Provided the distance is not too great, this mode of life haS many ad
vantages; there can be no comparison between the Santal villages seen 
by us and some of the depressing lines of dlwwraks bnilt on mine pro
perties. In the Raniganj collieries the owners sometimes provide plots 
of land adjoining the hOUBeS in order to induce the workers to settle 
permanently. In both the Raniganj and the Jharia coalfields, all 
housing construction is governed by regnIations laid down by the Jharia 
and Asansol Mines Boards of Health, which were constitnted in 1913 and 
1915 respectively and have been able to effect considerable improvements. 
In the Jharia area, the common type of house is the "arched dhaw
~ah " built of brick and cement concrete; in Asansol a large number of the 
rreently constructed houses have tiled roofs, and two-storeyed buildings 
are alao found in a few instances. Many of the lines leave much room 
for improvement. The arched dJwu;rahs, although possibly cool in the hot 
weather, are often dark and ill-ventilated, and . few are fitted with 
windows. The single room, 10' v 10', serves as kitchen, store room, 
li ''ing and sleeping room. As cooking must be done either in the room 
or in the arched verandah in front and ventilation is usually defective, 
the inner wall. quickly become coated with smoke and soot. When 
dhowraJ.s are erected back to back, as is sometimes the case, these defects 
Me furth~r aggravated. The classes from which the miners are drawn 
are ,"""ustomed to build their village homes neither in long lines not in 
rows of room;; arranged back to back ; on the contrary each family has 
its individual hut with a small enclosed space which ensures some deg~ 
of privacy. Iii. BOrne of the newer types of colliery houses we saw, venti
lation and lighting were'reasonably satisfactory, but windows were 
seldom provided. We consider that in all neW houses both a window 
and roof ventilation should be provided. On one colliery small blocks 
of two to four houses have been ""cently constructro ; each house has its 
compound wall and courtyard or private verandah. These partitioned 
units are not only more in conformity with the customs and desires of 
the miners but secure good natural light and ventilation, and We recom
mend a more extended use of this and similar types. It should be easier 
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to-find the lesser sites sufficient to acoommodate these small blocks of 
houses than the larger sites required for long barrack lines. As electric 
poweris availahle on moat of the collieries, it might be possible, without 
undue expenditure, to erect standard lights in and around the house lines. 

Prevention of Overcrowding. 

To the great influx of labour and the deficiency of housing ac
commodation at certain peri~ of the year is added overcrowding. This 
is further intensified by the custom of gangs of one class crowding to
gether in the rooms of one block rather than occupying rooms in ""parats 

-or distant blocks, a tendency which it is always difficult for employers 
to overcome. If, as was indicated to us, there is the further difficulty of 
workers on different shifts deliberately and of choice occupying one set of 
rooms altsrnately, even when others are lying vacant, the Board's health 
staff .hould take every possihle step to prohibit such occurrences. 

Sanitary Arrangements. 

Sanitary arrangements in the mines housing areas are by no 
means satisfactory. Latrine accommodation is inadequats, and there is 
room for an increase in bathing and washing places near the lines, most 
of the population using surface tanks for these purposes. Even if the 
provision of washing and bathing places in individual houses is not 
practicable, it should be possible to extend the practice of certain 
employers who have built simple structures for such purposes in the 
vicinity of each block of houses. Fittsd with taps and provided with 
drains to remove foul water, these would add greatly to the amenities 
If life for the miner. A more general construction of latrines of types 
approved by the Boards of Health and Welfare should also be put 
in ·hand, and sufficient numbers to meet the needs of both sexes erected 
at suitably convenient distances. lVhere piped wa!<'r is available, 
Hush-out septic-tank latrines should be instnlled in preference to other 
types. 

lII0rat0ria. 

Owing to financial depression in the coal industry, the Boards 
of Health have unfortunately found it impossible to insist upon close 
adherence to the standards laid down in their bye-laws. The Jharia 
Board, for example, has granted moratoria annually since 1926, so that 
since that date the carrying out of defiuite programmes has been in 
abeyance. Standard specifications, however, have been adhered to 
in the case of new construction and also in the reconditioning of houses 
which have fallen into such a state of disrepsir as to require rebuilding. 
The complicated system in force in the Jhari .. area of issuing licence 
forms of different colours for different grades of housing accommodation, 
in our opinion, should be abolished forthwith: We believe that the 
system is overweighted with i01'l11ll, and at least some of these licences 
have been used for the purpose of postponing urgently required improve
ments. Even durillg the moratorium, regular programmes of constl'UC
tion and reeonstrnction have been carried out on some collieries, so 
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that the immediate cancellation of some of these licences would compel 
the more backward ones to take early cognisance of the defective accom· 
modation provided for their employees. 

Giridih Area. 
In the Giridih mines area workers and'staff are provided with 

rent-free accommodation. Formerly the workers built and repaired their 
own houses with materials supplied to them by the management. In 
1921, however, this practice was discontinued and repairs to house8 
were don .. departmentally, as this was said to be more efficilmt and less 
wasteful of material. Arrangements were made to improve the housing 
accommodation in 1924-25, and so far over two lakhs of rupees have 
been spent in demolishing a large number of inferior houses and replac
ing them by new ones. The number of roop!S allotted depends on the 
size of the family. Two types of houses have been constructed, one 
with a:pucca concrete roof and the other with a tiled roof. The miners 
prefer houses of the latter type but, thongh they are cheaper to eOIlBtruct, 
the annual cost of repairing them is heavy. We disruss later the advan
tages of permitting employees to build their own houses, a.nd, while 
we appreciate what ~s been done by the employers in tills colliery 
area, we are not certain that the change of policy made in 1921 was a 
wise one, and we recommend that it be reconsidered. In this area, as 
in other mining areas, improvement schemes have been discontinued 
temporarily owing to financial stringeney, and much remains to be done 
before a satisfsrtcry standard of housing will exist over the whole field. 

Metalliferous lIIiniDg Areas. 
Some of the accommodation in a number of the metallifer~ 

mining areas is stated. by the Chief Inspector of Mines to be " deplorable"_ 
Thi. is no doubt partly due to the temporary nature of the work and the 
migratory character of the labour. But these are inadequate reasona 
for leaving the workers unhoueed or for providing mere temporary 
sbelters without any of the other tmlenities associated with decent 
accommodation. An important exception is to be found in N amtn 
where the Burma Corporation has provided ,ent-free houses for all its 
employees. The house lines are bnilt of mat and thatch and the rooms, 
12' x l()' X l()', accommodate four men each, whilst married couples are 
given special rooms. Adequate water supplies, drainage and sanitation 
are also provided by the Corporation. We recommend that other mine
owners should bJrild hoUBes of a more suitable character and that 
more attention be given to the provision of water ,drainage and latrines. 

Yenangya11llll. 
As an illustration of what might be possible in mining areas, 

we would refer to the accommodation provided for its employees by 
the Burma Oil Company at Yenangyaung. The Company has laid 
out a number of villages with wide roads and open spaces and with a 
garden attaohed to each house, and the likes and dislikes of the different 
races and classes of worker bave been taken into account in preparing 



282 CHAPTER XV. 

designs. Before construction begins, all plans are approved in. 
respect of health requirements by the medical staff, and adequate 
water supplies with stsndpipes, washin.g places and sanitation are also 
provided by the m8Illlgement. A.· a part of the Company'. general 
welfare activities, which are in. charge of a full-time welfare officer, 
prizes are <>ffered for the best kept quarters and gardens. The Com
pany believes that the efforts of the occupants in. these directions not 
only reduce the cost of main.tain.ing the houses but help to raise the 
standard of living, and we were impressed with the results which had 
been obtained. On the other hand, the principle of housing numbers 
of ' single' men in. long barrack rooms, such as we saw at Y ~ngyaung, 
is a less happy one, even when the accommodation, as in. this ins
tance, is well built and maintsinsd in an admirable state of cleanliness_ 
It is probable that the workers themselves would prefer rooms each 
capable of accommodatmg not more than four to six in.dividuals, 
as under such an arrangement the men could exercise some selection in. 
respect of their room companions and would have a geeater' degree 
of privacy than under the barrack scheme. In our opinion future 
construction of quarters for 'sin.gle' labourers should be arranged 011 
this plan. • 

lamshedpur. 

The responsibility of employers varies to some extent with 
cOnditions and localities. The foundation of an in.dustry in. a new and 
hitherto undeveloped area gives rise to circumstances under which this 
responsibility must necessarily lie, in. the first instance, with the em
ployers. Thai position has been largely accepted by such firms as the 
Tata Iron and Steel Company and the Tinplate Company in. Jamshedpur. 
The former has erected nearly 5,000 houses which are rented to its 
employees, and the latter has built 326 quarters which accommodate over 
41 per cent of its labour force. As it will be some time before hous~ 
accommodation for all the workers can be supplied, other schemes ha,-. 
been introduced in. order to encourage workers to build their own houses. 
The Steel Company grants loans at 3% for this purpose, for kaclld,a 
houses three months' wages being advanced without bond and being 
repayable in twelve monthly in.stalments. For pucca houses; loans are 
granted on a mortgage system and are limited to 15 month.' salary and 
half the estimated cost of the building, whilst they are recovered in eMY 
inst"lmente within a maximum period of 5 years. The total loans out
standing on 31st March 1929, amounted to Rs. 2,02,967 and the number of 
houses built under the two classes were 1,570 and 40 respectively. In 
addition, 5,660 houses have been built in Im.'ees by the workers 
themselves at their own cost, but according to an approved lay-out on 
land prepared for building purposes. Many of the streets are lit with 
electric light and in a few years the company hopes to have a complete 
system of street and road lighting. Piped water is supplied except in some 
of the bustees, and a complete underground sewage system bas been 

. provided. The Tinplate Company also advanC<lS loans to its worke .. 
to enable them to build houses for themselves. These loans are limited t<> 
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sums which can be repaid in ten months, and construction is supervised 
in order to ensure good design and the use of good materials. 
We consider that ample scope exists for a wider use by employers of 
these methods; they are applicable to many industrial areas in different 
parts of the country. 

Bailway Quarters. ' 

The Railway Board has l&id down that its general policy is to 
provide quarters where, for special reasons, it is necessary to do so, and 
where conditions are such that private enterprise does not adequately' 
meet housing demands. Railway administrations can acquire land 
for building schemes under the Land Acquisition Act, and we were inform' 
ed that every endeavour i. made to secure sites situated in healthy locali
ties. Expenditure up to 1st April 1929, was Rs. 24·81 erores, while the 
expenditure during the 4 years ending 1st April 1929, was 4·85 erores and 
,the next two years' programme contemplates a further expenditure of 2 
crores. Even so, considerable numbers of the railway staffs are not pro-' 
vided for, and these live in rented houses owned by private landlords. At 
wayside stations only a very small proportion of the staff is not provided 
with railway quarters, and all staff employed on con,~truction projects are 
housed in temporary quarters especially erected for the purpose. The 
available accommodation is fully utilised, although gangmen recruited 
locally prefer to live in their own villages. Rent is charged except in the 
case of the lowest grades who are normally given free quarters. Generally 
men who are liable to be called upon at any time witbout notice are also 
provided with free quarters and, where an employee is entitled to free 
quarters and none are available, a house rent allowance is given. 
Up to the present, as a general rule workshop staffs have not been 
given quarters as most of the workshops are within reach of large 
towns. On some milways, however, a proportion of the workshop staff 
is provided with houses owned or leased by the railways. The Burma 
railway administration states that 78% of the workshop employeas at 
Myituge and 38% of the locomotive shop staff at Insein are so housed. 
On the Bombay Baroda &. Central India Railway 92 quarters have been 
provided in Bombay for the lower paid workshop staff and arrangements· 
have been made to lease from the Development Department certain 
chawls at Worli to accommodate another 400 workmen. Provision also 
exists for housing a "large percentage of the workshop employees at 
Kbargpur by the Ben"aal Nagpur Railway end at Golden Rock, Trichi
uopoly, by the South Indian Railway. The Bengal and NOlth Western 
Railway have a colony at Gorakhpur for men employed in the workshops. 
The Railway Board has ·recentTy re.ised it" policy in rpgard to the 
grant of free quarters and rent on state-aided railways. Under the 
new policy all future entranta, except men in inferior service, will have to 
pay rent. Further, each class 01 quarters i. pooled, and rent is assessed 
and levied at a rate calculated t<l yield not less than 4% on the capital 
cost of each class, excluding cost of land. This percentsgerepresents 
interest and costs of maintenance only, and depreciation charges will be 
met from general railway revenues. In actual practice the rent "barged 
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varies from 3 to 10% of pay, but on different railways it is estimated in 
different ways, sometimes on a 1I00r space basis, at other times on the basis 
of the employee's wage. No sub-letting is allowed but, where there is a 
shortage of quarters, the tenant sometimes shares his quarters with 
another railway employee. 

Scales of Accommodation. 
The scale of accommodation varies on different railways, but for 

the lowest grades of worker the standard is 1ll!ually one room of 90 to 100 
square feet, 'I verandah of 40 to 60 square feet and a courtyard about 100 
to 120 square feet. On certain railways the older types did not include 
courtyards, but we were informed that steps have been taken to addthese 
in most cases. One of the best types we have seen is at Golden Rock, 
Trichinopoly, where the South Indian Railway has adopted a new design 
which provides for a room of 155 square feet, a kitchen, courtyard and 
washing place. For skilled artisans on the same railway, the usual type 
includes two rooms with a total area of 190 to 220 square feet and a 
verandah of 40 to 50 square feet. On the Bombay Baroda and Central 
India Railway the artisan house is of an improved type, containing 
one main room, a courtyard, a verandah and a kitchen. Superior 
quarters are provided with individual latrines, but for lower grade 
quarters blocks of latrines are provided at a suitable· distance 
from the houses. All railway managements are agreed as to the 
beneiicial effects on the workers of ·improved housing conditions. 
Designs of staff quarters, though standardised as much as possible, 
Jl,re constantly being "ltared to meet the growing demands con
nected with rising standards of living, but many of the older types 
of existing buildings require to be replaced by houses more in keep
ing with modern standards. In spite of the large expenditure and the 
continual endeavours to construct additional accommodation in accord
ance with a pre-arranged programme, there is still a dearth of quarters on 
most railways. Whilst recognising that financial considerations enter 
largely into the problem, we hope that the Railway Board and the ad
,nmistrations will be able to arrange for increased provision of houses as 
-rapidly as possible. We were much impressed by the improved lay-out 
Jmd the generous accommodstion provided in some of the more recently 
.erected railway colonies and particularly at Golden Rock, and we are 
sstisfied that continued expenditure in the same directiou will prove a 
sound investment from every point of view. At the same time, we 
cOllSider that in the past too little regard has been paid to Iudian pr&
rereIlCea in the construction of railway. housing. The standard hlocka 
of brick quarters to be seen near most stations, even in rural areas, have 
a depressingly f'treign appearance and can hardly be regarded as hom .... 
We suggest that in future schemes the importance of building as far as 
possible in consonance with good local traditions should not be over
Jooked. 

Isolation in Industry. 

There is one feature of these somewhat isolated colonies which 
deserves attention. It is in many respeots desirable to build such 



HOUSING OF THE INDUSTRIAL WORKER. 

colonies somewhere in the vicinity of estab1ished towns, so that 
there may be opportunity of contact with others living in a differ
ent environment and in different spheres of life. When a commnnity, 
employed almost wholly in one industry, such as those at Khargpur 
and at Jamshedpur, is segregated far from other eommnnities and cut 
off from outside interests, an introspective' attitude gradually forces 
itaelf upon the residents and a warped outlook on life tends to develop. 
As .. result, these isolated commnnities only too often become active 
foci of discontent and disruption, even where general conditions of life 
are of a higher standard than those to which the members of the com· 
mnnity have been &OCustomed. This psychological factor should be 
taken into consideration in planning for future developments of this 
kind. . 

Local Self-Government. 

The creation and development of industrial enterprises has in 
some cases necessitated the leasing of extensive areas by employers and the 
provision of services, such as water, sanitation, housing, reads, lighting, 
etc., which under nonnal conditions are usually provided by local author
ities. In some of these industrial areas there is a large resident population, 
atJamshedpurforexample it is well over 100,000. So far no attempt has 
been made to institute a system oflocal self-government such as obtains in 
other parts of India. In the notified area a committee has been constituted 
of representatives of the two large industrial companies owning the works 
situated in the area, but the resident population is not required to pay taxes 
in respect of the services provided. At the Khargpur Railway Colony on 
the Bengal Nagpur Railway and at Golden Rock on the South Indian 
Railway,. the administrations have provided for the establishment of 
colony committees acting in an advisory capacity. These committees 
are composed of persons of whom some are nominated by the adminis
tration and others elected by the resident population. At Khargpur 
the colony committee levies a conservancy cess upon the residents. 
The principle of local self-government has been accepted in India, and we 
believe that in these special areas developments in this direction are 
required as a means of developing a sense of responsibility amongst the 
inhabitants. We recognise that, where the employer bears the full cost 
of providing services essential to tbe well-being of any community, th.,. 
facts of the case demand that an effective limit to the powers of any 
authority administering such area should be provided. We recommend 
that Government should give continued consideration to the problemB 
created in these special areas with a view to devising a system whereby 
the principles of local self~government may be applied. 

Responsibilif;y of Municipal Councils. 

One fact whioh stands out' from the outline we have given is that 
the action taken by the parties coneemed-employers, Government 
and local bodies-is in inverse ratio to their responsibility. Employers 
have done most; manicipal councils least. The latter are primarily 
reaponsible for the health of their citizens, and that responsibility cannot 
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be discharged in the industrial cities unless a vigDrDus attempt is made 
to impr.ove hDruring. We are not unmindful .of the difficulties in the way 
.of municipalities. Their resources are limited and the raising .of fresh 
t.axatiDn, particularly fDr the l}DUSing .of the wDrking classes, is n.ot a 
simple task in present cDnditiDns. The inactiDn .of most municipal 
councils refiects, we fear, only too accurately the apathy .of the bulk .of 
the e1ect.ors, and this apathy would, in many cases, become active opp",;
tion if taxation were enhanced to finance housing schemes- Further, 
municipalities have been ill-equipped on the executive side for attackill~ 
.such large and complex problems as thDse involved in the cDnstructiDn 
.of houses on a large scale; where they have comtructed any houses. 
their effDrts have been cDncentrated .on their .own emplDYees_ Again. 
it has to be remembered that the conceptiDn that the provisiDn .of 
good hDUSing is a duty .of the community is a compa':atively new 
.one in any country. and it wDuld be unreasonable to lay stress .on 
the failure to accept it in past years in India. We have, indeed. 
little desire to dwell .on the past and wDuld rather concentrate on 
what is possible in the future. But we must .observe that, quite apart 
frDm the failure to formulate and execute a cDnstructive hDUSing pDlicy, 
municipalities have generally failed to use their existing machinery 
and powers to cDntrDI the laY-Dut and erectiDn .of new buildings. To-day 
the erectiDnDf houses. which are nD better than the existing ones and which 
jn many cases are adding to the congestiDn, is being generally permitted. 

~ponsibilitr 01 Governmenls. 

Whilst the primary responsibility. as we have shown, rests 
"'ith municipal authorities, they are entitled to look for expert advice 
and Rtimulus from Government. It is true that, with the introductiDn 
.of the refDrms. GDvernment has been deprived .of effective powers for 
guiding the prDgress .of local self-government, and the Indian StatutDry 
CDmmi",iDn has already called attention to the" grave error" that was 
committed in failing to realise "the need fDr cDntroi by the provincial 
Governments .over local self-gDvernment authorities n. But we feel 
cDmpelled to express the opinion that many existing difficulties could have 
been aVDided if the develDpment of industrial areas had been given more 
Ilomideration at an earlier stage and if, from the beginning, it had been 
ll1ade clear that disorderly growth would not be tolerated. 

. _ ~ponsibilitr 01 Employers. 

AlthDUgh the main :responsibility for housing policy lies with 
GDvernment and the local bodies, industrial develDpment has withDut 
dDubt enhanced the diffioulties of the hDruring situation in nnmerous 
areas. Many emplDYers have realised the necessity fDr action, and in. 
fact have carried .out the great majority of the hDusing schemes so far 
put into .operation. Some .of the admirable schemes described ShDW 
what can be done where the desire to effect improvement exists. 
These have effected a great improvement in the standards of health and 
well-being of their fDrtunate occnpants, whilst employers must also have 
realised the economio advantages Dbteined from more oontented labour 
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forces, through an increased efficiency and consequently a gre&ter capacity 
for output. It is obvious, however, that so far only the fringe of the 
problem has been touched. With the best intentions industrial concerns 
have been unable to proVide for more than 10 to 40% of their 
<!mplovees, and it is unlikely that even the most prosperous industries 
could house all their workers without the active assistance, both financial 
and otherwise, of Government and municipal authorities. It must also 
be remembered that the accommodation provideti by employers is in 
niost cases given rent free and, even where rent is charged, a direct 
eeonomic return is seldom obtained on the eapital outlay. 

Jo-operation. 

Important causes contributing to the present situation are the 
lack of co·ordination between the pacties concerned and the apparent 
doubt as to where the responsibility should lie. The efforts made by 
some employers seem to have encouraged a tendency to leave the 
whule problem to them, whilst some municipalities tend to look to 
Government to raise, frcm the people as a whole, funds which should 
be found locally. The position demands immediate attention, not only 
from Governments and local authorities, but also from organised industry 
and the public, since all are deeply concerned. We consider that, in the 
first pIa<:e, every provincial Government should take the initiative by mak
ing a survey of its urban and industrial areas in order to be possessed of 
exact information as to their most urgent needs. Each Government 
should then arrange for conferences with all the interested parties in 
order that decisions conld be taken in regard to practicable schemes and 
the methods by which their cost could be shared. We support the re
commendation made by the Indian Industrial Commission that local 
authorities should be responsible for the proper development and lay
out of industrial areas and for the provision and maintenance of proper 
sanitary conditions. We believe that many industrial concerns wonld 
be prepared to co-operate with the authorities in schemes in which the 
financial burden was shared. Where snitable Government land is avail
able, we think that Governmente should be prepared to sell or lease it to 
those who agree to build houses within a specified period. The fact that 
many employers have already spent large sums in providing decent 
houses for their own workers suggests that this method would succeed, 
for it need not be anticipated that in the future employers will prove 
less public-<!pirited than in the Past. In order to encourage their activi
ties in this direction and to relieve them of at least part of the burden 
they have assumed, we consider that Governments shonld announce their 
willingness to subsidise, in this or in other ways. housing schemes ad
vanced by employers after these have received their approval. Such 
action neither removes responsibility from the Government or from public 
authorities nor prevents them from taking independent action. At the 
same time it would ease the burden, particularly in the smaller industrial 
areas, and wonld promote that combination of public and private effort 
withont which it will be impossible to make progress. The whole 
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question depends primarily on whether Government is able to assist, for 
the cost involved is the crnx of the whole position. 

Government Aetioa. 

We have already stressed the necessity for the formation of a 
IliDistry of Health in each province and for the passing of a comprehen
live Public Health Act. By the passing of 8l1itable legislative mlllllltl1'e8 
Government would find themselves in a much stronger position to deal 
with the present impasse and would he able to enforce action on locsI 
authorities who were unwillillg to respond. For the control of housing, 
the Ministry of Health should lay down minimum standards in regard 
to floor and cubic space. ventilation and lighting, and these standards 
should he incorporated by alllocsI authorities in their building bye-laws. 
The provision of water supplies, drainage systems and latrines for work
ing class housing schemes should also be governed by regulations drawn up 
by the Ministry. Without these necesssry safeguards, new housing 
schemes would speedily reproduce the very conditions they were intended 
to remove. The prepa.ration and issue of model bye-laws by the Ministry 
of Health would be of great essistance to local authorities, and Govern
ment" should insist on their adoption, with modifications necessitated by 
local conditions, within a specified period. In order to aesist employers 
and others desirous of building working class houses, Public Health De
partments should also prepare plans, with approximate costs, of different 
types of houses, and he available for advice, thus preventing expenditure 
on schemes which do not conform to recognised health standards. 
We suggest that, in future. type-plans should provide more than the 
lingle room which for so long has been considered adequate for the 
average worker. The addition of a small room for storing utensils and 
for cooking and waehing should be considered a necessity rather than. as 
at present, a luxmy, and a verandah in front would give the worker and 
his family the much appreciated privaoy so seldom obtained at present. 
Similarly, plans of approved types of latrines should be made available, 
and no housing scheme should be considered complete unless a sulIicient 
Dumber of sanitary conveniences are included. 

Town Planning Acts. 
Consideration must now be given to some of the additional 

legislative measures which Governments might use to secure further 
advance. The Town Planning Act is a British legisIstive measure which 
has proved of considerable value in the development of housing schemes. 
So far, the Madras Presidency is the only province which has placed such 
an Act on the statute book, but apparently there has been considerable 
reluctance on the part of municipal councils to make use of the 
powers oonferred by it, whilst the Provinoial Town Planning Fund, the 
creation of which is provided for in the Act, has not yet been oonstituted. 
It is true that extension schemes have heen planned in Madras City and 
in one or two other towns ; in sever," municipal areas oivio surveys have 
been considered or undsrtsken, but so far little or no amelioration ol the 
housing conditions has been efIected. If the present Act is ineftective. 
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the earliest opportunity should be taken to make it an adequate weapon. 
In lIengal and lIombay Presidencies particularly, Town Planulng Acts 
are nrgently required and we believe that in other provinces this form of 
legislation would be found useful. These Acts should provide for the 
acquisition and lay-out of suitable areas for working clsss popui&tioll8 
and for the opening up and reconstruction of congested and insanitary 
areas.. Schemes approved by the Ministry of Health should be eligibla 
for Government grants and loans. Other sections of the &aIDe Acts should 
deal with the "zoning" of industrial and urban towns, whereby in 
future the erectioll of new factories or··other industrial. concerns can 
be prohibited, except in areas specially allotted for industrial. develop
ment, and other areas can be reserved for industrial ilousing schemes. 
The principle of zoning has been applied with advantage in other coun
tries and its early application in India would prohibit for the future the 
haphazard growth which has SO much enhanced town-planning diJIi
oulties. Other provinces might well follow the example-of Madras by 
appointing a Director of Town Planning SO that expert advice might 
lie available, not ouly to local authorities, but to leaders of industry. 

Improvement Trusts. 

In IIOme of the large centres such as Bombay, Calcutta and 
BangOOJ;l, Improvement and Development Trustshave done valuable work 
in opening up congest4d areas, in re-p1anning those under reconstruction 
and in preparing new areas for housing schemes. Such bodies are usually 
provided with full powers to acquire land for these purposes, but so far, 
except in Bombay, they have attempted little in tha way of providing
working class housing. Apparently, private individuals and local autho
rities were left to provide the houses after sites had been prepared. The 
re-plaDDing and rebuilding of IIOme of the smaller slums can be dealt 
with in-this manner, but we consider it. to be the duty of every Improve
ment Trust to provide housing for the working clssses and recommend 
that teis should be a statutory obligation. The Cawnpore Improvement 
Trust and the Rangoon Development Trust are two examples which may 
be quoted in support of this recommendation. In both these cities the 
Trusts have done admirable work in opening up and developing areas 
BU.itable for housing, but there is IIOme reason to fear that one result of 
their activities has been to increase overcrowding, particularly in those 
areas where congestion waS worst. Moreover, in certain cases there 
seems to be !&ck of co-operation between Municipal Councils and Im
provement Trusts. It should be possible for the latter to .provide land, 
roads, sewers and sanitary conveniences ~or new areas where loans 
have been raised, but the cost 01 street lighting and water mains 
should be met by the Municipalities in the same manner as for other 
areas within municipal limits. So far as existing slums are concerned 
Municipal Councils need not acquire the land as they have the power to 
<lOndemn houses unfit for human habitation. Improvement Trusts can 
acquire a whole area, develop it and lay it out. These different methoda 
are applicable to different cases, but we believe that progress will only be 
made possible when th~ bodies co-operate whole-heartedly with each 
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other and with G"overnment and employers, each bearing its own .harE 
of the burden. As regardS the housing sitnation in Bombay, it is worth 
considering whether action should not be taken to condemn the old in· 
sanitary clwJwls in the mill areas 'in view of the fact that alternative 
accommodati'lIl has already been provided. This would receive addi· 
tional justification if the improvements we have suggeSted in respect of 
the newer clwJwls were carried out before the demolition of the older ones ; 
efforts might then be made to encourage particular communities to 
migrate. We have been informed that the question of establishing an 
Improvement Trnet for Rowrah, with similar functions to the Calcutta 
Improvement Trnet, has recently been under consideration. The task 
of improving the housing and health conditions in this municipal area is 
80 heavy that we have no hesitation in expressing the opinion that the 
establishment of such a body is a matter of urgent importance. The 
industrialisation of this town has developed to such an extent that there 
can be little doubt that the sale or lease, of new sites on acquired lsnd 
would bring in a considerable annual income, although here also assist
ance would have to be given by Government in the form of loBUS. No 
Improvement Trnet can be expected to finance schemes of the magnitude 
of those required in towns like Howrah, Ahmedabad, Cawnpore and 
Rangoon without being pOllSesSed of an adequate annual income. If an 
li!lprovement Trust is properly organised, however, it should not be a los
ing proposition, although it naturany requires initial financial BSBistsnce in 
the form of loans. We were particularly struck with the position in 
Cawnpore. Here the Trust, although it could aequire lsnd for improving 
roads and for driving through new rQBds, was apparently unable to BC

quire the adjoining land, the value' of which was greatly enhanced by its 
efforts. The effect was to enrich the slum owner, who contributed nothing 
to the improvements, while the Trust was deprived of a valuable source 
of income. We recommend that in all cases Improvement TrUsts and 
similar anthorities should be plseed in a position to recoup themselves 
from the enhancement of lsnd values which results from their effohs. . 

Laud AcquisitiOD, Act. 
We received considerable evidence indicating the serious difli.

cuIties experienced in ,connection with the aequisition of land for 
housing schemes initiated either by Ioeal bodies or by industrial 
employers. In a number of instances brought to our notice land emi
nently suitable for the development of housing schemes had been held 
at ransom by the owners, fantastic values heing placed upon it as a 
result of the construction of factories and other industrial concerns 
in the neighbourhood. The Land 1\cquisition Act gives powers to Gov
ernment to acquire land only when, after enquiry, it is satisfied that the 
lsnd is required " for the-construction of some work .. and that .. such 
work is likely to prove useful to the publio ". What is or is not likely to 
prove useful to the publio is a matter which rests entirely with the local 
Government. These powers are apparently intended to cover a larger 
variety of objects than those included in the definition of .. publio utility" 
contained in the Act of 1863. In praotice, however, they are rarely put 
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into operation; and, judging from the purposes for which they have been 
used from time to time, tbere appears to be considerable uncer\<'\inty 
&S to the class of ca.ses to which they should properly be applied. Several 
applications from large industrial concerns in Bengal have been rejected 
within recent years, because Government was adviBed that these did not 
come under the definition laid down in'Section 40 of the Land Acquisition 
Act. In their report the Indian Industrial Commission recommended 
that ,the local Government should aequire land compulsorily from pri
vate persons on behalf of an industrial concern, if certain conditions were 
satisfied. Discussing the question of industrial honsing, the Commission 
also recommended that Government should use its power to acquire land 
on behalf of employers for the housing of labour subject to certain safe
gnards and that, at the cost of Government or the local authorities, land 
might also be a.equired and leased to employers at easy rates 'for the 
same purpose. We eonsider that, where employers are willing tocons
truct houses for employees, they should be assisted hy Government to 
a.equire the necessary building land, provided that the schemes have 
the approval of the Ministry of Health. We therefore recommend that the 
Land Acquisition Act be 80 amended &S to provide that the housing of 
,labour shall be deemed to be a work likely to prove useful to the public 
and that the definition of .. Company" be so modified as to include in
dustrial eoncerns owned by individuals or associations of individuals. 
These modifications do not seem to us to involve any change in the 
principles of the Act. . 

Ch~ Types 01 Housea. 
Some of the type plans used by employers and others seemed 

to us to be unnecessarily expensive and, &S it is of first importance to 
_ conserve financial resources, every effort should be made to evolve 

cheaper types. Acceptable designs will naturally vary from plaQl> 
to pla.ce according to the customs of the people, but experiments 
with difterent plans and materials cannot fail to prove advantageous. 
We have in mind the experiments carried out by the Empress Mills in 
Nagpur under the supervision of their welfare ollioer. There it has been 
demonstrated that two-roomed houses of suitable size, with adequate light 
and ventilation, can be eonstructed at a 'cost of Rs. 350 per unit. The 
development 01 schemes of these cheaper types would make the provi
sion of deoent workers' houses a much less remote contingency than 
it otherwise seems. In order to stimulate interest and to explore 
the best types, Government might consider the possibility of offering 
prizes for plans and specmcatioDll of working class houses, costing not 
m!>re than a fixed amount. 

Co-operative Building Societies. 

A housing society on oo..oper&tive lines is being started by the 
management of the Calico Mills in Ahmedabad, the wOl'kers' share of 
the cost being advanced hy the Company. Generally speaking, however, 
few attempta have been made to use eo-operative building societies &S so 
means to provide additional housing for the working classes. An 

vi 
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approach to the question along theae lines woJJld not only provide sani
tary houses and remove congestion, but foster thrift and self·reliance 
among the workers. For eJ<llJIlple, Governments and local authorities 
could encourage the formation of co· operative building societies by per· 
mitting recognised societies to build in al'el'S already laid out and pre· 
pared for homing schemes. Employers willing to improve the homing 
conditions of their own workers might also assiRt in their development. by 
granting loans, by giving subsidies or by the""",lves carrying out part of 
the work of con~lction. The best results are likely to be secured by 
joint action. 

Erection of Houses by Workers. 

When suitable areas are cleared, provided with sanitary re
quirements and water supplies, and the land made ready for building, 
the public authority responsible might build plinths and then lease out 
the sites to workers, permitting them to erect houses to their own design 
under the minimum of supervision. A certain degree of supervision is 
essential in such cases. We found a scheme of the kind where loans we ... 
made to workers for the building and repair of houses, but no control W88 
exercised regarding capacity, dimensions and materials, so that prevail· 
ing bad conditions were perpetuated. We suggest that such schemes 
would be greatly improved if specifications were incorporated in the 
agreement under which a loan is made. Under sintilar arrangements 
it might also be possible to provide houses for workers on a hire-purcbase 
system. We were impre.'<led with the p"""ibilities of the scheme on 
these lines evolved by the Emp,""" Mille in Nagpur, and we suggest that 
a wider use of this method might be considered by public bodies and by 
employers. On occasion it might be poSl!ible to open up land and permit 
workers to construct their own dwellings on plinths provided by the 
Iooal authority, but here also municipal health departments shonld 
effect general supervision and insist on compliance with minimum re
quirements. A similar scheme h88 been put into actual practice 
in Jamshedpur. Roads have been laid out on an hexagonal plan 
in such a way 88 to leave abundant open spaces, and plinths are 
provided on sites arranged in groups to meet the customs and desires 
of different communities. This plan is only pOSl!ible where building 
land is plentiful, but it is one which incorporates features with which the 
workers are familiar and is, therefore, the more likely to meet with 
sue"",",. Provision haa been made for echemes of the same kind by 
several railways. Subordinate staJfs are allowed house-building advances 
amounting to 12 months' pay to enable them to build houses for them· 
selves. This facility, however, is not utilised to any great extent because 
of transfers and very rarely is it used by the lower·paid staffs. 

Workers' Outlook. 

We are aware of the workers' present shortcomings in respect of 
.anitary habits, but we feel that little attempt has been made in the past 
to assist them ~ reaching a higher standard. It has been suggested 
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to-us that the Indian worker is generally contented with his lot and views 
with suspicion any attempt to improve his ciroUlIll!tances; hut the keen 
competition which takes place for any vacancy in the houses provided 
by employers indicates that his desire for a sanitary and decent house 
and an improved standard .f living is greater than is generally realised. 
There is also evidence that he is willing to pay something for decent 
quarters. Although verandahs and courtyards are rarely found, except 
in the organised settlements, the general preference of the worker is 
for the type of honse where such additions are available.' The verandah 
afiords shelter in the hot weather and the rains, and, being open on at 
least one side, enables the worker to live a partly open-ail: life. The 
courtyard ensures privacy without the denial of fresh air and sunshine, 
and the two together help to some extent to reproduce village charac
teristics. One of the Cawnpore schemes for the betterment of housing 
conditions took due notice of these predilections and to that extent, 
if for no other reason, is deserving of commendation. 

Action by Municipal Councils. 

The necessity for additional legislation need not delay action by 
municipal councils and much preliminary work can and ought to be 
undertaken by these bodies. In the first place, ouly a minority 
have 80far -appointed qualified health officers and this defect should 
be remedied at the earliest possible - opportunity, whilst municipal 
Ilea.lth organisations should also be improved and strengthened. 
Secondly, aU bye-laws and regulatiQ9l! dealing with hea.lth, housing 
and sanitation should be revised and brought up to date. Under 
the existing law the duty is given to municipal councils of framing 
bye-laws on such matters, but instances are not wanting where these 
kave never been prepared, and efficient enforcement of those in exis
tence has rarely been practised. It should b. the duty of the health 
officer, under idstructions from his council, to see that all bye-laws are 
impartially and vigorously applied. In particular, aU applications for 
penniBsion to erect new bnildiuge or to alter existing ones should be closely 
8Cl'Iltinised in order to ensure that the grant of permission will not result 
in inereased congestion. This policy should be pursued, not merely 
in respect of dwelling houses, but also in respect of factories, work
shops ,,!,d all other buildings, It should also be possible to proceed 
with the prepamt.ion of plans for the improvement 8Jld extension 
of areas set apart for housing schemei; this is of special importance 
where existing industries are growing and new industries are being 
established. There is every reason for. hoping that Indian industry 
will make a snbst8Jltisl advance in the future, and a little fore
thought now may prevent grave evils in yoors to come. We recognise 
that in all these matters progreSs will not be easy until the social con
science has been aroused. But we believe that the presence within 
municipal coullCils of even a few leaders determined that these bodies 
should accept responsibility would exercise an important influence in 
making the community face the situation. 
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COIlelusioa. 

We do not claim to have prescribed in this chapter for all the evils 
associated with housing in the crowded urban and industrial areas, but 
we believe that, by a combination of the methods we have discussed, many 
of the worst features now in existence could tJe greatly improved or even 
eliminated. There can be no doubt that action is urgently necessary to 
counteract the serious effect on the health of the workelll for which present 
conditions are responsible. Evidence is not lacking that part of the 
labour unrest 'which has characterised industrial development during 
recent years is due to the realisation, however. vague, on the part of the 
worker that hi. standard of living is too low and that he can never hope 
to raise that standard until his home provides him with a degree of com
fort which is at present beyond his reach. This awakening sense might 
well be used to give him a truer understanding of what can be done to 
place him in more sanitary surroundings and what he can himself do to 
further that end. Much thought, energy and money will have to be 
expended before an appreciable advance can be effected, but of the 
nrgent neceasity for such advance there can be no question and every 
humanitarian instinct should compel a united· and continuous effort to 
that end. . 



2911 

CHAPTER XVI.-WORKMEN'S COMPENSATION. 

The Existing Law. 
Proposals for a Workmen's Compensation Act were first pub

lishedby the Government of India. in 1921 and met with general support. 
A committee which included persons representing the views of employers 
&lid workers met in Simla in 1922 and, with the a.ssista.nce of the .... plies 
received to the Government of India.'s circular letter. on the subject, 
prepared the main framework of a measure. With minor modifica.tions, 
their conclusions Were embodied in a bill introduced in the Legis1ative 
Assembly in tha.t year. The bill, after being circulated for opinions, wa.s 
considered and modified by a Joint Select Committee of both houses of 
the India.n Legisla.ture, aud was subsequently passed, with a. number of 
minor amendments in the spring of 1923. It came into efiect on 1st 
July 1924. Excluding verbal -corrections, the Act has been twice 
amended. In 199..6 an unimportant modification was made in order 
to render possible the ratification of an International Labour Conven
tion, and in 1929 several amendments were made. These were designed 
to remedy adlnitted defects or to embody improvements of a. non-con
troversial character. They did not involve any change in the main 
principles of the Act or in its more important features. 

Proposals for General Revision. 

At the time when these a.mendments were mocted, the Govern
ment of India also raised, in a circular letter, the question of a more 
general revision of the Act. They observed that the Act was admittedly 
an experimental measure, and that many of its features owed their 
origin more to a desire to minimise the difficulties attendant on the intro
duction of an entirely new measl,lre than to any belief in their permanent 
value. And, in inviting suggestions for the improvement of the Act, 
they formulated a number of proposale and questions covering the more 
important points wbich arose in this connection. Copies of the cir.cular 
and of the numerous replies which the Government of India. received 
to it were supplied to us and have been of grest assistance. 

Character 01 the Act. 
Wnile the Act foUows the British model in its main prineiple and 

a number of its provisions are directly borrowed from British legislation, 
it possesses important distinctive festor!"'. The main difierence lies 
in the ememe rigidity of the Indian law; The attempt to leave 8S few 
openings for disputes as possible has resulted in a code which ie necessarily 
arbitra.ry in its operation in particular ca.ses, but we are satisfied that, 80 

far as workmen are concerned, the adva.ntages gained greatly outweigh 
the disadvantages. The inelastic character of the India.n Act ie 
specially marked in respect of the scales of compensation, and while we 
consider that these scales should now be modified, we regard it 88 

important that tl-e .. .xisting preiision of the seRies should be conserved., 
Another festore of great importance is the l'<'Serva.tioll of the settlement 
of disputes to speciallY appointed commissioners, who are entrust
ed with wider powel'1l than those granted to civil colll'ts, anq 
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wh0S8 procedure is specially prescribed. From their decisions 3U 

appeal is possible only in particular cases, and to the High Court alone. 
In a number of other directions, which will be evident from the discussion 
of the detaile of the measure to which we tum later, the Act contains 
provisions in some casee of a novel character, designed to meet the 
peculiar conditions of Indian labour. ... 

Working of the Act. 
The introduction of the bill was attended by considerable 

apprehension; the measure was one of a type entirely new to India 
and the migratory character of Indian industrial labour, the comparative 
paucity of medical aM ineurance facilities and the strong tendency to 
litigation appeared to raise problems which were much less serious in 
the countries on whose experience the legislature had to proceed. But 
the fears expressed when the bill was under consideration .have beeJl 
nnreaIised. The Act has proved remarkably smooth in its operation, 
litigation has been confined to most reasonable dimensions, and compensa
tion has been secured for a large and increasing number of workmen with 
a comparatively BlllBIi amount of expense and delay. So far as the ad· 
ministrative point of view is concerned, th""" is much to support the 
opinion of the Bengal Government that the Act has been an "unqualified 
success" and the fact that it has been largely followed in an Act passed 
in theFederated Malay States confirms the view. generally held of it in 
India. In one important respeet, however, we regard its success as 
incomplete for it is evident that, up to the present, workmen, and to .. 
less extent their dependants, have not taken full advantage of the 
benefits conferred upon them by the legislature. We shall revert later 
to this qnestion and merely note here that the comparative paucity of 
smaIl claims under the Act has facilitated its operation during the earlier 
years and that this feature cannot, and Should not, be permanent. 

Causes of Success. 
Such success as the Aet has had must, we think, he attributed 

in the main to its extreme precision and to the special machinery set up 
for ite administration. But the attitude of many employers and of 
a number of sympathisers with labour has been an important con
tributory cause. The larger employers, with whom the Act is at presentc 
mainly concerned, have generally Shown great readiness to comply 
with its provisions, and have been reluctant to contest cases. Insur
ance orgimisations have bean of grestassistsnce, particularly in the large 
cities,and one of the most important employers' associations has beeD 
successful in operating a system of mutual insurance. On the otheJ' 
side, although the majority of trade unions have not yet reaIised the op
portunities of useful work which the Act affords, some of them have done 
what they could on bShaif of workmen; and their efforts have been sup
plemented by other sym.P"thisers including, in at least one centre, a group 

.of lawyers undertaking cases without remuneration. 
Workmen Covered. , 

Passing to"a more detailed consideration of the Act, the fust and 
perhaps the most important question which arises is that of the persona 
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who should De entitled to compensation. The Act, as origin&lly passed, 
aimed at the inclu.ion ouly of workmen whose occupations were hazar
dons and who were engaged in industries which were more or less organ
ised. Thus the Act covered workers in alt but the smallest factories, 
in mines, on the railways and tramways, on certain types of building 
work, and in certain less important branches of employment. Power 
was given to the Government of India to include by notification any other 
classes of workmen who were employed in occupations declared to be 
hazardous; but both in the notifications BO issued and in the amend· 
ments to the schedule of "workmen" made by the legislature in 1929, 
the two conditions of organisation and hazardons employment have been 
generally observed. 

Objections to Limitations on Classes of Workmen. 

There are obvious objections on the ground of logic to both of 
these criteria and, indeed, to a1moot any other limitation on the class"" of 
workmen who should be included. The eliects of an accident upon .. 
workman or his dependants bear little relation to the n&ture of the es
tablishment in which he has been employed; the employer, unless he is 
connected with his workmen by family ties, is more likely to give com
pensation without being compelled to do so if his establishment is .. 
large one. And wbile it is true generally that accidents are more frequent, 
in organised industry than in other occupations, there are branches of 
employment which are not organised, bnt which are distinctly hazardous. 
Further, the fact that an industry is not hazardous, i.e., that accidents 
in it are infreqllent, in no way mitigates the elIects of an accident when it 
does occur; if a worker is killed in a non-hazardous occupation, his 
dependants suffer no less hardship because the aocident was an unlikely 
one. 

Objections to Jncludjng all Workers. 

At tho same time, in the conditions at present prevailiog in 
India, there are valid objections to the adoption of an all·embracing 
definition of " workman". For·the mere enactment of .. law giving 
all employees the right to claim compensation would certainly fail 
to prove eliective, unless some form of compulsory insurance Were 
adopted, and we do not think that, in present circumstances, such a step 
is reasonably practicable. The expense of collecting premia from a 
large number of small rural employers, most of whom carryon 
their work far from any important centre, would necessitate charges 
much higher in proportion to the risks involved than those at present 
levied from tho large employers; and it would be almost impossible to 
secure eliective administration of the Act." Further, while a universal 

*Mr Joshi and Diwan Chaman Lall desire to call attention to .. 
scheme dealing with the control and administration of Workmen's Com
pensation furnished to the Commission by the Generul Council of tha 
British Trades Union Congress and recommend to Government that tha 
acheme be examined with a view to its possible al'plication in India. 
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extension of the law might ha'Vll the effect of securing compensa
:tion for some persons· who otherwise would not receive it, we think 
:the legislature should not confer rights on a large cIa... of, persons 
'IUlless these rights can be 'made generally effective. Moreover, pro
vision for compensation is not the only benefit Howing from workmen's 
.compensation legislation; it has important effects in furthering work on 
:the prevention of accidents, in giving workmen greater freedom from 
.anxiety, and in rendering industry mOle attractive. But in present 
.conditions in India, none of tjlese advantages is likely to be secured 
in many, perhaps most, of the unorganised branches M employment 
by a general extension of the law. Finally, having regard to the 
large number of possible claims under the present Act that are not 
preferred, the administrative machinery cannot be regarded as having 
;been fully tested as yet. 

A Scheme of E:denaion. 
Whill' these con..iderations have led us 'to the conclusion that a 

cI!"neral E':<tension of the Act is not praet'oable, they do not preclude a 
Bllbstantial en largemont of the number of persons covered by the Act, 
In particular, the objections to a whole .... lc e:<tension cannot be urged 
against the inclusion of non-hazardous employment of an organised 
.character. Such an extension should involve no serious addition to 
the burden of administration, while il; would have the effect of giving 
to a large number of person.. protection against the results of accidents 
which, if they are comparatively infrequ~nt, eM cause no less distress 
.,n this account. Further, the Act at present is not rigidly eonfined in 
ita scope to those engaged in fully organised branches of industry. It 
aimed at the inclusion of industries which are more or less organised, 
but some of the establishments which come within its ambit have little 
mganisation. We consid~r that a gradual e:<ten.ion in this direction is 
desirable, particularly where unus",,1 hazards are involved. To sum np, 
we consider that the method of advance ~hould be to include first 
workers in organised branches of industry, whether the.qe are hazardous 
or not, and secondly to extend the Act gradually to workers in less 
organised employment, beginning with those who are SUbjected to 
most risk. The recommendations whi~h follow aim at the inclusion 
.,f as many as possible of the first group of workers and of 
some who fall within the second group. Thereafter we consider that 
the powers conferred upon the Government of India in Section 2 (3) 
.,f the Act should be used to,secure the gradual inclusion of further 
branches of hazardous employment. The experience so gained should 
be of assistance in determining, at a later stage, whether further large 
ntensions of the Act are desirable. ," 

Expansion of Existing Classes. 
Applying these general considerations, we proeeed to itidicate 

.some classes whose immediate inclusion seems desirable, and we deal 
first with ROme sections of industry which ar~ mentioned in the Act. 
In respect of factories, the Act at present applies ouly to factories aa 
defiued in Section 2 (3)(a) of the Factories Act. It thus excludes factories 
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notified by the local Governments under Section 2 (3) (b). SuggestioDli 
have been made to us that these should also be included. But we do not 
ihink that the question of the inclusion of factory workers within the 
!!COpe of the Workmen's f',ompensation Act should be bound up with 
that of bringing these factories un<ler the Factories Act; it is prefer
able that the factory workers to whom the fomier Act applies should be 
clearly sj>eC\fied as at present. We recommend the extension of that 
Act to f"etories using power in aid of a manufacturing process and em
ploying not less than 10 persons on anyone day of the year and also to 
factories carrying on manufacturing processes without the use of power, 
if not less than 50 persons are employed on anyone day. In the case of 
mines, the Act at present applies to all mines subject to the operation 
of the Mines Act. This provision is open to the objection referred. to 
above in the case of factories, for it is possible for the Government 
of India to exclude any mines or classes of mines from the operation 
of the Mines Act. The effect of exclusion, which may be necessitated 
by administrative considerations applicable soleIy to the Mines Act, is 
to deprive workers of their right to compensation. We recommend, 
therefore, that the Workmen's Compensation Act should apply to workers 
in all mines except those open quarries in which less than 50 persons are 
employed and in which no explosives are uSed. This last qualification 
is advisable, because the clause relating to blasting operations might be 
regarded as covering only those engaged in such operations. and not all 
who are liable to be placed in jeopardy thereby. In respect of dock 
workers, we recommend an extension of tbe definition to cover all classes 
of workmen employed in docks. In respect of oilfields the definition, 
which is apparently intended to exclude non-hazardous employment, 
should be eularged by the excision of the specific occupations given in the 
clause relating to the industry. In the clause relating to building work, 
we recommend the exclusion of the reference to industrial or commercial 
pnrposes and the inclusion of all permanent bridges. Even with these 
extensions, the Act would fail to include a large number of workers 
engaged in building and other outdoor constructional work who satisfy 
both the criteria originally laid down, and the application of· our 
methods will involve a large extension. We deal wjth further elasses 
of such workers later. 

Seamen ani! the Act. 

The case of persons employed on 8hips requires fuller considera
tion. The Act .t present applies only t<l those engaged on Bea-going 
ships registered under Indian Acte, on the larger coasting ships registered 
under those Acts and on the larger inland steam vessels. The great 
majority of Indian seamen, however, are engaged on ships registered 
outside India, and mainly on British ships. These have no statutory 
claim to eompeusation under the Indian Act; but they have the 
protection of the British and other Workmen's Compensation Acte. It 
is, however, in most cases a difficult matter for them to avail them
aelvee of this protection. and their dependants find it even more diffi
cult. For example, if a seaman i. killed while engaged on;' British 
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ship plying between Calcutta and the Far East, and compensation 
is refused, his dependants must prosecute the claim in Great Britain. 
This difficulty has been to some extent overcome by an arrangement· 
in which practically all the . shipping companies employing Indian 
lascars have oo-operated. Under this arrangement, the shipowner 
and the seaman, at the time of signing the nrticJes, enter into an 
additional article of agreement by which, in the event or accidents, 
compensation in accordance with the Indian Act can be claimed by 
&eamen who do not prosecute claims elsewhere, and the Commissioners 
under the Indian Act are accepted as arbitrators in the event of disputes. 
On the whole, this a.rrangement a.ppears to have worked smoothly but 
it cannot be regarded as entirely satisfactory. In the first place, it is 
apparently within the option of the shipowner to· refuse to enter into 
the agreement. In the second place, according to our information the 
agreement does not give the dependants a legal claim, although employem 
have not taken advantage of this loopbole. Finally, the proceed
ings of Commissioners are not proceedings under the Indian Act,. and 
various safeguards in the Act and Rules, such as the provisions relating 
to appeals, a~!nents, etc., are inapplicable. 

Further Protection for Seamen. 
It is not possible, by means of the agreement, to place a seaman 

iaprecisely the same position as if he was included in the Indian Act; but 
eertain defects in th .. present system can be removed. We recommend 
that steps he taken to ensure that dependants are capable of enforcing 
the agreement. We also consider that steps should be taken to ensure 
that all shipownera engaging Indian seamen shan enter into the agreement. 
We understand that the Indian Government has power to insist npon 
this. The only point to consider is the propriety of exercising compulsion 
so long as there is a possibility of a double claim, i.e., a claim und~r the 
agreement and a subsequent claim in Britain or elsewhere under the law 
applicable to the ship. Perhaps there is no practical force in this objec
tion, for it may be assumed that Indian seamen and th.ir dependants 
in Indi" would ordinarily be quite unable to pursue cbums in Britain 
or elsewhere, and even if they did, any amount . already paid would 
presumably be set off against the claim by the British or other court. 
But we may suggest that before making the agreement compulsory, 
Government might ·ascertain whether, in fact, there have been any 
double claims, and whether the danger of double recovery is .. real one 
in practice. The extension of the agreement will not be completely equi
valent to bringing Indian seamen under the Indian Act, and Indian __ 
men are n .. turally anxious that this Act should be extended to them while 
serving on any ship. But it i. a general principle of international law that, 
on .. ship belonging to a particular country, the law appIicable while on the 
high sea8 i. ~ of that country and those who embark, whether ... 
seamen or era, on foreign ships go outside the protection of their 
own laws for he time being. This principle can, we understand, be 
modified by r~:",1 arrangemente betw&en the countries concerned. 
In the present '\ the country principally concerned is Great Britam 
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as the great majority of Indian seamen serve on British ships. 
We recommend that the possibilities of giving Indian seamen the right 
to compensation, while serving.on ships registered outside India, should 
be further explored by the Government of India and the Home Office. 
Special attention should be given to the possibility of extending the 
Indian Act to Indian seamen while serving on' aU ships within India's 
territorial waters and on British ships engaged in the coastal trade of 
India. The endorsement by the recent Imperial Conference of certain 
recommendations made in 1929 by the Conference on the Operation of 
Dominion Legislation and Merchant Shipping Legislation gives some 
reason for hoping that an advance will be possible in this direction. 

We also recommend the reduction of the limit of tonnage for 
sea-going and coasting ships to 50 tons. We consider that the time 
is now ripe for the inclusion of more persons employed on inland vessels. 
The Act might safely be extended to cover those employed on all 
inland vessels propelled by steam or motor engines and also to the 
more important pnblic ferry-boats not 80 propelled. 

Fresh Classes. 

Paasing to occupations which are not mentioned in the Act, the 
largest dass whose inclusion we recommend consists of workers in organis
ed plantations. The' limit should be set at plantations employing not 
less than 50 persons on anyone day, and our recommendation is limited 
to workers in tea, coffee and rubber plantations and plantations run by 
Government. We have not sufficient knowledge to judge of the extent to 
which it is desirable to inclnde the employees of the larger agricultural 
employers and those employed in reserved forests, and in any case a dia
cussion of this questio~ would t<md to take us outside our t<ll1US of refer
ence ; but the point deserves examination. 

The development of motor transport on an organised scale has 
gil'enrise to another class of workers whose inclusion is necessary. We 
recommend the inclusion of all per.ons engaged in the operation and 
maintenance of mechanically propelled vehicles which are maintained for 
the trsnsport of passengers or for commercial purposes. 

We have already referred to outdoor constructional work. Here 
a further immediate extension is desirable. and we recommend the in
clusion of workmen engaged in the construction, maintenance or demoli
tion of oanals, sewers, public roads, tunnels and aerial ropeways and 
pipe lines for the supply of gas, water or oil. Workers similarly em
ployed in connection with dams, embankments or excavations should 
also be included: we suggest that at present a h'light (or depth) of 20 
feet might be a suitable limit. Finally we recommend the inclusion 
of persons employed in connection with the generation and diatribution 
of electrical energy. • 

Numbers Involved. 

The inclusion of the classes which we have indicated, rather than 
defined, in the preceding paragraphs will have the eflect of adding 
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perhaps 2,000,000 workers to the number (estimated at 4,000,000) already 
include.<!. But the increase in the number of possible claims will be by 
no means proportionate. We desire to l4'iterate that the extension of the 
Act should Ilot cease, or be suspended, with the inclusion of these classes : 
and we hope that, as in tha past, the Government of India will continue 
to add fresh classes as ~er experience becomes availeble. 

Qualifieations of Definition of" Workman ". 

o Before leaving the question of the definition of "workman ", 
IIOme comments most be made on the general qualifications of' that de
finition. The exclnsion of the armed forces of the Crown is said to deprive 
certain dock and factory workers employed by the Royal Indian ~Iariae 
of the right to compensation, and it is desirable that the exception 
should be modified, if this is necessary, in order to include persons who, 
though falling within the present exception, are genuinely industrisl 
workers. The exoeption reletiug to casuallebour is suitahle, but we doubt 
if the reference to manuallebour serves any useful purpose; there would 
appear to be no manual lebourers in India in receipt of over Re. 300, 
and we think tliat the monetary limit should be sufficient. 

Existing Scales. 

The present scales of cOlnpensation may be briefly summarised. 
For temporary disab~ment the scale is based on haH the rate of wages, 
the waiting period is fixed at 10 days and the maximum period of pay
ment at Ii years. For complete permanent disablement the sum pay
able is 42 months' wages; and for partial permanent disablement com
pensation is fixed at fractions at this amount corresponding to the I_ 
of earning capacity, that loss being arbitrarily fixed for certain injuries 
by a schedule on the American made!. For dcath the compensation 
is 30 months' wages. These scales apply to adults; for minors the com
pensation for temporary disablement is at the rate of two-thirde wages 
up to Iii years of age and full wages thereafter, and for permanent oom
pensation the number of months' wages is double that prescribed for 
adults. For death in the case of minors a fixed sman sum is payable, 
irrespective of wages. All the other payments which are reguleted hy 
wages, are subject to minima and maxima. In the case of the death 
of adults and all permanent disablement the maximum corresponds to .. 
wage level of roughly Rs. 83 per mensem, &nd in the- case of temporary 
disablement to .. wage level of Rs. 60, i.e., the receipt of wages in excess 
of,those sums does not add to the compensation. The minimum in all 
_ (exoept the death of minors) corresponds to a wage of Rs. 9. The 
amounts are rounded by means of a schedule of assumed wages, which 
h&s the effect of dividing workmen into 14 classes; an workmen in the 
same eless get oompensation on the same scale. 

t.nmp-sum Payments. 

The most stril.ing feature of these scales is the preference shown 
for lump sums &s against reourring p .. yments. Lump sums..re invariably . 
due from emplovers for de .. th and permanent disablement, although 
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in the case of sums due to women arid persons under a legal dis
ability, the Comniissioner can invest the sums deposited with him or dp.af 
with them otherwise for the advantage of the recipients. Recurriug
payments are made only for temporary disablement; and these can b ... 
commuted at any time to a single payment by agreement between the
parties, while either party has a right to conlmutation after payments· 
have been made for six months. The continuance of this system is 
favoured by employers generally, and workmen also appear to prefer 
lump-sum payments. The opinion of the trade unions is divided, and 
it is possible that some of those who advocate a' greater use of recurring' 
payments do so in the hope that larger amounts would thereby be pay
able. The opinion of those who are concerned with the administration 
of the Act is, on the whole, strongly opposed to any substantial change of 
the present systam, though some.would give power to the Commissioners
to disburse compensation by instalments, without altering the character 
of the employers' liability. 

Expenditure 01 Lump Sums. 
The two main considerations are the use which is likely to be 

made of the money and the question of administration. Experience
in other countries generally tends to the conclusion that recurring p ... y
ments are more beneficial to workmen and their dependants, as a large· 
sum disbursed to them is ... pt to be squandered .. And some of the witness
es who appeared before us (including some employers) thought that th ... 
lump sums now paid were generally squandered. But we received on' 
the whole more evidence to the contr&ry effect.· That the sums are' 
dissipated in ... number of cases is probable; but the ordinary Indian 
workman and his dependants in the village have ... very acute realisation 
of the value of money, and are in most cases in ... position to derive sub
stantial advantage from a capital sum. Many are en ... bled to liquidate
debts on which they are paying, as interest, charges far exceeding any 
recurring payments that could be rege.rded as equivalent to the capital 
sum involved. The purchase of a plot of land is ... method commonly 
adopted in other cases, with beneficial results, ..,d we have come acros& 
other sound methods of investment. And while substantial sums are' 
doubtless spent on marriages, expenditure of this kind is usually under
taken out of no love of extravagance, but because of the pressure of social 
customs; 80me such expenditure i. obligatory even upon the man who has 
no c ... pital, and the poseession of ready money saves ruinous charges on· 
account of interest. While the evidence is hardly· sufficient to justify .• 
an emphatic view, we are inclined to the conclusion that the benefit 
generally derived from the sums received is greater than that which· 
would accrue from recurring payments on an equivalent· scale. 

Lump Sums and Ad ministration. 

From the administrative point of view, any large extension· 
of a system of recurring payments would introduce serious complica
tions. In most eases long distances separate the recipients from 
the source of the money, and there is no doubt that hitherto the' 



SOl CIiAPTER XVI. 

workllig of the Act has Men greatly facilit,ated by the stress whicD. 
it lays, on lump ... um payments. The question of administration' 
is one to which great importance must be attscbed, particularly if a large 
number of fresh workmen are to be brought within the scope of the Act. 
Quite apart from the administrative difficulty and expense of trans
ferring a series of small sums from ivdustrial areas to distant villages, 
often in different provinces, the recipients of such sums would prob
ably he subjected in many cases to serious inconveuience, if not har ..... 
ment, while there is a distinct danger that the sums might not reach 
them without some deduction, Both from the point of view of those 
entitled to compensation and of the administration, we consider that it 
would be unwise to alta the existing system. There is no great objec
tion to giving Commissioners tee same powers of investment, etc., of 
money due to men .s they at present possess in the case of w{)lnen "",d 
ohildren, but Buch a ohange is certsinly not desired by workmen, and we 
do not recommend it. 

Dependants. 

Another -unusual feature of the Act is the method of payment 
for fatal accidents to adults. A list of dependants is given, but the 
amount of compensation is independent of both the number of depen
dants and the degree of their dependence. Hany relative named in 
the list of dependants is found, the whole of the compenllBtion must be 
disbursed, even though no surviving relative was actually dependent. 
The' Commissioner has the sole responsibility of deciding which of the 
dependants should receive compensation and how the compensation 
abould be divided among them. These arbitrary provisions naturally 
produce anomalies in some cases; it has happened that substsntial 
sums were given to persons who were not dependent on the deeeased. 
But this is rare ; the great majority of adult Indian workmen leave 
widows and other close relations: and the absence of any requirement 
of proof of dependence is ordinarily a great boon to those who have the 
best title to compensation. -V ariollS modifications in the present system 
are possible and we have' received a number of suggestions, but we agree 
with the view of the Commissioner for Workmen'sCompe!lS&tion, Bengal, 
that the choice lies between the maintenance of the present system and a 
complete change to a system suoh as that of t,he British Act, which makes 
compensation vary with the degree of depend..nce and tbe numb~r of 
dependants and requires proof of dependence. Each system has obvious 
advantages; but we are of opinion that for India a continuance of t,he 
system at present in foroe is, for some time at any rate, much the wiser 
course. The ouly change we suggest i. the addition of widowed sisters 
and widowed danghters to the list of relatives ranking ... " dependants". 

Minimum and Maximum Seales. 

In respect of the actual soales, we are of opinion that a subs
tantial enhancement is desirable, in the case both of the more poorly 
paid workmen and of those in receipt of high wages. The present 
minimllm is 80 low as to be practically inoperative, for the adult 
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wage is seldom as low as Rs. 8 monthly; and, in our view, an allowance 
of half-wages is too small when the wage is low. We recommend that, 
for adHlts in receipt of not more than Rs, 30, payments for temporary 
disablement be based on two·thirds of wages, and for minors on the 
full-wage rate. The sc8.le shoHld be subject to a minimum of Rs. 5 
for each half-monthly payment, in plaee of the present minimum of 
Rs. 2, but the rate of compensation shoHld not, of course, exceed the 
rate of wages. This will resHlt in all adults in receipt of not more than 
Rs. 15 monthly getting full wages duriag temporary disablement 
(except duriag the waitiag period). No person receiving more than 
Rs. 30 a month should receive less compensation than he would have 
got if his wage had been Rs. 30. Further, we recommend the fixing of 
the minimum compensation for death in the case of adults at Rs. 600 
and tor complete permanent disablement at Rs. 840. The minima for 
partial permanent disablement should be correspondingly raised. This 
is equivalent to making the minimum wage for compensation, except 
in the case of temporary disablement, equal to Rs. 20. At the other 
end of the scale, we consider that the maxima are unduly low. The 
workman on Rs. 250, if temporarily disabled, gets no more than the 
workman on Rs. 60 ; if he is perlIlllJlently disabled, he gets the same as 
the workman on Rs. SO. 

Proposed Scale. ' 
We recommend enhanced compensation on a scale which can 

he most clearly indicated by giviag the alterations necessary in Schedule 
IV. In plaee of the fourteen existing wage classes, we would lIll\ke 
seventeen, the upper wage limits for which should be (in rupees) 10, 15,' 
18,21,2<1.,27,30,35, <1,0, i5, 50, 60, 70, SO, 100; 200 and 300. Except in the 
last two classes, the assumed wage should be the highest wage of the clasa 
and not, as at present, the mean wage. Thus the eighth class would 
consist of persons receiviag more than Rs. 30 but not more than Rs. 35, 
and the assumed wage for that class would be Rs. 35. The division into 
two classes of those getting not more than Rs. 15 will affect minora 
only, and the compensation for death or permanent disablement to 
adults will be identical for the fi:rat three classes and will be based on a 
wage of Rs. 20. We recommend for the last two classes assumed wages of 
Rs. 125 and 150 respectively, and that the maximum half-monthly 
payment, which is at present Rs. 15, be raised to Rs. 30. The 
changes in the method of calculatiag assumed wages will produce a , 
8Dl&1l enhancement in the general level of the scalea, apart from the, 
substsntial enhancements arisiag from the raising of both the minima 
and the proportion· of Wages payable to the poorer workmen; while 
the effect on workmen at the top of the scale will be marked. If 
our recommendations are adopted the maxima for death and permanent 
total disablement will be raised' from R... 2,500 and Rs. 3,500 to 
Rs. 4,500 and Rs. 6,300 respectively, while all workmen getting over 
Rs. 100 a month will receive compensation lor temporary disablement· 
at the rate of Rs. 60 a month. The compensation in the case of 
fatal accidents to minors should not be changed ; and, as at present, 

:0: 
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compensation for permanent total disablement to minors aho~d be 
equivalent to 84 months' wages. Provision for an increase at the age 
of 15. years in the rate of compensation to minors temporarily disabled 
will no longer be req uired, and it is unnecessary to repest in sections 
4 (1) A-(i) and 4 (1) B (i) of the Act maxima which are determined by 
Schedule IV. 

Waiting Period. 
Under theAct,as it stands at present, no compensation is given 

for the finot ten days "f temporary disablement. This is an unwmally 
long waiting period, and numerous suggestions have been made that 
compensation should be given for part or the whole of it, either to those 
whose disablement lasts for more than 10 days or to those disabled for 
shorter periods, or t.o both. The argument against a reduction of the 
period for the benefit of those who are disabled for less than 10 days is 
that it would result in a very large increase in the number of possible 
clail!lS, in each of which the amount of compensation would be triiling. 
The argument against reducing the period for those who are disabled for 
longer periods than 10 days (i.e., for what is known 88 " dating-back ") 
is that it has led elsewhere to malingering, and some of those _potent 
to judge fear that it would Iiave the same effect in India. This danger 
couIq be miuimised by adopting a system of graduated dating-back, 
J!uch as has been suggested by one or two witnesses, but if the wait
ing period is to be reduced, it is preferable tliat it should continue to 
be governed by a provision easily intelligible and simple in working. 
While the fact that, under our proposals, the most poorly paid workmen 

. receive full wages when temporarily disabled necessitates caution, we 
think that, with the low standard of living prevalent in Indian indnstry 
and the consequently small resources of the Indian workman, the pre
sent period is unduly long. Following the advice of some of the most 
experienced witnesses, we recommend the reduction of the period from 
10 days to 7 in all cases. . 

Ezceptions. 

In respect of the conditions governing the grant of compensa
tion, .. considerable amount of critioiam has been directed against the 
exceptions embodied in the second proviso to Section 3 (1) of the Act. 
These three exoeptions" operate to remove the liability of the employer 
to pay compensa.tion when the accident is due to specific misoonduct 
on the part of the workman. e.g., intoxication by drink or drugs. wilful 
disobedience to certain rules and orders and wilful removal of safety 
devices. In the case of a fatal accident, the hardship falls on those wh~ 
had no responsibility for the misconduct. This last argument cannot be 
pressed far. for a man's family benefit from his achievements and must; 
ordinarily .. coopt the consequenoes of his mistakes; but there are ad· 
ditional reasons for making the exceptions inapplicable to fatal aocident;s. 
Where a workman is killed, it is extremely diflieultfor dependents to rebut 
evidence that the accident was cansed by the deceased's misconduct. 
This is specially true where the employer's dofence is that the workman 
disobeyed 8. safety rule, e.g., a rule against oleaning machinery in motion. 
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Of the exCeptions, this is the one most commonly invoked, and there is 
reason to fear that this defence has resulted occasionally in the rejection 
of eqUitable claims. Moreover the withholdin{! of compensation for fatal 
accidents which are covered by the exceptions gives rise to great hardship 
to individuals and is not likely to have any appreciable educative effects 
on other workmen. We recommend that the exceptions should not 
apply in the case of fatal accidents. The case for abrogating the ex
ceptions in other classes of 8('Cidents is less etrong, but ha. ving regard to 
the hardships which result, the majority of us consider that similar protec
tion should be extended to workmen whose injuries involve the permanent 
I03S of 50 per cent or more of their earning capacity. Sir Victor Bassoon 
and Sir Alexander Murray join in the recommendation that the Aot 
should be amended to enable compensation to be claimed in all cases of 
fatal accidents, even though due to misconduct. They, however, do not 
consider that an employer should be held liable for a non-fatal accident 
that is directly attributable to intoxication, wilful disobedience or wilfui 
removal or disregard of any aafety device. In a case of death the de
pendents may experience diJlicultyin rebutting evidence that the accident 
was due to misconduct. In a non-fatal case, the injured workman is in 
a position to contest the evidence of his employer, on whom lies the onUII 
of proof that the injury was actually due to specific misconduct. 

Industrial Diseases. 
The provisions relating to compensation for induslirial disease 

have seldom been invoked, and the Government of India have 
utilised the power to schedule further induslirial diseases on only one 
occasion when they added" Mercury poisoning or its sequelae n. This 
disease, however, was· added, not because it was prevalent in India, 
but in order to meet the requirements of an International Conventi<)n. 
WhilsI; we do not think that the incidence of induslirial diseases is high, 
they are probably more oommon. than is generally reaIised and more 
varied than Schedule III olthe Act would suggest. We have had brought 
to our notioe some evidence of induslirial dermatitis and chrome poisoning 
and we believe that certain induslirial diseases such as anthrax are to be 
met with and thaI; only a proportion of these cases are ever seen by a medical 
officer. This is largely due to failure on the part of the worker either to 
seek medical treatmenli or to seek treatment from a doctor experienced in 
diagnosing such diseases. It is probable also that, under present condi
tions, induslirie.l diseases are frequently unrecognised, and that cthers will be 
discovered when investigaliions are carried ont. In these circumstances, we 
consider thai; the matter deserves more attention than it has hitherto receiv
ed. We have dealt eleewhere with induslirial diseases generally, and 
recommended the method which Government shonld adopt ill order to 
obtain further information concerning their incidence. In the meantime 
employees may be placed at a disadvantage if certain diseases are omit
ted, whilst employe... may be involved in litigation based on untrust
worthy medical evidence, if wide additions are made to the existing 
Schedule before necessary investigations are made into the whole subject. 
We therefore recommend two additions to Schedule m .. These are 

", 
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(a) poisoning by benzene and its homologues or seqnelae, and (b) chrome 
ulceration or its sequelae. For the purpo.es of the Schedule, the descrip
ti'lOS of the processes in which these conditions might occur may be taken 
as (a) handling benzene or any of its homologue.s, or any process in the 
manufacture or involving the use tllereof; and (b) any process involving 
the use of chromic acid or bichromate of ammonium potassium or sodium 
or their preparations. • 

With the exception of Sir Victor Sassoon and Sir Alexander 
Murray, we desire to point out that Section)l (4) of the Act which limits 
liability for non-scheduled diseases to thore " solely and directly attribut
able to a specific injury" is unduly stringent in its wordiug and we 
recommend the excision of the words in italics. 

Commissioners. 

We turn now to questions relating to administration and pro
cedure. As we have already stated, the administration of the Act and 
the settlement of disputes under it devolves on Commissioners specially 
appointed by the local Government.!. - The type of officer selected for 
these appointments differs from province to province. In Bengal 
worlrmen's compensation work for the whole Presidency has been en· 
trusted to a judicial officer who received a special training for the purpose, 
and who, although he has still some other judicial work, is mainly occupied 
with workmen's comptm.'lation. In Bombay the Director of the Labour 
Office acts as Workmen's Compensation Commissioner for Bombay 
City and Island and for the leading industrial centres elsewhere, while 
certain judges act as Commissioners in the non-industrial districts. 
The eHect of this arrangement i. that the great bulk of the work is dOlle by 
an officer who is an expert in labour matters and who is able to bring special 
knowledge to the subject and to devote special study to it. In Madras 
the position is somewhat similar, as the Commissioner of Labour acts lI& 

Workmen'. Compensation Commissioner for the whole Presidency. 
In other provinces the work i. generally done by selected judges or 
magistrates. some Governments showing a preference for judges ann some 
for magistra~s. If a magistrate is entrusted with the work, it is the 
District Magistrate who is appointed, except in rare cases (e.g., in Jamshed
pur, where no such officer is stationed). Thus the present position i& 
that, while ther" is no whoie-time Workmen's ('omptm.'lstion Ccnunis
aioner in any province, nearly all the work in each of the three Presi- _ 
d"ncies of Bengal, Bombay and Madras is entrusted to a single afficer 
with special qualifications; elsewhere the responsibility rests on judicial 
and executive officers whose jurisdiction extends, as a rule, to a single 
district. 

Specialist OlIlcers. 

The administration of the Act by specialist officers has gi"en _ 
general satisfaction, and we have no doubt that generally it is by far the 
best method. The evidence indicates that the district officers' courts are 
inadequaMy equipped for dealing with Workmen'. Compensation claims, 
tho t their procedure is too often dilatory and that in some cases they are , 
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imperfectly acquainted with the law and procedure. On the whole, 
magistrates, in .pite of their less thorough legal training, probably find 
it easier than do most civil court judges to accommodate themSelves to the 
requirements of tbe&' posts, with their unusual combination of extra
judicial and judicial duties, and we received evidence of some value from 

, magistrates who had experience as Commissioners in industrial centres. 
But the work demands specialist knowledge and a specialist outlopk 
which is not very easy to acquire. Moreover when an executive or judicial 
officer has obtained experience, he is liable to be transferred to a distriet 
where he has small concern with the Act, and to be replaced by an officer 
who has little experience of the subject. It is not surprising, therefore, 
that there should be demands from organisations closely concerned with 

, the Act for the appointment of specialist Commissioners in all provinces. 

Administrative Arrangements Recommended. 

The only objection to such a step arises from the innnense area 
to be covered. In all districts, except the few that are of industrial 
importance, cases are uncommon and are likely to remain so for some 
time to come. An officer situated within the district, if he is willing 
to give some attention to the subject, should be more effective than a 
better-qualilled Commissioner, who may be situated at a long distancs 
and may be unable to visit the district to decide a case. We are not pre
pared, therefore, to ffcommend the adoption of any absolute rule. But 
we consider it desirable that in every major province, there shol,ld 
be at least one officer wbo can be regarded as a specialist.in the eub
ject. He need not be a whole-time officer, but continuity of tenure is 
important, and the appointment should not be linked with one in which 
transfers are frequent., . W Il suggest tho t he should be made Commis
sioner for the distriet or districts of chief industrial importance, anq for 
as many other districts as he can effEctively cover. This should leave 
ouly the comparatively unimportant areas to less expert officers, who 
might be enabled to have the assistance of the specialist officer. We note 
that the Act does not contemplate more than one officer exercising 

, jurisdinion in the same area. It seems to us that, apart from the 
general desirability cf having more than on,e officer c"pable of disposing 
of a particular dispute, the appointment of an ad,litional Commissioner 
would have other advantages' in some areas. For example, if additional 
Commissioners could be appointed, it would be possible to give a specialist 
Commissioner general responsibility for a wide area, with power to devolve 
work in outlying areas as occasion demanded. But whether this proves 
feasible or not, we are convinced of the desirability of entrusting the 
working of the Act, as far as possible, to specialist Commissioners. 

The Increase of Claims. 

An additional argument in favour of a cbange in this direetion 
is afiorded by the increase in the number of claints and disputes without 
any substantial addition to the classes of persons who are "workmen ". 
The following table gives the number of cases filed before Commissioners 
from the incept,ion of the Aet to tlte end of J!l'!9, and alac shows the 
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number of claims returned as paid by employers. The latter figures 
repremlt only the principal branches of industry affected by the Act 
and they are probably incomplete in other minor respects; but they afiord 
a sufficiently accurate indication of the rate at which elaims have increas
ed. TjIe recommendations we bave made will tend further to increase 
tbese claims. 
, 

1924 
Year. (6 1925. 1925. 1921. 1928. 1929. 

11 
mont.hs). 

Proceedings. 106 629 874 1,239 1,299 1.418 

~1iI 
Applications for ;! Registration. 48 421 610 '111 flO6 1.067 

Tot&! .. 154 1,056 1._ ~ 1.956 2.205 2,485 

1'1 No. of cl&ima .. 4.l68 
e 

11,371 14,006 15,218 14,827 18.865 
>e-a. Rupeea 1,50,224 ~,44,I20 8.21,476 11,11.- 10.95,730 12,60,1114 is .. 

Ii'l 

Xno.wledge of the Law. 

It is evident from these figures that Indian workmen and their 
dependants are only gradually coming to a realisation of their rights under 
the Act, and this process is still far from complete. That there are large 
numbers of workmen who do not receive compensation when it is due to 
them would be clear, even if other evidence were not available, from the 
low proportion of claims made on account of disablement. The ratio of 
claims paid for permanent and temporary disablement to claims on accoun; 
of death is much smaller than the ratio of non-fatal to fatal accidents even 
when due allowance is made for the efiect of the waiting period in ex
cluding claims. It is possible that a number of claims are not pressed 
because the &mounts are trilling, or because the workman has received 
other benefits, suoh as hospital care or medical treatment, or because of 
the difficulties in the way of securing payment; but there must be a con
siderable number of possible claims which are not put forward because of 
ignorance of the law. We have given some c<>nsideration to possible re
medies for this state of affairs. We have commented elsewhere on the fact 
tbatin most oases little is done to acquaint'workmen with changes in the 
law made by the legislature for their expressproteetion or benefit. 

• When measures of any importance are passed, steps to this end should be 
taken by local Governments, by the distribution of translations, or pre 
ferably summaries in the vernacular, of the new provisions of the law. 
Although a knowledge of the Workmen's Compensation Act is spreading 
41teadily in industrial areas, it would still be of service if pamphlet. 
l\IIII1IIarising its provisions were made readily available to workmen; 
and if, as we hope, the Act is substantially amended, prompt steps should 
be taken to diffuse information of the amended law to those who are 
.pecially ·concerned. By such methods, and with more intense work on 
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the part of trade unions, knowledge of the law, which is evidently being 
difiused rapidly alrea.dy, should become general among workmen. 

Ignoranea of Depenchmts. 

We doubt, however, if these methode will be adequate in the case 
of dependants and, having regard to the special difficulties in their way and 
to the great importance of ensuring that tliey do not lose the benefits of 
the Act through ignorance, their case demands further examination. 
Although it is satisfactory to note that the proportion of claims paid to 
possible claims is higher in cases of death than in cases of either 
permanent or temporary disablement, there are still cases where compen
sation for a fatal accident should be and is not elaimed; and it is 
our opinion that, unless steps are taken to give some assistance to depend
ants in the matter, it will be long before they are able, as a elass, to talre 

·full advantage of the Ant. In many cases they live hundregs of miles 
from the industrial areas, and too often they communicate ouly at long 
mterv&ls with the workman whose dependants they are; on oeeasions 
they must be ignorant of his whereabouts, and they may not hear of his 
death until some time has elapsed. In most cases, moreover, the 
dependants with the best claim are women and children. The spread of a 
knowledge of the law in industrial areas should not be difficult and is, 
to some extent, inevitsble, but a loug time must lapse before that know
ledge can be generally diffused in the countless distant villages where 
80 many dependants live. 

Procedure in Fatal Aoeidents. 

After . examiniug various alternatlve suggestions made to us 
in this connection, we consider that the best method of overcoming the 
difficulties would be to ensure that notices of fatal accidents are given to 
the Commissioner. The employer should be required to send with the 
notice, either the amount of compensation due (and the particulars neces
sary to enable the Commissioner to check that amount) or a statement 
disclaiming li .. bility, with the grounds on which compensation is withheld. 
The noti.,. should be oompulsory in the case of all fats! aeeidents oeeur
ring to employees while they are on the employer's premises or while 
they are on duty elsewhere. A notice will thus be required in some 
CItSe8 in which the aeeident has not arisen in or out of employment i in 
such cases it will be for the employer, in forwarding the notice, to set out 
.,Iearly the circumstances which relieve him from liability. On receipt 
of a notice accompanying compensation, the Commissioner would take 
steps to distribute the amount ion receipt of a notice disclaiming liabi
lity, it would be the duty of the Commissioner to satisfy himself that 
the grounds for such disclaimer were adequate. If he was not so satis
fied, he might either call upon the employer to show cause why he should 
not be ordered to deposit compensation, or aseertain the whereabouts 
of the dependants and inform them that it was open to them to prosecute 
a claim. If he took the former step, it would not, of course, prevent him 
80 informing the dependants at lilly stsge; nor would such proceedings 
act as a bar to any subeequent claims by a dependant. We do not think 
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that preliminary proceedings of the kind suggested (which have an ana
logy in other classes of cases) should impair the confidence of any party 
in the impartiality of the Commissioner in any subsequent contested 
proceedings between the employer and the dependants; hut if the sugges
tion we have made earlier of appointing additional Commissioners is adopt
ed, another tribuna! would be av&ilable to which subsequent proceedings 
could be transferred if necessary. It should be added, however, that if the 
Act is extended to any large extent to unorganised branch .... of industry, 
there may be difficulty in enforcing these provisions in such branches. In 
the case of fatal accidents to seamen on the high seas, shipping masters 
should transmit to the Commissioner concerned copies of the report 
made to them under the Merchant Shipping Act. 

It i8 also possible, and in our opinion desirable, tointroducesimpli. 
fications in procedure which will benefit dependants and others claiming 
compensation without prejudicing employers. As the Act stands at 
present, a dependant claiming compensation must approach the employer 
first and endeavour to secure agreement with him. But, as the 
Government of India have pointed out, the employer is obliged to pay 
the compensation to the Commissioner, and the dependant cannot 
make any binding agreement with the employer. We agree, therefore, 
that it should not be necessary for the dependant to approach the 
employer, i.e., that iu fatal accidents the claim may be preferred at 
once to the Connnissioner. 

Notice of Accidents. 
Iturther, the provisions regarding notice are unduly stringent in 

their terms. Wethinkitawisepro\'ision that. notices mnst- be written 
but in other directions some relaxation is desirable. It is true that 
the Commissioner has wide powers to dispense with the nece>.sity of 
a notice; but there are a number of cases in which no notice is rcally 
necessary and some of the .. might be specified in the Act. Thus notices 
should be declared to be unnecessary in fatal accidents, if the aceident 
occurs on .the employer's premises and the workman dies on any pre
mises of the employer or at the place where he was resident at the time 
of the accident (without baving left the vicinity). Further, it shonld be 
definitely specified that, in all cases, want of notice or a defect in a 
notice should not bar proceedings if the employer is proved to have 
had knowledge of the accident from any other source at or about the 
time it occurred. Th ...... exceptions sbould not· be re..oarded as substi
tutes for the general power of making exceptions vestoo in the 
Commissioner, which should rewain as at present. We understand 
that, when the rules of procedure were originally drawn up, the Gov
ernment of India contemplated the possibility of requiring certain 
employers to maintain books for notices of aecidents similar to those 
prescribed for certain establishments in Great Britain; but they 
came to the ronclllsion that the Act did not empower them to act 
·in this manner. We recommend that local Governments be authoris
ed by law'" require th .. maintenance of such books by any classes 
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of employers. Notice books, if effectively maintained, are of assistance 
t<> both employers and workmen; and, in spite of the illiteracy of many 
Indian workmen, boo1.'8 might be utilised in some branches of industry. 

Funeral Expenses. 
Our attention has been drawn to the fact that the provisions 

relating to the payment of funeral expenses of deceased workmen 
are unsatisfactory. Until 1929 the Commissioner had discretion to 
deduct from the compensation· payable to the dependants the actual 
funeral expenses of the wor!<man up to a maximum of Rs. 50. During 
the passage through the legislature of the amending bill of 1928, a 

. change Was introduced with the result that the employer can now make 
to any person by whom the funeral exp~nses are to be or have been 
incurred a payment of not more than Rs. 50 for such expenses and 
deduct that payment from the compensation. We understand that the 
object of the alteration was to encourage the employer to make advances 
for funeral expenses hy giving him the certainty that such advance. 
would be deducted from the compensation. But the Commissioner 
cannot question the suitability of the amount paid, nor is he entitled 
to satisfy himself that the whole amount has been spent on the funeral. 
This is capable of abuse, and in three cases brought to our notice from 
Bengal, the employer reported that he had paid the maximum sUIl) to 
his own sardar for funeral expenses; in one of these cases the total 
compensation payable was only Rs. 360. We are in sympathy with the 
aim of the al!lendment made, but recommend that it should be attained 
by preventing the funeral expenses from being deducted from the com
pensation which has to be deposited, and providing instead that, on 
the deposit of the compensation, the Commi.ssioner shall deduct the 
actual cost of the workman's funeral expenses up to the prescribei 
limit and pay them to the person who has incurred them. We cOllsider 
that for such expenses Rs. 50 is too high a limit and recommend. the 
substitution of Rs. 25. 

Minor Points of Procedure. 

We desire to add our views on a number of points of minor 
-importance mainly relating to procedure: . 

(il The provisions of the Act in respect of prooee,li::lgs ag~in'!t 
contractors have been shown to be defective in one respect. There is 
little evidence to show that the defect has much practical effect, but it 
would be au improvement if sub-section 12 (2) were amended so as 
ro enable a principal to recover compensation from any person from 
whom the worJ.."1ll8n could have recovered compensation. 

(ii) In cases where compensation is required to be deposited with 
the Commissioner, and th~ amount deposited is less than the amount dlle 
under the Act, the Commissioner sbould have the power to require 8 
further ieposit to be made. 

(iii) It is apparently doubtfulifthe Commissioner can withhold 
the payment of compensation deposited with him, Or suspend the opera
tion of an order directing the employer to pay compens~tion, pending all 
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appeal to the High Court. The Government of India have therefore
suggestro giving the Commissioner and the High Court the necessary 
powers to prevent the disbursement of money wmel!. may be found 
wtimately not to he due to the reeipients. TIlle suggestion has met 

. with approval from many of those consulted; but. apprehension h"" 
been expressed that the amendment might in1lict great hardship on de
pendants and others owing to the long time frequently 1l00 .... ry for the 
decision of an appeal. We see no satisfactory way of eliminating this 
risk; but it would he poesible to minimise it by refJ.uiring employers who 
apply for the withholding of the compensation to deposit a 8ubstantial 
amount with the Commissioner, e.g., Rs. 100 or some frslltilln of the 
compensation, wmeh, if the necessary order 'was passed, wowd be treated 
88 a fee .. nd distributed for purposes of maintenance to the dependants. 
As a matter of fact, appeals are only possible if a substantial question of 
law is involved, and their importance to the employer lies, in many cases, 
not in the sum .. t stake but in the question .. t issue. . 

(iv) We think th .. tthe Act should make it possible to impose a fine 
for failure to furnish any return required by it. A similar penalty skould 
be prescribed for failure to comply with the provisions rel3ting to fur· 
nishing notiees of f .. ta1 accidents, etc., wmeh we have recommemded 
above, if these reeommendations .. re adopted. 

(v) The proviSions in section 5 , .. fthe Act for the ealcwation of 
wages give some difficulty in .. pplic .. tion to cases where the wcrkman has 
been engaged for a very short period before the accident, e.g., less than a 
month. A clause to obviate the difficruty was included in the amending 
bill introduced in the Legislative Assembly in 1928; but it was eliminated 
before the bill was passed because there were doubts as to its equity and 
it was desired to .. void making any amendments of .. controversial charac· 
ter .. t th .. t time. The cl .. use is based on principles adopted elsewhere, 
and We consider it suits ble for adoption. 

Employers' LiabilitJ. 

Before conclvding tms chapter we deal with a question which, 
while not strictly a matter atJecting workmen's crunpensation legisl .. tion, 
is connected with it. Pef'!Ons injured by accident may have .. remedy 
by a suit for damages against their employer in the civil court, and 
it i. eugg~sted th .. t the law there ... pplicable is inequitsble because 
two defences may be evoked by the employer to defeat claims 
which he shollid justly be called upon to meet. One is the defence of 
" common employment" by which an employer can plead that an acci· 
dent was due to the def .. wt of a fellow·workman, and the other i. the 
defence of " assumed risk .. by wmch an employer is not liable for inj\U"1 
caused to workmen 1jhrough the ordinary risks of employment, and .. work· 
man is presumed to h .. ve assumed risks wmch were apparent when he enter· 
ed upon his occupation. When the Indian Workmen's Compensation Act 
was lirst introduced, it had, in addition to ~ provisions for workmen's 
c:ompens .. tion, cl .. uses designed to .. brog .. te these defences .,. oertain 
_ ; but the Joint Select Committee of lbe Legisl .... 1le deleted the 
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clauses in question, apparently because they were not satisfied that 
the doctrines to which we have referred, which were derived from the 
British common law, would be accepted by Indian courts. They ob
served at the same time that, if the doctrines in question were 80 accepted 
and were regarded as inequitable, they should be removed for all workmen 
and not for the limited classes to which the Workmen's Compensstion 
Bill was to apply. Those who now advolJll,te legislation have produced 
little evidence to show that the existing position gives rise to hardship; 
but it is possible that suits are not pursued because of the admitted 
ambiguity of the law and, as the defences in question are in our view 
inequitable, there is need for ensuring that they cannot be invoked. 
It should be remembered that ordinarily the workman receiving more than 
:Rs. 300 does not 'come under the Workmen's Compensation Act, and 
his only remedy is in the civil court; if our recommendations are 
adopted, the monetary limit will be applicable to all workmen. The 
DIS jority of us considsr, therefore, that a measure for this purpose should 
now be enacted, and that it might follow the lines of the clauses deleted in 
1923, hut should. of oourse, be applicable to all workmen. Sir. Victor 
Sassoon and Sir Alexander Murray point out thl!-t the Joint Select 
Committee likewise expressed the opinion that it was on the whole 
wiser to restrict the scope of the Bill to workmen's compensation and to 
avoid anticipating & difficulty which might not arise. They adhere to 
this view and are not a ware that there has been any change since 1923 to 
justify legislation of the type suggested. They oonsider that the sub
stantial increases in the scales of oompensation and the wide extension 
of the scope of the Workmen's Compensation Act, now recommended. 
DOt only reduce any need there may be for such legislation but also form 
the correct line of advance in socinllegisla tion of this kind. 
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CHAPTER XVII.-TRADE U~'IONS. 
Employers' Associations. 

Collective bargaining in India is a development of recent years. 
Associations of merchants in the fonn of Chambers of Commerce had 
iong been in existence to deal with matters of common interest in the 
field of trade and commerce. During the second half of the last century 
the introduction of organised industry led to the fonnation of associa
tions to secure united action for the encouragement of different industries_ 
With a view to the promotion and protection of the int"rests of members, 
these associations "took an active part in the discussion of legislative 
"proposals and other matters of common policy affecting industry. They 
were thus able to make representstions and to take common action 
.concerning the interests of members as 8 whole, including social and 
labour legislation, but they had no power to interfere in matters pertain
ing to the internal working of individual concerns. In this period the 
only important exception to this general rule was in the jute industry 
where for nearly 50 yenrs, it has been the practice for the association 
to regulate working hours in the factories of its members with a view 
to meeting variations in the supply and demand of the product_ 
With the introduction of new and the expansion of existing indus
tries, competition for trained labour increased.. The efforts of in
dividual employers to attract new workers took diJIerent forms, for 
.exampl~, higher wages, improved housing accommodation, provision 
of water supplies and similar amenities. These improvements, however, 
were ahnost wholly due to the initiative of individual employers, and 
jt was not until the period of unrest created by war conditions that em
ployers found it advisable to act together in labour matters. In 1918 
the Committee of the Indian Jute Mills Association, on the curtsihnent 
of working time owing to war conditions, made a recommendation which 
was adopted by its members for the payment of kluYrah (i.e., an allowance) 
to their employees in respect of the enforced short-time working. In 
1920 the Committee of the Bombay Millowners' Association made a 
recommendation, which also was adopted by its members, for the in
troduction of a 10 hour working day be.fore it was enacted by legislation. " 
Since then associations of employers have been compelled to devote 
.considerable attention to the demands of employees for improved working 
.condition.. This period coincides with the beginnings of trade unions 
in India, and the growth of trade unionism may be said to have been one 
of the factors in bringing home to associations of employers the 
need for common action, not only as regards working time and output, 
hut also in respect of wages and other matters affecting the lives of their 
workers. Meanwhile the infiuence of employers' associations on the 
Legislatures grew, as in course of time representatives were first nominated 
and then mainly ele~ to them_ Th .. re are now 8 representstivea 
of commercial and industrial Chambers or AssOCIations in the Central 
Legislature and over 50 in the provinoial Councils. The evidence we 
received from employers' associations satisfied us that they contsin 
lu .. ny who are capable of doing inuch to solve the labour problema 
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with which industries are confronted. In our opinion it would be well' 
if every organisation set up a speci&! committee for tbe purpose of 
giving continuous consideration to the improvement of the well-being" 
and the efficiency of the workers in the establishments controlled br 
its members. . , 

~ oJ Labour Unions. 

On the labour side, trade uni""" in India have .. short history. 
Attempts were made as early as the "eighties " to organise the mill~ 
hauds of Bombay in support of proposals for labour legislation, and '" 
Millhands' Association was formed. But this did not survive and, prior
to the war, organisation scarcely extended beyond the better paid railwar 
employees and some classes of Government serVants. The two or three' 
years following the clO!'e of the war saw the formation of a large number
of organisations, owing their oril!in mainly to the grave economic diffi~ 
culties of industri&! labour. The leading industries were yielding 
phenomen&! profits, but wages lagged behind prices, and labour, so far
from participating in the unprecedented prosperity, often found condi
tions barder than before. The world-wide uprising of, labour eon
sciousness extended to India, where for the first time the mass of 
industri&! workers awoke to their disabilities, partioularly in the
matter of wages and hours and to the possibility of combination. 
The elfeat of this surge was enhaneed by politic.l turmoil which added 
to the prevailing feeling of unrest and assisted to' pl'Ovide willing 
leaders of a trade union moyement. Th .. influence' of nationalist 
politics on the movement had mixed re.ults.· It, added intensity, but 
it also tended to increase bitterness and to introduee in the minds of 
many employers a .hostile bias against the movement. This, in its turn,
tended to obscure the justiee of many of the demands made and tbe 
fact that the movement was based on genuine and pressing needs. 

The " Outsider " Controversy. 
• 

During this period, controversy was largely oocnpied with the 
que.tion of the outsider, i.e., the labour leader drawn from outside the 
r.mks of labour. Employers frequently announced their readiness to'
treat with unions led by their own workmen, but refused to recognise 
any outsiders. This claim had some support in the attitude of Govern
ment prior to 1920 towards unions of their own servants; but the official· 
position had been defined with a view to the pre-war organisations whieh 
catered mainly for the upper ranks- of Government service, and in 1920 
the Government of India conceded the principle of the right to employ' 
outsiders. In many cases the objection to outsiders was in essence' 
objection to particular individu&ls; e.g.,. dismissed employees or politi-
ciano. At a later date the legialative recognition of the right of registered 
unions to employ such persons and to include them in their executive, 
did much to diminish these ob5ections. Controversy between employers 
anel trade uniollll, thongh it hasnotconoluded on.this<juestion, haa tended: 
latterly to become centred on another _tter, namely, that of recognition .. 
We shall revert to both thei!6 q"estions later; 
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Legal Position. 

At an 8&%ly stage, the movement was threatened with the penal
ties to which, in the absence of a protecting statute, certain trade union 
activities are exposed under English common' law, Following a suit 
against the leaders of the Madras Labour Union in 1920, the Legislative 
Assembly in 1921 adopted a resolution in favour of legislation for the 
?egistration and pYotection of trade unions. Five years were to elapse 
before a law was passed, but although we consider that development 
would have been more rapid had trade unionism received earlier legislative 
recognition~no attempt was made by employers in the interval to take 
advantage of the legal position. 

Cohesion. 

This period was one of growth and consolidation. With the 
passing of the economic stress and of the acute political turmoil of 1918-21, 
many ad lwc unions disappeared and some leaders lost interest; but theM 
remained a number of genuine organisations, and these grew steadily in 
numbers and quality, in spite of local checke and universal handicaps. 
The strengthening of individual unions was accompanied by an increasIDg 
cohesion in the movement as a whole. The foundation in 1920 of the 
All-Indillo Trade Union Congress marked thelirst recoguition of the common 
interests of labour throughout the country. It hasheldannual sessions in 
varioUl! centres, and has served as a meeting plaoe for those most actively 
I>)lgaged in trade unionism, as a platform for the enunciation of labour 
policy and as a link between trade unionism in India and in Europe. 
The participation of trade union leaders in International Labour Con
ferences and other international meetings gavethe movement encourage
ment and greater unity, while the inclusion in the Assembly and Councils 
after the Reforms of a few nominated labour representatives assisted by 
giving it !urther cohesion. 

The Trade Unions Act. 

An important stage was reached with the passing of the Indian 
Trade Unions Act in 1926. This Act differs from British and Dominion 
Legislation on the subject mainly in the fact that the applicatiOn of its 
plOvisions is confined to those unions which seek registration under it. 
Registered unions inour certain obligations; the most important of these 
are the requirement to fumish audited accounts and the necessity of 
including in the executive a majority of actual workers. At the same time 
registration oonfers on trade unions and their members a measure of 
immunity from civil suits and criminal prosecutions; the provisions in 
this respect follow appYOXimstely the recommendations of the Royal Com
mission on Trade Disputes and Trade Combinations thet sat in Eugiaml 
in 1900. W .. shall return to80meof the provisions of the Act in our 
recommendations, but would remark here that the stimulus given by the 
Act to trade unionism resulted, not 80 much from any rights or liabilities 
that it ozeated, as from theenbanoed status given by the recognition of 
trade unions in the statute book. Registered unions in partioular have 
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gained in the eyes of the public and of employers, and even unregistered -
1l1lions have benefited from the greater confidence given to the movement -
as & whole. Up to the end of 1929, 87 1l1lions were registered, with 
183,000 members; these are a minority of the existing 1l1lions, but in
clude the majority of the vigorous organisations. 

Internal Difticulties. 

In recent years trade 1l1lionism has had to fsce internal difficult
ies. For some time eJIorts have been made by communistain India and 
from beyond its border to capture the movement. These met with their 
greatest success in Bombay in 1928. The absence of any strong organi
sation among thE> cotton mm workers and a realisation of their weak
ness, combined with the encouragement given by the result of a pro
longed strike, enabled a few of tbe communist leaders, by an intense effort 
to capture the imagination of the workers and eventually to sweep over 
50,000 of them into a communist organisation. One effect of these strikes, 
and partioulsrly the last disastrous strike, has been to render difficult the 
development of effective trade 1l1lion organisation during the next few 
years. The workers, discouraged and depressed, are divided and many 
ofthem are still imbued with communist beliefs and ideals. These fact
ors stand in the way of the creation of an efiective organisation with 
which the employers' association can negotiate. Until this obstacle 
is removed, better understanding and relationship with the workpeople 
is exceedingly difficult, if not impossible, of attainment. At the same 
period renewed politicai excitement throughout the country led to the 
appearance of leaders whose interests were mainly political. The diver-

, gence of views amongtheleaders had been increasingly apparent in the 
All-India Trade Union Congress and this culminated in a split at the 
end of 1929. Dissensions regarding communism led to the secession of 
the majority of the unions under their more experienced and responsible 
leaders and the formation by them of the All-India Trade Union Federa
tion. The position of the trade union movement as a whole is still 
unstable, and much will depend on its conne of development in the next 
few years. 

Types of Unions. 
A fsir lISSessm~nt of the strength of the movement at the present 

time is difficult; mainly because unions vary so greatly in form. and 
character. This will be best realised -from a brief review of the main 
types. At the bottom of the scale come those" 1l1lions " which represent 
little or nothing more than-the one or two men (generally drawn from the 
professional claeses) who fill the leading offices. A few such 1l1lions can 
fairly be described as having had their main evidence of reality in 
notepaper he'¥lings. The objeot is to give a platform and a name to tha 
leaders. The members, if not imaginary, are oonvened on the rare 
occasions when the endorsement of some resolution is reqnired. This 
type of valuelesa growth, which is more charaoteristio of Bengal than 
of other provinces and is becoming rare even there, was stimulated 
by the belief that it would assist the leaders to secure nomination in 
the labour interest to local oounoils or international labour conferences. 
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On a higher level come "what may J>e.described 88 the ail hoc unions, i.e., 
. organisations designed to secure some definite and immediate object. 
These, though they may be organised by independent pe1'Sons, have 
their origin in the genuine need of the workers. The most common form 
is the strike committee, formed to carry on a strike and sometimes charged 
with the responsibility of formulating demands after the strike has 
begun. With the end of the dispute, particularly if the worke:rs are 
unsuccessful, the .. union " either disappears or enters a state of suspend
ed animation, from which it may be revived by a subsequent dispute. 
Unions of this type are frequently able to claim a very large membership 
for the time being, and they can be of distinct service to their members. 
But they do little in the way of educating their membership in trade 
unionism and may even create ohsta.cles in the way of genuine trade 
unions. The majority of labour unions are now permanent and regular 
organisations. Transport is perhaps the best organised section of in
dustry ; the railway workers and seamen support a number of live unions, 
and dock workers have generally some organisation. Combination is fairly 
general among ,Government employees; the stronger unions here are mainly 
those constituted of persons outside the ranks of labour, but there are 
unions of some strength within these ranks. Printers, with their educa
tional advantages and more settled conditions, find the formation of unions 
easy,buthithertc thesehave not proved very effective, being strongest 
in Government presses and weakest where the need is greatest. On the 
whole, the textile workers hllve been slow to organise. Upto1926there 
was no effeotive organisation of the cotton mill workers in Bombay, and 
even now very few of the jute mill workers in Bengal can be regarded 
as regularly organised. In Madras, on the other hand, the cotton mills, 
where organisation bega.n, have remained as a focus of trade union acti
vity. In Ahmedabad, the workers, excluding the Musalman weavers, 
are organised in a group of craft unions which, participating in a common. 
central federation, have a strength. and cohesion prohably greater than 
those of a.ny other labour unions. Thill may have some connection 
with the survival, until a comparatively late date, of a strong 
guild tradition in Ahmedabad. This lateral method of organisation 
is comparatively rare in India, where the tendency has been to organise 
vertically, i.e., by industrial establishments. Even where more than 
one union is formed in the SlIme industry and the same oentra, the division 
is generally by factories and not by occupations. Mining workers are 
poorly organised in every field, an{l in the plantations genuine organisa
tion on the labour side is quite unknown. Measured geographically, 
trade unionism is strongest in Bombay Presidency, and weakest (having 
"Wm1 to the potentialities) in Bengal. 

Numerical Strengtb. 

As the foregoing remarks indicate, an accurate numerical esti-

j
te of the strength of trade unionism is almost impossible. In 

ombay the Labour Office recorded the existence of 93 unions claiming 
20,000 members in September 1980, but this includes some unions 

which do not cater for industrial workers. For the. rest. of India no 
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complete record is available, but the numbers in the. aggregate are pro
bably about equal to those of Bombay. At the end of 1929, 87 unions 
!'Wming 163,000 membem had been registered under the Trade 
Unions Act; of these 38 with 90,000 membem were registered in 
Bombay Presidenoy. The All-India Trade Union Congress had 
affiliated to: it in Deeember 1929, 51 unions claiming 190,436 
membem; but this inoluded one large urtion whose figures were 
questionable. Membership is everywhere loosely defined, and many 
unions retain on their books members who have long ceased to pay subs
criptions. At least one union has been formed which claimed no subs
cription from ite members. 

Internal. DitDculties. 

From this necessarily brief survey of recent and oontemporary 
history we tum to questions of future policy and development. Here it is 
wise to reoognise at the outset the difficulties which confront those who 
are endeavouring to build up the movement. To a large extent the 
obstacles to development are internal rather than external-they come 
from labour itself. In the first plaee, the migratory character of the bulk: 
of Indian labour presente a serious obstacle. Those who are frequently 
leaving an industrial oentre, even for short spells, .and are frequently 
changing their employer, are less inclined than more permanent workem 
to maintain a constant interest in any organisation. Further, the faot 
that so many workers look forward to a proximate or ultimate escape 
from industry tends to dimjnish their enthusiasm for efforts to amslio
rate their conditions and to enhanoe their readiness to tolerate disabi
~ties. The present oonditions of industriel life in India are not con
ducive to the un1lagging endeavour which proved so neoessary in the 
west for the maintenanoe of trade unions; those whose wages and 
leisure are barely adequate for sustained work in the factory are nct 
likely to find energy or leisurs for aetivity outside it. It is not difficult 
to trace a correlation between the strength of the mOvement in parti
cular centres and industries and the degree of permanence and regularity 
which characterises the labour foroe. Another serious handicap is the 
poverty of the average worker, to whom even a smaIl subscription can 
be an appreciable burden, partioularly wh~ he is already encumbered 
by debt. Except in times of great stress, few unions can secure ade
quate funds without external assistance. An additional obstacle arises 
from the divisions which run across the linss on which 1;rade unionism 
must develop. Difference of language and race are separating factors, 
and to these is frequently added the active opposition of the jobbers, 
or their eqnivalent, to anything resemhling a horizontal organisation. 

FondaDl6l1tal DeftcieJroies. 
But there are even more fundamental difficulties. Trade 

unionWn, to be fully effective, ·demands two things: .. democratic 
.pirit and education. The democratic ideal has still to be developed 
in the Indian worker, and the lack of eduoation is the most serious ob
stacle of all. The latter diffioulty does not arise merely or even mainly 

• 
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from illiteracy. We do not confuse Iitemcy with education; the strength 
of trade unionism in the transport industries is partly due to the eduC&
tion which travel gives. Where the lack of education makes itself 
most strongly felt is in the reluctance to take a long view. Even if 
he were better off than he is, the Indian workman would not be easily 
persuaded to spend money which promised no obvious and immediate 
return. Few trade unions can afford to conduct benevolent work, and 
the majority find it hard to convince the worker that a subscription is 
worth while, except when a dispute is imminent or in progress. 

Need for Development. 

It may be urged that a movement which suffers from so many 
handicaps, which demande qualities at present so rare among Indian 
workmen and which is &dmittedly· exotic in origin, is ill-suited to 
Indian neede and that the whole development of trade unions is a move in 
the wrong direction. As regards the foreign character of the move
ment, we would observe that modem industrialism is itself a Western 
importation. The difliculties which it creates for labour in India are 
similar to the difliculties which it has created elsewhere, and there is no 
evidence of any alternative remedy that is likely to prove effective. 
Everything that we' have seen in India has forced upon lIS the conviction 
that the need of organisation among Indian workmen is great. and 
that, uuless industry and the State develop' along entirely difierent 
lines from those at present followed, nothing but a strong trade 
union movement will give the Indian WOrkmaD adequate protection. 
Legislation can act as a palliative and prevent the graver abuses, but 
there are strict limitations to the power of Government and the public 
to protect workmen who are unable to protect themselves. Labour 
laws, indeed, find one of their most effective sanctions in the . support 
of organised unions. Other forms of organisation, such as works councils 
and works committees, serve a useful purpose when employers are 
well disposed, but they cannot be a substitute for trade unionism. 
Machinery such as industrial tribunals Md conciliation boards can assist 
labour, but its operation is seriously hampered without organisation. 
It is in the power to combine tha.t labour has the ouly effective eafeguard 
against exploitation Md the only lasting security against inhumane 
conditions. Nor is labour the only party that will benefit from a sound 
development of the trade union movement. Employers and the public 
generally should welcome its growth. It would be foolish to pretend 
tha.t in present conditions particular employers in particular centres can
not gain an advantage by thwarting and repressing attempts to organise, 
and all employers are bound to find, on occasion, that the organisation 
of their men limits their power. But whilst the advantages to be gained 
from repression are temporary and precarious, those that accrue from 
healthy organisation are lasting. Further, some form of organisation is 
inevitable, since the need is acute and i. bonnd to evoke a response. If 
that response does not take the form of a properly organised trade union 
movement, it may aasume a more dangerous form. Some employers 
have already suffered severely from the lack of responsible trade UniOOl 
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of their workers, and this type of suffering extenda to the oommunity 88-

Il whole. 
Necessitr of Encouragement. 

The importance of developing healthy trade uniOI18 i. denied 
by practically none. Government has declared its policy to be one of 
enoonragement, and a great majority of employers appearing before 11& 

avowed a similar aim. Wbile a minority' of employers are frankly 
npposed to trade unioIl8, we have been struck by the oonsiderable measure 
of uU8JJirnity on this point on the part of responsible employers' organisa
tions and individuals, including ofliciaJa iu charge of Government estsb- _ 
lisbments. Some employers are genuinely puzzled as to the methods 
by which they can attain the aim in view. But in m8JJy cases we found 
it difficult to ascertain what active steps had been taken to enoourage 
the growth of healthy trade unionism, whilst the attitude of some em
ployers in their dealings with trade unions was singularly ill.caJ.culated to 
secure that end. We would urge that the repression of trade unions 
because of unhealthy tendencies is unlikely to produce a healthy growth. 
A movement which i. facing so many difficulties cannot be expected to 
begin at the stage achieved in other oountries through long experience and 
after many vicissitudes. Responsibility can only be developed by power 
and by experience. If relatioIl8hips and oo·operation are to be withheld 
until individual unions, or the movement generally, attain vigorous 
healt\I, that stage is likely to be long deferred. 

Controversy regarding Recognition. 

-This brings us agam to the question of " recognition" of trade 
unions by employers. This has become the acid test, and controversy 
over this question is fairly general. The expression owes its origin, so 
far as India is concerned, to the relations of Government with its servants. 
Until oomparatively recent times, Government servants were prohibited 
from submitting collective memorials and petitions. When conceded, 
this right was granted only to combinatioI18 which conformed with certain 
rules. These are known as the Recognition Rules, and unions which 
accept them are then ordinarily granted formal "recognition " and are 
able to conduct negotiatioI18 with Government on behalf of their members. 
Private employers have tended to adopt similar methods, but there 
appears to be some confusion, both among them and among some heads 
of Government departments, as to the meaning and implications of the 
term. Some seem to think that" recognition" means that the employer 
recognises the right of the union to speak on behalf of all his workmen, 
or at any rate all the class for which the union caters. Influenced iu 
some cases by this misconception and in others, we fear, by a desire to 
prevent the union from gaining in strength, recognition has frequently 
been withheld on the ground that the union embraces only -a nllnority 
of the class concerned. Other reasons given for refusing recognition 
are the prior existence of another union, the refuaaJ of the uniQn to 
dispense with the services of a partieular official, the inclusion of out
eiders in the executive, and the failure of the union to r~ster under the 
Trade UnionsAot. 
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ImplicatioDl of Reeognition. 
In our view recognition should mean that the employer re

cognises the right of the union to negotiate with him in respect of matters 
aftecting either the common or the individual intereeta of its members. 
The employer, while he should consider proposals advanced by a union 
which are applicable to his emplcyees as a whole, need not recognise the 
claim of the union to speak for any who are not members of it,.and must 
be prepared to consider the interests of the uuorganised workers. It 
is not, of course, intended to suggest that the recognition of a union pre
cludes individual members of it from direct contact with their employ
ers. At the same time we are not pleading for a formality. Recogni
tion in the letter must be followed by recognition in the spirit, by a readi
ness to diseusa sympathetically points put forward by the union, by 
accessibility to its officers and by willingness to let them have credit 
where credit is due. The Governmeut manager or agent who, in 
remedying grievances to which a union has drawn attention, is at 
pains to make it evident that the nnion has had nothing to do with 
the result, or who keeps the union officials at arm's length by insist
ing on written communications in every case, is stultifying the 
action of Government in according recognition. The employer who 
discriminates in the matter of promotion against union men, or in any 
other way tries to weaken the influence of the union he has recognised, 
is in no way better than the employer who denies recognition outright, 
and is as little likely to advance the cause of paace. These consider
ationS, apart from any others, make it impossible for us to endorse the 
propCB3l, advanced by several labour sympathisers, that recognition 
should be obligatory in certain esses. It was suggested, for example, 
that an employer should be compelled to recognise a registered union 
of his men. Recognition may mean much. but it may mean nothing. 
No law. can secure that genuine and full recognition which we desire 
to.see. 

Recognition of Weak Unions. 
We have referred to the prevalent idea that recognition should 

depend on the strength of the union. There is a sense in which it may, 
for a really atrong union is in a position to. enforce recognition. The 
vigorous union with a genuine grievance can insist on being heard, and 
even recognitjon rules carefully framed by official secretariats may prove 
futile when a big railway atrike is threatened. But we are anxious to 
see recognition based on reason and not on foroe, and the fact that a 
union consists of ouly a minority of employees is no adequate reason 
for withholding recognition. Similarly the existence of two or more 
rival unions is not in itself a sufficient ground for refuaing to recognise 
any or all of them, The oombinB.tion of all employees with oommon 
interests in a single union is eminently desirabl" in their own inter6l'ts, 
but this is a matter for them and not for the employer. 

Outsidem and RecognitiOD. 
The endeavour to diotate to unions on the subject of their 

offioers or leaders is equally short-aighted and unwise. We have referred 
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io the great iIifficultiea confronting the movement, which make the em
ployment of .. proportion of outsiders inevitable. In some cases viotim
isation, and more frequently the fear of it, gives an additional value 
to the outsider. The claim to be allowed to deal ouly with " one's own 
men" ie frequently little more than an endeavour to secure that the 
_ of the men shall be presented by persons who are not lilrely to prove 
assertive. In every cowitry much of the active work of trade uniona, 
particularly in their relations with employers, ie carried on by persons 
whose livelihood does not depend on the employers' will. We recogniee, 
as do outeiders themselves, the weaknesses of the position of persons 
who have no direct experience of industry. But thie again ie mainly a 
question for the unions themselves, and we shall deal with it in that 
connection. As we have already indicated, the objections to outsiders 
are steadily diminishing, and there ie every hope that the unreasonable 
attitude adopted by a number of employers a few years ago will soon be 
unknown. There ie, however, still a disposition in some quarters to 
object to particular outsiders, and especially e:l:-employees and 
politicians. The dismi"'"'<l employee, whoeeenergy iewhetted more bya 
sense of hie own grievances than by a desire for the welfare of others, 
can be a severe triel to the most sympathetic employer; and tbe desire 
to prevent him from securing a position of in1Iuence ie natural and 
intelligible. But in actual experience the attempt to suppress such 
individuals by repressing their organisations or by insieting on fueir ex
clueion has seldom been BUccessful; several such men have gained 
notably in strength as a result of the employers' antagonism. The 
politician who hopes to divert a union to political ends can be equally 
trying, and it ie.frequently the case that hie exclusion would be in the 
best interests of the men. But the employer, however pure his motives, 
ie in a weak position when he attempts to protect hie workmen by keeping 
their leader at arm's. length. The leader who ie not honestly working 
for the good of a union ie not likely to have a long innings, uuless he ie 
assisted by persecution. The less healthy traits in a union are mON 

likely to be eliminated by toleration than by repression. 

Begietration and Recognition. 

The question of insistence upon registration stands on a diJIereni 
footing. As the law stands at present, registration generslly involves no 
obligations that a buna:fide union should not be willing to undertake .. 
It neeessitates a regular constitution, a periodical audit, the composition 
of the executive so that a majority may be workers, and the separa
tion of political funds, which can be collected ouly from thoee members 
who are willing to contribute. In rettlrn for compliance with th_ 
provisions, the union receives definite advantages. There is, therefore. 
a presumption lthough no certainty) that a uni~n which declines to register 
ie not a boM fide organisation. Similarly the fact of registration creates 
a presumption in favour of the genuineness of the union. The desire to 
_ure recognition baa been a motive underlying registration, and regie
tration has led in many oases to recognition. In a number of instances, 
employers have declined to recognise unions that are unregistered, .... d 
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some were under the impression that registr.mon made reoognition 
obligstory.We recognise that there are questions of principle with 
regard to politicsl funds which, if they we, may modify the position 
in the future. 

Becognitioll ol Govlll11ment Employees' UJIioDs. 
The position of unions of Government employees requires 

separate consideration. Prior to the passing of the Trade Unions Act, 
the recognition rules, to which we have referred, stipuIa.ted that reoognised 
unions should apply for registration as soon as legislation made it possible 
to do so. But when the Act was psssed, the Government of India wid 
the majority of 10eaJ Governments suggested to reoognised unions that 
they should not apply for. registratien. One looal Government went 
much further and forbade all its servants from becoming, or continuing 
to be, members of any union which had applied for or secured registration. 
We are not aware of the precise considerations which led to the latter 
order, but the attitude of Governments generally arose from the difficulty 
of reconciling the privileges which employees secured as members of 
registered unions with their oblig.mons under the Governl'lll\Jrl; Servants' 
Conduct Rules. These rules were framed primarily to regulate the conduct 
of Government officials outside the ra.nka of labour, with whom we are 
not concerned; the Trade Unions Act had mainly in view persons wit hin 
those ra.nka, and the recognition rules apply to. both cla.sses. Perhaps 
it is not poasible to apply common rules to two such diHerent classes, but 
in any esse, as far as industrial employees are concerned, we recommend 
that Government should take the lead both in making recognition of 
unione easy and in encouraging them to secure registration. 

Collection ol Subscriptions by Employers. 

Some employers, including at least one important State rail
way, have collected subscriptions for trade unions. This has usually 
been done by deducting the union subscription from the workers' pay 
and handing the accumulated amounts over to the union officials month 
by month. The result has been to give the unions concerned an 
income far exceeding that which they would have obtained in the 
ordinary way. In view of the acute difficulties which most unions 
~perience in raising funds and the benefits that could be Becured by 
many if their finances were more flourishing, we have considered the 
possibility of recommending to employers a gene.'" adoption of this 
practice. On a detailed examination of the question, however, we con
sider that the disadvantages distinctly outweigh the advantages. Quite 
apart from the fact that the practice makes a trade union SUbscription a 
first charge upon a man's wages and may lead, with ilIitsrste and ignorant 
workers, to the commencement or continuance of deductione without 
their full eonsent, the proiledure is bound to undermine the independenoe 
of the union. No employer oan surrender his right to diseontinue tha 
practice at any time. Its continuance, therefore, is conditioneJ upon the 
union taking no steps which would lead an employer to reverse his poli"y, 
and once the praotice had been established of oollecting subscriptio'tS 
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in this manner, the employer would be able at any time to dislocate the 
aotivitiea of the union by withdrawing biB assistance. Further, the 
vigour of the trade union officiall! would be constantly. sapped by the 
lmowledge that their income and the means for their activities were 
dependent QIl the employers' goodwilL 

Self-nilianee. • 

Although we have stressed the in1luence which employers can 
exercise over the future of the movement, we should be doing a disservice 
to it if we encouraged any trade unioniste to suppose that its development 
depended upon the actions of employers rather than upon their own. 
There is already a lack of self-reliance and a tendency to wait too much 
upon the emploYeIS' attitude. No amount of ep.couragement from employ
ers or of assistance from the State can infuse life into unions which have 
nothing vital in themselves; true vigour oan only come from within. 
In those countries where the movement is strong, it owes that strength 
mainly to its own efforts, and perhaps more to the opposition it has con
fronted than to the support it has received from employers. One of the 
first needs, therefQre, is the training of the members themselves. There 
is too great a tendency to allow the members to remain passive supporters 
of the union instead of making them an active force. We recognise 
the difficulties of the position.. The dIlemma which faees many trade 
union leaders resembles that which confronted a number of officials 
in the early days of local self-government. Presented with the 
alternatives of aiming at executive efficiency by undertaking most of 
the work themselves and of educating their members by giving them 
responsibility and letting them make mistakes, most of the leaders 
have chosen the former course. Labour is weak, leaders are few, and. 
the training of members in trade unionism must in many eases involve 
a diminution, for the time being, in the effectiveness of a union to protect 
its members. But the movement oannot prosper if it is allowed ttl 
depend almost entirely on a stimulus from'the top; there must be an 
internal co1lectiv.e will. This can be developed in various ways, aU of which 
require time and patienoe. Efforts should be made to give as many mem
bers as poasible some share in the work. Meeting.. should be frequent, 
even if they are emall ; regular branch meeting.. are of more value than the 
infrequent mass meeting, which lias little permanent effect. 

lIIuItiPlication of Activities. 

Most unions are at present hampered by having too limited a 
ecope and too few activities. There is a disposition to regard a union 

. as a mere agency for securing benefits from employers, and to overlook the 
valuable work that oan be done in the way of mutual belp. A widening 
of the sphere of activity is most' desirable, both because much is left , 
undone that trade -unions can do and because it will strengthen the 
movement to find, and even to create activities in which the members 
can participate. The selection of fresh activities must depend on local 
ciroumBtances and will vary from provinoe to provinoe and from indWl
try to industry. We do not presume, therefore, to offer stereotyped 
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recommendations for all unions, but put forward a few suggestions to 
illustrate our meaning. An extension of the co-operative movement by 
the agency of trade unions seems to offer a genuine opportunity in some 
centres. The provision of co-operative credit and the maintenance of 
co-operative stores, if properly managed, would advance the economic 
position of the rpembers. The need of education is universaI, and the 
provision of adult education in small circles would be valuable in itself 
and would bring strength to the movement. The opening of a reading 
room where there would be available both books and men to read them 
aloud has distinct possibilities. Eenefit funds are rare, and, though we 
recognise the djfficultyattendant on the raising of allY appreciable sllIlll! 
from Indian workmen, we feel that many could be Fersuaded to subscribe 
to a fund designed to furnish death benefits. In some industries, the 
Workmen's ComFensation Act provides a useful field of activity. Some 
unions have entered this field, but the movement as a whole has not 
realised the Fossibilities in this direction. Possibly the only union with 
an elaborate range of welfare activities is the Ahmedabad Textile 
Association to which we have already referred. This is reported to 
maintain two diBFensaries and a hospital equipped for ""'gical work, with 
accommodation for thirty indoor patients. The expenditure on this 
work is in the neighbourhood of Rs. 10,000 annually. The Association 
maintains 23 schools, which in 1928 had 1,458 boys &tid 76 girls. The 
cost in that year was Rs. 36,000 and the Association also carried on two 
boarcling schools maintained by subscriptions from other sources. The 

"social betterment department of the union supplements the work of the 
I schools by con~cting evening classes in c1ItwJls to teach workers reading 

and writing. vThe union maintains a h"brary and a reacling-room fer the 
j,enefit of its members. There are also travelling libraries containing 
several boxes of books which are circulsted from centre to centre. Among 
tie union's other welfare. activities are four physical culture centres, 
a volunteer corps, a cheap grain shop, restaurants, a savings bank and a 
Cheap Loans Department. These are all carried on mainly from \he 
members' subscriptions, which are collected by the milIa. The millown
era until recently also made an annual· grant to the Association for 
educational purposes-

Present Leaders. 

An eqnally urgent need is the development of leadership from 
within the ranks of labour. At present the unions depend for their 
leaders mainly on social workers. lawyers and other professional and 
publio men. A few of these have interested themselves in the movemeni 
in order to secure private and personal ends. The majority, however, 
are actuated by an earnest desire to assist labour. The work involne 

. much toil and many discouragemente, is nearly always unpaid, and 
brings more criticism than thanks. Our survey of the pOIIition will, 
we hope, shpw sufficiently clearly how necessary the assistance of th_ 
men has been in the past. The movement could not possibly han 
reached ita present stage without them, and for many years to come there 
is likely to be a useful field of service fer all who are anxious to _iR. 
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At the same time, as many of the present leaders would be the first to 
recognise, the man drawn from outside the world of labour is handi
capped in more than one direction. He has seldom a complete 
knowledge of the technical details of the industry to which his work is 
related, and cannot hope to meet the employer on equal terms in this 
respect. His training makes it difficult fOJ) him to feel that complete 
sympathy with labour which is the inspiration of those who have .. gone 
through the mill ". Some of the present leaders, motived no doubt by the 
great need, seem to us to diminish their effectiveness further by attempt
ing too much. No man can take an effective share in the organisation 
of half a dozen unions simultaneously; in existing conditions the foster
ing of one good union is a,hard task and more than enough for a man who 
can generally devote only part of his day to such work. Finally the 
fact that the work is gratuitous tends to weaken its intensity, and in 
aome cases to diminish the sense of responsibility. 

Need 01 Paid O1Iieials. 

The unions, if they are to increase their strength, must find 
organisers from within the ranks of labour. This does not mean that the 
trade union officials must be acf;ually working in the industry with 
which the union is connected. No man who is doing a day's work in a 
factory or a mine or on a railway can find the time or energy necessary 
for the work. Further the acf;ual worker, even with the best of employers, 
<l6Jl1lot display sufficient independence to defend adequately the union'! 
interesto. What is required is the whole-time official who has been an 
actual worker. He must be paid by the unions, since it is impossible to 
el<peCt that the heavy labour involved will be carried on-for nothing; the 
nexus of payment brings responsibility by making the officials depend
ent on the union and its forf;unes. We recognise that the present income of 
many unions cannot meet such charges; but the organising official, if he is 
even moderately competent, will ·secure a substantial increase in that 
income. The few unions which h. ve secured auch officials have found 
them profitable investments, and the expense must be faced if a union 
is to acquire strength. We auggest that those on whom at present the 
bouden of organisation falls _should make it their earnest endeavour 
to find suitsble men within the unions· to act as officials and should . 
then train them for the position. At first suiteble men will not be 
1'Il&diIy forthooming, for their task will not be the easy one of evoking en
tlilUsill8lll at timea of crisia, but the harder and more valuable one of 
building up .the membership of the union in good times and bad, and 
iostilling into it the sense of loyalty and tTw!t. Morebver there are 
bound to be failurea amoug those selected. But, as we found during 
01Ir tour, a few men of the right type have already emerged, and othel! 
will be forthcoming if opportunities are made for them. 

Training 01 0fIIcials. 

The qualities required in the first place are literacy, organising 
• ability and a capacity for hard, constant and patient work. When man 

... i1h these qualities are obtained, their training should be undertaken. 



It is here that sooial workers, professional men and others anxious to 
assist the movement can render valuable~. The training .hoold 
(lOmmenC8 before the selected man leaves his employment; his readiness 
to undertake the necessaxy toil will afford a g~ test of his capacity 
for ultimate S1lOOe88. He should be asaisted to improve his general 
education by directed reading, partioularly in economics and social 
questions, including labour legislation and trade union history. In the 
larger centres it might be possible to start small study circles for groups 
of, say, 4, to 6 men. The Universities in the leading indUBtria\ centres 
could strengthen their contact with the industrial life of the 
(lOuntry by IlllSisting in this work with evening classes, and- the 
larger trade unions should endeavour to .... ist. Simultaneously the 
prospective official should take &8 aetive a 'part in the work of the 
union as his ordinary work allows; his activity here will afford a good 
indication of his qualliications for a paid appointment. 

Outside Assiatance. 
We have suggested that during his training, fohe' future official 

should be supported by his own indUBtria\ work. But his value in many 
_ could be greatly enhanced by a wider training, with freedom for 
a' period from other work:. This would involve the provision of funds 
for the support &f moo men during part of their training. In the oase 
of State servanla ond particularly on the railways-periods of leave 
and other assistance could be given. As a further possibility we suggest 
the grant of studenlBhips at Universities or colleges whiOO are ready 
to oo-operate. The higher education of the oountry is largely dependent 
on State funds. and we feel that the share of the induntry of the country 
in the results is disproportionately small. The class whose education 
we deeire to advance has claims which are in no way weaker than those of 
political lawyers or Government officials tc participate in the provision 
which the State makes for education. Finally the linking of the move
ment with the international trade union movement provides the op
portunity for and will no doubt evoke its assistance in the building 
and consolidation of Indian trade unionism. Some of the labour de
legates and adviaers sent tc International Labour Conferences at Geneva, 
by extending their stay in Europe. have been able tc secure some 
training in Western trade union methods. If, as we hope, the labour 
side of the delegation tc these conferences is increasingly composed 
of actual workers and ex-workers, they can be assisted at a com
paratively small' cost tc qualify themselves more fully for trade union 
work. 

Revision 01 the Act. 

The Act has not been sufficiently long in operation tc enable 
us tc attempt .. detailed review of its working. But the developments 
of the movement which are already in progreso and those which may be 
expected &II a result of the changes taking place in the social and political 
sphere, tcgether with the advanoe whiOO we hope some of our recom-. 
mendations will bring, will probably necessitate ita revision in some 
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directions at an early date. The measure was admittedly framed with 
regard to the fact that the movement was both young and inchoate, 
and it has helped to give trade unions stability and an enhaneed sense of 
""'ponsihility. We consider that the Act should be re-examined in not 
more than three years' time. If the recommendations made elsewhere 
regarding the grant of the franchise to registered unions are aocepted, 
tilese may necessitate the revision at an even 'earlier date of the provisions 
relating to the political activity of trade unions. In respect of other 
provisions, it may be found that .ome of the restrietions which were 
regarded as wise in the infancy of the movement are unsuited to a more 
advanOOd stage, and all the limitations imposed on· the activity of 
registered unions and their officers and member. should be ~otisidered. 
:We regard the principle that the giant of prlVileges should be limited to 
registered unions as 8Ound, but it is important to ensure that the 
conditions attached to registration are not such a8 to prevent any well
conducted bema fok union from applying for registration. 

Annual Audit. 
In the meantime we recommend three amendments rclating 

1>0 matters of detail. At present registered trade unions have to meet 
the cost of the obligatory annual audit, and the qualifications of the 
auditors are prescribed by Government. It is not possible for the smaller 
unions to meet the cost of employing properly qualified auditors and, as 
&result, Government has had to permit their accounts to be audited by 
persons with no qualifications in accountancy. We consider that all 
unions should be able to secure free of charge the conduct of their audit 
by officiale of Government. Government has already accepted respon
sibility for the audit of the accounts of eo-operative societies in 80me 
provinees. The provision of auditors for trade unions should cost little 
toGovernment, wbileitwill relieveregisteredtrade unions of a consider
able charge on their funds. At present the larger unions are required to 
employ auditors who are authorised to audit the aoeounts of companies 
under the Companies Act, and any union which desires to employ such an 
auditor .hould remain at liberty to do 80. But unions which do not 
desire, or are unable tG engage, auditors of this class should be given the 
alternative of having an official audit .rather than of employing other 
persons a. auditors. The reports of the offinia.! auditor on trade union 
audits and investigations should be made available for the public 88 well 
as for the union. .' 

other Amendments. -

TWo other minor amendments appear to us to be desirable. 
(i) Section 22 requires that ordinarily not less thanhalf the officers of a 
~.tered trade union shall be actually engaged or employed in an 
mdustry to which the union relates. "Officers" here includes the 
executive. In view of the desirability of securing that the members of a 
union take an aotive part in its work, we consider that two-thirds would 
be a more suitable minimum. As there is no limitation to the size of 
the executive, this will not !eStrict the number of outsiders that can 
be included. and may lead in some cases to an unduly large executive. 
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But we think that the inclusion of a larger proportion ~of workers nmy 
aseist in furthering that education of the ordinary members in trade 
llIlionism which is so much needed, and in helping them to feel that they 
are responsible for the conduct of theirllIlion. We believe that the desir
ability of the higher proportion is already recognised in practice by the 
better llIlions. (n) It appears to be the case that registered trade uniODll 
are precluded from initiating and carrying on co-operative societies. 
We recommend that the obstacles be removed. The maintenance of 
co-operative credit or supply soeieties, subject to the usual safeguards. 
is an activity which We should like to see undertaken by trade unions. 

Conclusion. 

In other parts of this report we suggest fresh responsibilities 
-for registered unions, and we hope that, in legisIation and administra: -
tion, the State and its officers will recognise the 8BB8Iltial importance of 
theee orgsnjsations as an integral part of the industrial structure of ilia 
country. They can make a big contribution to induetrial development, 
and the vaIue of that contribution will be enhanced by a policy of trust 
in them and co-operation with them. At the same time, at the risk of 
repetition, we would emphasise the fact that trade unioniste mnst rely 
mainly on their own eHorts. It ie on them, rather than on employers or 
Government or the public, that the future of trade unionism ultimetely 
depend.. 



CHAPTER XVIII.-INDUSTRIAL DISPUTES. 
At this stage of India.'s industrial history it is unnecessary for 1I8 

to emphasiBe the importance of taking all reasonable IIl8il81l1'e8 to promote 
industrial peace. The loes occasioned by industrial disputes to employers, 
employed and the public at large has produced a general anxiety to lind 
methods of preventing the occummce of, strikes and look-outa and I!eCUr

ing their speedy termination when they occur. We propose first to trace 
briefty the course of industrial unreet in India. and thereafter to attempt 
to analyee the causes of industrial ~ We shllij. then review the 
methods already adopted for the preVllIlticn and settlement of disputes 
and make our recommendations in this oonnection. 

Emergence of Strikes. 
Prior to the winter of 1918·19, a strike was a rat<l occurrence in 

Indian industry. Strikee took elace occasionally on the railways and in 
other branches of industry; but to the majority of indUBtrial workers 
the use of the strike was probably unknown. Lacking leadership and 
organisation, and deeply imbued with a passive outlook On life, the vast 
majority of industrial workers regarded the return to the village as the 
only alternative to the endurance of hard conditions in industry. The 
end of the war saw an immediate change. There were some important 
strikes in the cold weather of 1918·19; they were more numerous in 
the following winter and in the winter of 1920-21 industrial strife became 
almost general in organised industry. The main cause was the realisa
tion of the potentialities of the strike in the eristing situstion, and this 
was assisted by the emergence of trade union organisers, by the educa
tion which the war had given to the masses and by a scarcity of labour 
arising from the expansion of industry and aggravated by the great 
epidemics of in1luenza. 

Statisties of Disputes. 
After that '!'inter industrial unreet slowly subsided, ~t the strike 

weapon remained and since that date strikes have been a concomitant 
of Indian industry. The following figures of reported disputes involving 
stoppages of work for the period 1921·30 have been furnished by the 
Go t fIndi vemmen 0 a-: 

Number of Number of Number of 
atOppageo wmkem worIciDg 

y ..... beginning involved da.yaiost 
dlll'ing the (thoUl!&lldB). (in 
~. Iakhs). 

1921 .. . . · . · . 378 600 70 
1922 . . .. .. .. 272 430 40 
1923 .. .. · . · . 209 301 iiI 
lDU .. .. .. · . 132 3111 87 
11126 .. .. .. .. 133 270 128 
1926 .. .. .. .. 127 187 no 
11127 .. .. .. .. 129 132 202 
1928 .. .. .. .. 200 607 818 
1929 . . .. · . .. 134 631 122 
1930 .. .. .. .. 14G 198 23 
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.As the figures of' working days .lost depend mainly on the pre-
sence or absence in any year of one 011 two big strikes, the two other 
colum.ne give a better indication of the general prevalence of industrial 
strife. These show the widespread turmoil of 1921 and the diminution 
of strife thereafter until the' appearance of a second wave of nnreet in 
1928. Some particulars of the approximate caUBeS of these strikes are 
available, 'as the etatistics tabuLI.ted by the Government of India give the 
c1assification of the disputes according to the principal demand of the 
workers. This shows that in 976 disputes the principal demand related 
to the question of payor bo.D.us and in 426 to the question of personnel 
In the latter cases, the demand was normally for the reinstatement or 
dismissal of one or more individuals, and the proportion under this head 
appea.ra to us to be high. 74 strikes were primarily concerned with ques
tions of leave or hours of work and the remaining 382 are unclassified in 
respect of the demand made. In the efficial returns two-thirds of the 
strikes are classified as unsuccessful. 

Wider Economie Causes. 

Behind immediatecausessuchasthese,itispoesible to trace the 
wider influences which have been at work. The great outbreak of strife 
after the war had obvious -economic causes; a rise in wage levels was 
overdue, and the workers awoke to the disabilities from which they sof
fared in respect of long hours and other matters. By the end of 1922 
the position was again more or Jess stabilised, houls had been reduced, 
conditions had improved and wages had risen, prices had fallen consider
ably from the peaks attained in 1920 and 1921, and the post-war boom 
was over. During the ensuing five years pri_ showed only small 
variations; the Bombay working clase cost of living index number, for 
example, neither fell below 152 nor rose above 161 in any month after 
Ootober 1922 and before October 1921. The State; the employers and 
the public now co·operated in introducing certain ameliorative measures.. 
In consequence of all these factors, the quinquennium 1923-1927 was one 
of comparative peace, in spite of a steady growth of consciousness and 
cohesion aUlong the workers and the survival of many sources of dis
content. By the end of this period prices ehowed signs of falling again 
and, although induetry did not cease to expand, profite eteadily con
tracted and, in a number of cases, disappeared. Endeavourstomeet the 
depression by improved methods of production, retrenchments of staff, 
or reductions of wages had a large share in the fresh outbreak of strife 
in 1928. 

C&US!l91JnCOlUlOOted with Jndusay. 
Causes unoonnected with industry playa much smaller part in 

&trikes than i. frequently supposed. The employer who is faced with a 
strike and is uncertain as to the cause is inclined to lay the blame on 
" agitators ". There are, of oourse, BOme strikes which are not due to 
eoonomio oaUSeB. Examples of these are the stoppages known as Mrtcl&, 
which are often meant as protests against acts in which the employer 
may have had no share, e.g., action by Government or by the police. In 
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times of cpolitie&l ferment, such as' the present, these tend to become 
frequent, ""d while they 8.l'B fortunately ephemeral, they cause in the 
aggregate appreciable dislocation of industry. 

Political and. Other Wluences. 
At certain periods faCtors which were not economic had an im

portant in1luence on industrial strife. The worst period of such unrest 
(1920-21) coincided with the <lccurrence of intensive politie&l agitation. 
A few strikes were organised by political leaders; more frequently op
ponents of Government used their influence to intensify disputes which 
were economic in origin. Recently other in1luences have appeared; the 
spread of communism has afiected the workers in certain places, parti
cularly Bombay, and in the big mill strikes which have occurred. there 
during the last few years communist leaders and organisations have played 
a leading part. Another new development has emerged in at least two 
recent strikes of importance in which .some of those acting with the 
workers were also interested in the in1luence of the strike upon commodi
ties arid share markets. But although workers may have been in1luenced 
by persons with nationalist, communist or commercial ends to serve, 'We 
believe that there has rarely been a strike of any importance which h .... 
not been due, entir';JY or largely, to economic re88Ons. 

vExPerience of Works Committees. 

We tum now to a brief review of the various methods adopted 
both to prevent the occurrence of disputes and to resolve them when they 
arose. The industrial unrest which followed the close of the war led to an 
examination of methods adopted in other countries, and especially in 
Great Britain. Among these, the institution of works committees 
received attention at all- early stage. In 1920 the Government of India, 
while starting joint. committees in their presses, directed public attention 
to the possibilities of the idea and about tbe same time committees were 
formed by Messrs. Tata at Jamshedpur and in at least one of the larger 
railways. A committee appointed in Bengal in 1921, at the instBnce of 
the Legislative Council, to consider the causes of ""d remedies for indus
trial unrest, gave warm support to the idea. At the Buckingham 
and Carnatic Mills in Madras, where 9,000 workers are employed' 
and where the proportion of permanent labour is large, a works 
committee was formed in 1922 under the name of the Woxkpeople's 
Welfare Committee. It was started by the management with the 
objeet of securing closer contact with the workers by the discussion 
and settlement of matters affecting their interests. The constitution of the 
committee is kept as elastic as possible and is subject to enlargement as 
circumstances demand. In addition to' the Pxesident and Vice-Presi
dent, it is now composed of 26 representatives of the workers and ten of 
the management. The former _ elacted annually by a secret ballot of 
worksrs with more than one year's service in the different departments., 
The welfare superintendent is B$"'!Ificio secretary and two labour 
representatives are elected to serve as assistant secretaries. The proceed
ings of the meetings, which are held fortnightly, are printed in Tamil and 
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ciroulated among the workpeople. In additioll. to8l!l!J'ming large rea
ponsibilitiea in reapeet of the numeroll8 welfue activities aesoaiated with 
the mills, the oommittee is said to have proved nseful in ma.intainiDg good 
relations between the staff and the workers. Any worker who considers 
that he haa been unjustly treated can report the matter to the· weHare 
oommittee member of his department, who then makes representations 
to the management on the worker's behalf. Individnal cases of a seri01l8 

nature, sw:h as dismi.s, can also be brought before the weHare com
mittee, if the worker is dissatisfied and further enquiry or consideration 
seeme to be required. The firm have no doubt that the Committee is now 
genuinely appreciated by the workers: it has enabled the IIl&Il&g"
ment and the workers to get into closer touch, reaulting in a better un
derstanding of each other's point of view so that misrepresentation lead
ing to strained relationship is, they think, less likely to ocenr. A 
considerable number of committees have been formed in State and 
private establishments in recen~ Ye&nl; and in severa! of the leeding 
railway systeme the idea baa been elaborated in a series of committees 
or councils, both local and general. Some committees have been 
successful and there are probably few that have been without use; but 
generaIlyspeaking~eresults achieved have been disappointing. We 
discuss the reasons later. 

~ Ahmedahad MachinelY_ 

The ouly attempt made to set np machinery for regulating 
relations between a group of employers and their workpeople is at 
Ahmed!bed. Here, since 1920, there has been a permenent arbitration 
board, consisting of one nominee each of the two Associations-one repre
senting labour and the other the employers. Mr. M. K. Gandhi baa re
presented labour on this board since the beginning. The methods 
adopted are thus descn1led by the Goveriunent of Bombay :-

.. In the Ahm,dabad ootton mill indust.ry it boo been mutually agr<ed 
be'w .... the Ahmedabad Millowners' Association and the Ahmedabad Labour 
Union that all gri"""""es should, in the fiNt inetanoe, be discuseed bet"""" the 
work_ themselves and the lIllUlagemenlis of the milia concerned. If any worker 
boo .. grievance he reporte to a member of the counoil of repreeentativea from his 
mill. The member 8JlO"ke to the h&&d of the depMtment and the agent of the mill. 
if necE08lllY. If the grievanoe is not redressed .. formal oomplaint is recorded with 
the Labour Union. The Labour Union official-......ny the ..., ...... ry or the ..... tant 
&eOretary-goes to the mill, aeoertaine the oorreotnees of the complaint and ""IU_ 
the min officer or the agent to red.res8 the grievance. If no !!ettlement iB arrived at 
during this stage the matter is reported by the Labour Union to the ldillown .... ' 
Assooi.tion. The Secretary of the Millo_' Asoooiatioo.pe&ka to the mill oonoem
ed and tri .. to settle the matter &mioably. The prooedure in oonneotion with griev
ances of .. general nature reforriug to eevera! mills or _era! work"", in a mill "'" 
also similarly dealt with. If the workers do not get redress after the matter boo 
bean diacuseed between the Millownero' Asoociaiion and the Labour Union, the 
matteris finally referred to the P...-manent Arbitration Board." 

We underetsnd that in case of disagreement between the arbitrators 
the dispute is referred to an umpire aooeptsble to both and his decision 
is binding. 
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'\io'rking III the Ahmedabad System • 
.. The system is admirable inite intentions and has had a substantial 

measure of success. It has been criticised as being somewhat dilatory ill. 
its operation. Of the complaints pending at the beginning of 1929, 50 
were said to have been outstanding sinoe 1922. The magnitude of the 
task of the settlement of disputes, however, 'can be judged from the faet 
that the total number of grievances recorded at the office of the Labour 
ABsociation in the year 1929 amounted to 4,000. Although the resort to 
arbitration has not been as frequent as the number of grievances recorded 
would lead one to believe, there has been difficulty in some cases in obtain
ing a suitable umpire. The settlement of disputes conoerning wages en
tails a prolouged examination of facts and figures, and some delay is often 
inevitable, Although the union is managed more for the workers than by 
the workers, it appears to have had a considerable educative value. 
Without desiring to minimiM its importance, it is only fair to observe 
that there are local factors .... isting its operation which cannot be re
produced elsewhere. In the first place, Ahmedabad is almost unique 
among the industrial centres of India in that the employers and the larger 
proportion of the workpeople belong to the same part of India and share 
not merely the same religion but the same mother tongue. Most of the 
Musalman weavers are outside the labour union. In the second place, the 
scheme seems to us to have depended largely on the unique position of Mr 
Gandhi, whose inlluence in Ahmedabad, both with the employers and the 
workers, is very great. Both parties have confidence in his sense of fair
ness and sympathy towards them, and either party would be faced with 
serious difficulties if it found itself in direct opposition to his views. 

~ Employm &lid Workmen (Disputes) Act. 

Pri~ 1929, the only Act on the statute book relating to the 
settlement of trade disputes was the Employsrs and Workmen (Disputes) 
Aet of 1860. This provided for the speedy determination of disputes 
relating to wages in the case of certain workers. It was applicable to the 
construction of railways. canals and other public works and provided for 
the summary disposal of disputes by magistrates. The Aet has every
where ceased to be used and this is perhaps fortunate, as it also embodies 
the principle of criminal breach of contract. We recommend its entire 
repeal. 

Consideration of Extemal Macbin'!llT. 

The question of extem&l machinery of general application for 
the settlement of disputes has in recent years received much public and 
official attention, particularly at times of serious industrial nmest. 
In 1920 the Government of India raised the question of legislation 
on the lines of the British Industrial Courts Act of 1919. At this 
time the serious industrial conflict at the end of the war had uot 
reached its height and most of the local Governments agreed, with 
the Government of India that legislation on the British lines was not. 
likely to be effective. The epidemic of strikes of 1920-21 led to a 
further examination of the question, and representative committees' were 

~ 
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appointed in Bengal in March 1921 and in Bombay.in November 1921 to 
consider the possibility of &lleviating industrial unrest. Reference baa 
already been made to the stress laid by the former oommittee on the 
formation of works committees. This committee was opposed to the 
intervention of Governmentin private industrial disputes. except when 
both parties desired'outside intervention. but it suggested the formation 
of a conciliation panel to deal with disputes in public utility services. A 
panel was formed andre-constituted every-yearuntilI929. but iteservices 
were never utilised. The Bombay committee advocated the eetablieh
ment by statute of industrial courts. With the diminution of strikes in 
1922-23. both public and official interest in the matter tended to langu.iah 
until a serious strike in the Bombay cotten mills in 1924 led to the prepara
tion of a bill by the provincial Government for introduction in the Legis
lative Counoil. The bill was withheld at the instance of the Government 
of India, who oircuIated in the same year an &ll-India bill based in part on 
the British Industrial Courts Act. They expressed their intention to in
troduce the measure. with any modifications required in the Central Legis
lature, in the beginning of 1925. We do not propose to refer to the parti
oulars of these proposals beoaU8e it was not until 1928 that any bill was 
actu&lly introduoed, and the one then sponsored by the Government of 
India differed from their earlier draft in a number of importantTespeet8. 

/ Jbe Trade Disputes Act. . 
The main pWof this measure, which passed into law in 1929, is 

modelled to a large extent on the British Industrial Courts Act, but it d_ 
not provide for any standing Industrial Court. Disputes can be referred 
either to Courts of Enquiry or to Boards of Conciliation. Courts of En
quiry, whioh are appointed to enquire and report into epeoific matte.m 
referred to them, consist of one or more independent persons. Boards of 
Conciliation consist of an independent chairman and ordinarily of other 
members who may be either independent or may represent parties to 
the dispute. It is their duty to endeavour to investigate the dispute, 
primarily with a view to its .ettlem~t and secondly with a vie .. to 
enlightening the public regarding its merits. The Act also contains 
provisions rendering punishable by fine or imprisonment lightning strikes 
or Iock-outs in certain public utility services and embodies pl'Ovisions 
aimed at the prevention of general strikes ; the latter are based on some 
of the clauses of the British Trade Disputes and Trade Unions Aot of 
1927. Up to the end of 1929, the Act has been used on three occasions. 
The. Bombay Government in that year appointed a Court of Enquiry 
consisting of a High Court Judge and two other independent members, to 
investigate a number of matters connected with the prolonged general 
strike in the Bombay cotton mills. A Board of Conciliation, consisting 
of a retired High Court Judge as chairman and representatives of the two 
parties, was appointed at the end of 1929 with reference to a dispute on 
the B. B. and C. I. Railway. It was unable to eliect an agreed ""ttl .... 
ment. and the members themselves differed on certain points. Another 
Board of Conciliation was appointed by the Government of Burma in 
July 1930 in oonnection with a serious dispute among the dock workers. 
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We discuss this case and its settlement in the chapter dealing with Burma. 
So far as we are aware, no prosecutions have been insti~ted .,:"der tb:0se 
provisions of the Trade Disputes Act which :relate to public utility serVlC<lll 

or to general strikes. 
jloneiliation and Arbitration. 

Althoughth~ence of statutory' courts is necessarily meagre,. 
there were many occasions before the passing of the Trade Disputes Act, 
on which conciliation or arbitration was undertaken by individuals or by
specially appointed committees or courts. Individua1s (usually officials). 
have intervened in a number of strikes as conciliators or, by reqnest, as-
arbitrators and 1!eldom without success. The first attempts to settle
disputes by the appointment of more or less formal bodies were made :in. 
:Madras in 1919 and 1920, when on four separate occasions courts of 
enquiry were appointed consisting of an official chairman and one membs' 
chosen by each party. The courts seem to have had a fair measure of 
auccess, but no such court was appointed in Madras after 1920. Courts OJ> , 

committees of a similar character were instrumental in terminating two
strikes in Burma and two in Bengal in 1920 and 1921. In 1924 and again 
in 1928, committees of enquiry, consisting in each case of two independ
ent persons with a High Court Judge as chairman, were appointed in 
Bomhay to report on questions arising out of the general strikes in Bom
hay cotton mills. The report of the 1924 committee had an important 
inftuence in bringing the strike to a conclusion. The 1928 strike was 
brought to an end with the appointment of the committee (known as the 
Fawcett Committee) .. for the permanent settlement of the dispute". 
Unfortunately this wider end was not achieved. The committee, on its 
part, furnished a comprehensive review of working conditions in the Bom
bay mills and made a number of valuable proposals for their future regu
lation. These, however, were not carried out owing to a breakdown of 
negotiations between the parties. The subsequent arreet oflead618 of the 
Girni Kamgar Union deprived the workers of these representatives, and 
the leaders of the older unions were unable to regain the confidence of the 
men. So that, although the millowners' association have instructed their 
members to adopt the recommendations relating to standard rules, the 
more interesting suggestions relating to standardisation and the promo
tion of constant contact between the representatives of capit,al and labour 
have not materuilised. 

\ Jull Between Empi~ and Empi07ec1. 
In the remaining part of the chapter we set down the conciusions 

to which we have been led by our review of past experience and our 
examination of the present position. It is a platitude that the prevention . 
of industrial disputes is better than, their cure, but there has been a 
tendency to overlook some of its implications. Public opinion naturally 
concentrates on the later stages of .. dispute and especially on that final 
stage, the strike or lock-out. The prevalence of strikes affords an 
indication of the extent of unrest, but strikee are merely the symptom 
moat evident to the public of underlYing discontent. The attempt to 
deal with unrest must begin rather with the creation of an atmosphere 

d 



unfavourable to disputes than with machinery for their aettlement. 
It is precisely here,.in our view, that Indian industrial organisation is 
weakest. We believe that an important factor at work in creatiDg 
industrial unrest in India is the lack of contact which too often exists 
between employers and employed. There are employers who, by special 
efforts, have established reasonably close touch with their workers, but 
they are exceptional. In. practically e"ery centre and every industry'" 
the lack of contact and understanding is evident. In the interests of all 
concerned, we urge that every effort should be made to bridll:e the gulf. 
An immense amount of thought and toil has been devoted to surmount;. 
ing the technical, financial and commercial difficulties in the way of in-

. dustrial development in India. But it will fail to secure the resulte it 
deserves unless much more attention is given to the difficult sphere of 
human relationships. Weakness in this direction has already produced 
serious effects, and the outlook in some of the centres we visited was 
menacing. Unless .. vigorons effort is made to effect an improvement, 
the development of large·scale industrial enterprise is likely to be difficult 
and precarious. 

Differences of Race. 

The lsek of contact to which we have referred may be traced 
to several factors in the Indian industrial system. In the first place, 
it is almost universally true that the management and supervision of 
industry is in the hands of men not only of. .. different class buf; also 
of .. different race from those of the workers. Many of the iirmB which 
oontrol the larger industrial establishments are British, and .. still larger 
proportion. of concerns are under British, American or other foreign 
management. Even wher .. the control and management are Indian, it is 
the exception for the man&gement and the workers to belong to the same 
r&ee. We are referring not merely to the differences cr ... ted by caste 
or religion; it is rarely the case that the workers and their mastere belong 
to the same big division of the Indian nation. Indeed, we believe thet 
Ahmedabad is the only one amoug the larger industrial centres where the 
bulk of both the employere .. nd the employees are dr .. wn from the 
"",me part of India, and it is significant that in Ahmedabad there is 
gre&ter understanding, if not sympsthy, between employers and employed 
than is usual elsewhere. In Beng&l industry is ms.inly in the hands of 
Europeans &rid, to .. less extent, Bengalis and Marwaris, while the workere 
are mainly drawn from up country. In Bombay the workers come 
largely from Mah ... &shtr .. and the Konkan, while the employere' .... 
m&inly Parsis, Gujer .. tis and Europe&nB. In Jamshedpur the control 
of polioy rests mainly in Bombay, over .. thousand miles away, and the 

. managing staff .. t the works is ms.inly American a.nd British. In the 
coalfields the control of policy rests with various Calcutta iirmB, and we 
do not know of any case where the manager belongs to the s&me r&ce 
&8 the workers. Burma perh .. ps presents the strangest phenomenon of all, . 
for here both employers and employed are mainly drawn from &C~ 

• We ...... not dealing hore with p1antatioua in which .trik ....... rare. Th_ 
&re diaouaaed separately. 
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:'he sea. The control of the leading establishments is largely British 
'lVbile the bulk of the industrial labour is Indian. 

Language DiIJleulb'. 
The employer or lIlII.ll8ger who is faced with the problem 

of eetsblisbing contact with his men etarts, in most cases, with a 
heavy handicap. Brought up in a ditl'erent tradition, with a ditl'erent 
descent, in a dilIerent part of the country, indeed often in another 
continent, he is usually confrontsd also by diJficslties of language. 
The imperfect knowledge of the language of their workers posseseed 
by many who are responsible for management and supervision 
lowers efficiency and impairs understanding. It is n.ot uneommon. 
to lind that the IIlAIlager of an important establishment is far from 
proficient in the principsl language spoken by his men. We would 
emphasise our conviction. that no one can be regarded as fully qualified 
for a post of management or supervision. wno does not lind it easy ~ 
to understand his employees and to make bimseH understcod by them. 
The illiteracy of the 'lVorkers, which prevents the management from nti
lising the written word to COllvey orders and rules directly to the rank 
and file, is an additions! reason. for laying stress upon language quali
fications. In many cases it may be hard for a man chosen, possibly 
when he is no longer young, largely on account of his technical train
ing, to acquire fluency in a foreign tongue, but we repeat that this 
fluency is in itseH a technical qualification which is indispensable for 
the competent discharge of managerial functions. Some employera 
ofter speoisl inducements to junior officers to acquire language qua!ifica
tions, but it is rare for an employer to insist On their acquisition by 
managera an<]others. in the more responsible positions. , 

tPiIIlcalties Arising fmlII Industrial Organisation. 

Further difficulties are ereatsd by industrial organisation. In 
sll countries the growth of large-ecale industry tenders impossible 
the close persons! relations between employer and employed which sub
sist when employees are few, and in consequence contact is generally 
difficult to eetsblish. In India the method of organisation tends to 
enhance the difficulty. At the top, between the shareholders, who own 
the concern, and the manager, there i. generally another company or 
firm known &8 the managing agents ; and private shareholders, even if 
they wished to take an interest in their labour, would ordinarily lind it 
impossible to influence policy in such a mattsr. Much more serious, from 
the point ot view of Iahour, is the tendency for managers to delegate 
some of their functions .to subordinates and to interpose unreliable links 
between themselves and their men. We have slready dealt with the 
power possessed by sardare, mukaddamB and other chargemen or fore
men, who are too ofton able ev.en to dismiss and engage workers. As 
a rule, the lIlII.ll8gement depends on such men both for its knowledge of 
the minds and desires of the employees and for the interpretation to thelll 
of its own orders. Where this is the prsctice, it is slmost impossible for the . 
management to reach any stable undersliBuding with the workers. There 



is a strong tendency for the intermediary, who is respollSlDle for trans
mitting both orders and compleints, to colour them in the process from 
his own particular point of view. The result in many factories is that 
the worker feels that it is useless for hlm to appeal to any authority higher 
than the man immediately above him. This is especially true where the 
management is imperfectly acquainted with the language of the men; 
in many factories the sard&r or fNIJkaiJi14m owes much of his power to 
the fact that no one above hlm speake lluently the tongue common to hlm 
and the men under him. In all cases, it is of primary importance that 
those responsible for management should be both able and eager to secure 
contact as direct as possible between themselves and the humblest of 
their employees. uI_n. 

~ 01 Establishing Contact. 
In considering, therefore, what can be done to prevent mis

underetanding and disputes, it is necessary to begin with the individual 
industrial establishment. No machinery of a more comprehensive or 
external character can hope to repair the loss which &rises from the ab
sence of a proper underetanding within the factory or mine. It is 00IlBe

quently important that, where the scale of an establishment does not 
permit of detailed labour administration by its head in person, some 
method should be devised to meet the needs of the case. There are three 
possible lines, by no means mutually exclusive, which suggest themselves 
in this connection. With two of these we have already dealt. The 
development of stable trade unions, with access to thoee responsible for 
the management is the most obvious need. But this development is 
not likely to be rapid, and while the employer can do somethi'lg to en
courage it, his powers are limited. The eecond method is the appoint
ment of labour officers. The functions of such officers have been dis
cussed in our review of conditions in factories and have been referred to 
again in connectionz mines, and it is unnecessary to repeat them 
here: 

atioD 01 Worb CommiHzees 
The third possible method is the formation of works committees. 

Th~ comparatively small measure of success achieved by the experiments 
in this direction h .... raised doubts regarding the suitability of works 
commitl;ees to Indian conditions. In the minds of many employers there 
is the belief that works committeee will provide a substitute for trade 
unions, while these are regarded by trade union leaders as rival institu
tions deserving of no encouragement. W. believe that, if they are given 
proper encouragement and past errors are avoided, works commit-
tees can play a useful part in the Indian industrial system. The 
defective eduoation of the Indian worker puts a handicap on these 
committees which is not present in the West. We have referred to 
the works committees in operation in two mills in Madraa, and in tha 
chapter on railways we have dealt at length with this subject. What 
needs emphasia here is that, where there is a trade union, tha em
ployer should seek its collaboration and co-operation in the estab

·lishment and working of these committees, which should not beregardsd 



or w.ed as rivals to its influence. It is idle to expect that a committee, 
intended to forestall and prevent efiective organisation on the part of 
workers, will secure their confidence to any large extent. We are anDOllS 

that prejudice shall not prevent trade unions from securing the faci
lities necessalY for their development, but it will he generally recognised· 
that the employer has the right of exercising his own judgment as to the 
bona fides of a particular trade union. The workers' representatives 
should have facilities for separate as well as for joint meetings; such 
meetings should ordinarily count as working time. The range· of 
subjects should he as wide as possible. Finally, and most important 
of all, the principal representative of the management must be in sym
pathy with the idea and determined to do his best to make the committee 
a S1lCOO9S. A manager (or other officer) with the will and the ability to 
appreciate the workers' point of view is the biggest asset a committee 
can have. Where .. suitable labour officer has been secured, he will 
naturally play .. large part in the working of the committae. His posi
tion should enable him to see that the workers' case is adequately pre
sented, and he can aot as their advocate when he is convinced that reme
dial measures are required. It is preferable that he should not act as 
the spokesman of the employers on the committee; this duty is best 
discharged by the manager or BOme other officer. 

~ue Gllntemal Settlement. 
We come now to the question of the settlement of disputes. 

Here we would emphasise the primsry importance of maintaining ma
chinery for settlement within an industry. Public attention in India 
has naturally been concentrated on securing exterilaI. machinery for 
eettling disputes, •.•. , some authority either entirely or partly independ
ent of the industry concerned. Such authorities can be of great value 
at times, but they cannot take the place of machinery established within 
an industry to deal Wl~Jl disputes &8 they arise. The external 
tribunal can seldom be invoked except at a comparatively late stage 
of a dispute, i.e., when a strike has broken out or is imminent. 
By this time the dispute has generally attained its greatest dimensions, 
the parties have taken up positions from which it is difficult to recede, 
the spirit of compromise has disappeared, and an element of bitterness 
and exasperation has arisen which makes settlement difficult. Further, 
the external tribunal has to acquire its knowledge of conditions and at 
bast this must be partial; those within the industry .tart with a better 
&pp.eolation of the basio facta than any external authority can acqui<e. 
Pinally, the task of conciIia.tion, to be fully effective, must continue aft&< 
a dispute has ended, and the work of an external authority cannot cover 
this stage. In this connection we are oonstrained to observe that unrest 
has been aggravated in more than one centre by the tendency to patch up 
& truce and secure a ret)Irn to work without a pe<IDanent settlement of 
the bigger differences 1hich have separated the parties. 

~on GI loiut Machinery. 
The establishment of joint machinery for the settlement of dis

putes demands some degree of o<ganiaation in the industry. In the larger 



industries and the main centres, the organisation of employers is more 
than adequate for the purpose. The organisation of the employees is, 
as a rule, weak; but we believe that in many centres it would suffice 
to ma.ke a start, and the working of joint machinery would go far to 
strengthen the better elements and tc increase that sense of responeibility 
in trade unions which so many employers are anxious to develop. It 
would be unwise for us to attempt tc lay down in detail any definite form 
of constitution for the bodiee which in our view should be set up wherever 
conditions permit. Circum:stences vary greatly from centre to centre, 
and in a matter where the spirit is all important and the form entirely 
secondary, it is almost eBSential that the method should be evolved by 
those who are themselves tc operate it. It should be recognised that a 
dispute in one establishment is !isble to spread to others in the same 
centre. The broad lines of organisation, therefore, should include, not 
only some joint committee or council within the individual establishment, 
but alao a larger body representative of both sides of the industry in the 
centre conoerned. The smaller body can be identical with the works 
committee where that is vigorous, or it can be sep&r8tely constituted. 
and would deal with dispute. alfecting the single establishment. The 
larger body would dee! with more general questions, and might also sct 
as an advisory appellste body in respeat of disputes which are confined tc 
one establishment. We would add that in all industrial dillerenoes time 
is " fe.ctor of great importance. There must be some security that dis
putes will be settled promptly. The initial stages must be cf e.n 
experimental character, for experience is scarce in India; but we would 
dmw attention to the Ahmedabad system which has already been 
described and to the Mediation Rules approved by the Bombay 
Millowners' Association e.nd the Joint Strike Committee in Bombay in 
1928.* 

Future~ 

There remains the question of the assistance that should be afford
ed by the State in the settlement of disputes. Wehavea!ready given" 
very brief outline of the Trade Disputes Act of 1929 and of the almost 
continuous explore.tion of the subject during the ten years which preceded 
its ene.ctment. As this involved" far more thorough examination of the 
IUbject than has been pOBSible for us, and as little experience has yet been 
gained of the Act in opemtion, we feel some hesitation in discussing its 
provisions, and cannot attempt any detailed review. We note, however, 
th"t the Legislature, presume.bly on account cf doubt as to the most 
auitable form of permanent legislation, limited the operation of the Act 
to five years. We do not doubt that some statutory machinery will be 
permanently required to deal with trade disputes, and it will be neces
aary to consider the form which such machinery should take before the 
Act expires in the first half of 193~. The best service we can render 
is to refer to some of the views expressed to U9 in this connection and 
to offer commente on a few of the outstanding questions which arise • 

• Th_ ..... published .. Appendix XI to the Report of BombB.;y Strike EDquiry 
Oommittee, 1928-28; they have not 1"t been put ill"" operatioD. 
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By so doing we may be able to stimulate thought on these questions in 
adva.nce of the time when it will be necessary to make a decision. 

D8IIIIUld lor CompulsiOll. 

We note in the first instance the anxiety of a section of public 
opinion for the introduction of the principle of compulsion, either by 
making obligatory the reference of disputes to -arbitration or by the 
enforcement of the awards of such tribunals &8 may be appointed to deal 
with disputes. As regards the compulsory reference of disputes to arbi
tretion, there is in every important dispute a tendency for a section of 
public opinion to demand official action.' This is dl16, in the main, to a 
feeling thai in most industries the lack of organisation on the part of 
~he workers ma.kes it difficult for them to state their case effectively 
and to press their just cJaime. This is a point of view with which WIt 

havea considerable measure of sympathy. We are also impressed by 
the success which has attended the efforts of committees or individual 
arbitretors in the past, but it must be remembered that such authori
ties have genemlly been appointed ouly in eases where tbere was a. 
distinct possibility of their achieving success. 

ObjectiODl io CompulsiOll. 

On the other hand, the objections to any scheme involving the 
compulsory reference of all disputes to arbitretion 8re formidable, quite 
apart from the practical dilliculties that coofront such a proposal. We 
believe that the effect on industry would be disastrous if there was a 
general tend6llcy to look to some external authority to preserve industrial 
peaee and to discourage settlement by the industry itself. But, if it is 
accepted that every dispute cannot be referred, it follows that discretion 
must remain with some authority to determine when the statutory DlI\Chin
ery should be invoked, and it i8 dillicult to suggest any better authority 
than Government for this purpose. We hope, however, thai, in the re
maining period for which the present Act will be in operation, Govern
ments willlcee no opportunity of utilising their power to appoint Boarda 
or Courts when they believe that this action will serve some useful 
purpose. There seems to be a tendency at present for Government to 
withhold their hand until a dispute has attained serious magnitude aDd 
constitutes a threat to the public peace. There may be a esse for the 
appointment of a tribunal, even if there is little danger of disturbance 
and no clamant demand for action on the part of the public. 

I 
c,Jnforcement or Awards. 

The otherdireclion in which it .has been suggested that compul
sion should be a.pplied is in :respect of the enforcement of awards. The 
view that a finding reached by a properly balaneed and quasi judicial 
body should not be liable to :rejection by either of the parties is intelli
gible. Moreover advocates of this view can point to the embodiment 
of it in certain legislation elaewhere. We doubt, however, if those who 
advocate it are fully conscious of the difficulties involved. It would 
be impossible to coerce large numbers of men into accepting terms on 



which they are unwilling to work, and the parties would thus enter 
into the arbitration on an unequal footing. Further, it seems to us that 
if an award is to command sufficient. confidence to justify its euforoe
ment, it must rest, like a judicial finding, on the application of criteria 
which are accepted beforehand by the public. In other words, the prin
ciples which are to guide the tribunal's decision must be formulated in 
legislation. Even in respect of wages, we doubt if any BBtiafactory crite
rion for an equitable, as distinct from a minimum, wage is available; and 
this is ouly one of the questions that can come before a tribunal. 

.~ Utility Services. 
The public utility servicesatand in a different category. Section 

15 of the Act embodies the principle that those responsible for the mainte
nance of the services essential to the BBfety, health and welfare of the 
community shall not discontinue work without notice. The principle is 
accepted in a number of other countries and had found a place in certain 
other Indian Acts long before the Trade Disputes Bill ..... introduced ; 
but it is not one which commands by any means universal_to In our 
view the weakest point of the Indian provision is that, while it restricts 
the powers of workers in public utility services to coeICe their employers, 
it gives in return no assurance that their grievances will receive a hearing. 
We have made elsewhere proposals to alter the position of railway work
ers in this respect. With regard to the other classes to whom the section 
applies, we think the question of providing means for the impartial 
examination of disputes should have early consideration. The danger that 
must be faced here is that the external maMmary set up fea arbitration 
may be invoked without adequate cause, e.g., that strike notices may be 
.ent whenever a workman is diBnriBsed, and that there may be a c0rres
ponding disinclination to settIe disputes internally. This danger can be 
minimised in various ways, 8.g., by making arbitration conditional on a. 
definite failure of the parties to rea.eh agreement in a reasona.ble time and 
on a substantial measure of support for an application, and by requiring 
a deposit of money with each a.pplication. The deposit required, which 
could be forfeited if the application proved to be trivial ea vexatious, 
should not be larger than il!jneeessarr for the purpose in view. 

'llfermanent CourIB. 
A further question which deserves attention is that of the 

establishment of permanent courts in place of the ad hoc tribunals for 
which the Act provides. A permanent tribunal would have two advant
ages. In the first place, its existence would elimmate the delay inevi~ble 
in c<)ustituting tribunals under the present scheme. By experience 
it would acquire intimacy with indll8trial questions and facility in 
dealing with them. On the other hand, it is important that the members 
of a tribunal should command the confidence of the parties, and there 
are fr<o..quently persons who, though eminently qualified to assist in settling 
one dispute, might be of little service in connection with another. Nor 
would it be easy to find non-officials who are prepared to serve on any 
tribunal when called. A possible a.1terna.tive to a permanent court 
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in the leading industrial provinces would b. the appointment of a perma
nent' official chainnan with whom difierent members could he associat
ed in difierent cases, but there is nothing in the present Act to pre
vent .. local Government from re-appointing the samechaimJlm in each 
dispute. 

Ameru1me11t oJ the Trade Disputes Act. 

In respect of one section, we recommend an immediate amend
ment of the present Act. Section l3 is designed to prevent the disclosure 
by members of Courts or Boards of confidential information relating to 
trade unions or individual businesses. The main part of the section fol
lows generally the British Act, but to this are appended provisions render
ing any member of a Court or Board liable to proeecution at the instance 
of the person aggrieved by a wrongful disclosure. The members do not 
receive the protection against c.rimina!. prosecution Oldinarily granted 
to public servants in respect of acts done in the execution of their duties, 
nor is it necessary for the prosecution to show that the disclosure _ 
wiHuI or to prove tha; any injury has been done. Moreover no protection 
appears to be granted against; a civil suit. We are inclined to doubt if a 
eriminal prosecution is at all appropriate, at any rate in connection with a 
disclosure in an official report. It would perhape be sufficient in a 

. temporary Act of this kind to provide that no prosecution or suit should 
be maintainable on account of any breach of the section or any damage 
caused thereby, except with the previous sanction of the Governmenfi 
which appointed the tribunal 

~ect 01 Ccmciliation_ 
In concluding this chapter, we would emphasise the £act that 

the most useful form of State assiStance in dealing with trade disputes 
is scarcely employed in India. The official outlook, like that of the public, 
has been concentrated largely on the finsl stages of disputes. As a ~e 
oommittees and tribunals have been set up only when disputes had 
attained considerable magnitude, and when a strike was either imminent 
or in being. Individual officers, on the comparatively rare occasions 
when they have intervened, have also waited, as a rule, till the later 
stages. It is at the climax of a dispute,. when the parties have com
pletely hUed to reach a common standpoint, that settlement is most . 
difficult. At this stage public opinion tends- to demand action. Govern
ment, which has been either unaware or a passive spectator of the earlier 
stages, may be compelled to intervene, and such intervention nearly 
always partakes more of the nature of arbitration than eoncilistion. 

~ciliation 0ftI-. 
It is in the earlier stages that assistance of the right kind can be 

most valuable. We do not suggest that the heavy artillery of the Trade 
Disputes Act should be used at this stage; we would repeat that it is 
far better to get the parties to a dispute to settle it themselves than to 
put forward a settlement for them and attempt, by invoking publio 

. opinion or otherwise, to give it' force. There are frequent oocasiona 
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. when the taetful and experienced official can lII!8ist by bringing the parties 
together, or by putting before either party aspects of the other's case 
which may have been overlooked, or even by suggesting possible lines 
of compromise. India has tried to copy the lese valuable part of the 
machinery employed in Great Britain whilst ignoring the most valuable· 
part. There, lees reliance is placed on ad hoe public enquiries of the kind 
contemplated by the Indian Trade Disputes Act than in the e1forts of 
concilie.tion officers and others to bring the parties privately to agreement. 
The need of qualified officers to undertake conciliation is greatest in Bengal 
and in Bombay; but elsewhere alee the heads of the labour departments 
or other qualified officers should undertake the work of conciliation. , . , 

--"Government's Contact with Disputes. 
The existence of such officers should give an additional advant

age, in that they will be able to keep Government in close touch with 
disputes in their earlier stages. Too often when the crisis comes, Govern
ment is inadequately informed regarding the antecedents and the merits 
of a dispute; indeed, in many cases it has received little information 
of it except that which comes at a late etage from those responsible for 
law and order. At present, even some officers dealing with labour in tha 
provinces, lacking encouragement (and even permission) to in1iereG 
themselves directly in disputes, tend to depend. on police reports for their· 
information. The attention of the authorities is thus apt to be con
centrated too exclusively on the e1feets which a dispute is likely to have 
on the public peace and officers whose duties qualify them to act as 
conciliators sometimes receive no information of a dispute or are informed 
at a very late etage. An expert officer who had followed a dispute 
in its earlier stages would be able to take a wider view of the whola 
aituation than those whose interest is rightly concentrated on a special 
aspect of n, namely, ita relation to public security. Even when the expert 
officer's efforts to secure a settlement were unsuccessful, he should be 
in a positicn to give wise advice to Government as to the etage at which 

• it could bring ita inlluence to bear, either privately or by the appointmeni 
of a statutory Board or Court. We consider that every Government 
should hs.ve an offioer or officers for this purpose. 
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CHAl'TER XIX.-THE PLANTATIONS. 

Plantation ~ 
We noW pass from industries, properly so called, to a branch of 

activity which, while it is pred()tn;n6Dtly agricultural, has many f .... tures 
in oommon with industry. The plantation represents the development 
of the agricultural resources of tropical countries in aoocrdance with the 
methods of Western industrialism; it is a large scale enterprise in agri
culture. The plantation syetem connotes the acquisition of a limited 
but fairly extensive area for the cultivation of a particular crop, the 
aetoal cultivation being done under the direct supervision of a manager, 
who in some cases may himself be the actual proprietor. A consider· 
able number of persona (the number may run as high ""4,000) are employ
ed under his control in the B&1Ile way as the factory workers are under 
the control of the factory manager, but there is one important dillerenee 
in that the work is essentially agricultural and is not concentrated in a 
large building. Factories are to be found on certain plantationa. Most 
$ea gardens have their own factories for dealing with the harvested crop. 
A number of the coffee plantations in South India also have their own 
factories, but in them the process of manufacture is only a prelimin&ry 
stage, the coffee being cured and finally prepared for export in fac..
tories outside the plantations. The factories in North India are open 
intermittently for .. little over half the year, and those in South India for 
the greater part of the year. In both areas they employ only a small 
fraction of the workers engaged on the plantation. A point which 
deserves notice in connection with the plantation system is the extent 
to which it is under European management. About 90% of the 
plantations in North India and nearly all those in Madras and Burma 
are controlled and managed by Europeans; the small province of Coorg 
is the only area where the Indian planters are in the majority. The 
plantations managed by Indians in most areas are not only much fewer, 
but generally smaller in size, than those managed by Europeans. The 
cultivation of indigo was the earliest agricultural enterprise of the 
European in India, but the system of cultivation was not strictly the 
plantation system, as generally the indigo planter did not cultivate his 
lands with the help of hired labour. but preferred to enter into contracts 
with his own tenanta and those of other 'landlords to sow a portion of 
their holdIngs with indigo. which was then acid to him at a fixed price. 

Mijration. 

The plantations lie mainly in foreat tracts largely cleared by the 
planters themselves, '" process still going on over large areas. As a rule 
the local population was <ixtrem.ely sparse. {or even non-existent) and, in 
the leading planting regions, a large supply of labour could only be secured 
by recruitment from distant parts of India. Thus, like, the factory 
industries. the plantations have 'dependsd for their development on a .; 
continuous flow of labour from tracts far afield. The bulk of the planta- . 
tion labourers. coming from other provinces and speaking a number of 
dillerent languages, have to work in _ whose peoples. languages and . 



climates are foreign to them. This migration, which we have noted ,. 
being of cardinal importance in industry, raises problems no lees seriOll8 
here, particularly in .A..sam. The causes which lead to this migration 
are essentially the same as those which we have detailed in om discussion 
of the factory industries, but there are at least two important pointe of 
difference. In the fust piaee, the migration to the plantations does not 
involve a radical change of occupation. The plantation worker is drawn . 
from agriculture and in agriculture, though of a different type, he remajna 

J In the second piaee. whereas the factories offer employment mainly to 
men, the plantations are eager to secure women as well as men, and take 
ehildren also. The factories ask for individuale; the plantations want 
families. 

Plantation Crops. 

The most important plantation crop in India is tea ; next to it, 
but of much lees importance, are coffee and rubber. The cultivation of 
cinchona is of importance for the manufacture of quinine. It is alm08t 
entirely a Government enterprise; the cinchona plantations in Darjee
ling and in South India are owned by the Governmente of Bengal and 
Hadras respectively. while the plantations in the Mergul district in 
Burma were eta.rted in 1923 by the Government of India. Apart from 
cinchona, the total acreage of which is less than 7,000, the other planta
tion crops are of minor consequence; pepper and cardamoms are grown in 
a number of coffee plantations and the latter is very occaeionaUy grown 
in separate plantations. The following figures, which are taken from the 
statistics published by the Director General of Commercial Intelligence, 
show the different planting areas, with the acreage and yield of the 
principal crops and their average daily working strength ;-

Total area. A_edaily 
of plau ... Area under Pro. working 

Pro_or ...... ti_ .... 1' daction otrongth (P ... • 
000 000 000 _tand ...... ...... lhe. Tempemq). 

2' .. (1B!9). --Burma Valle,. •• .. 609 1~ 73,784 158,48it 

Auam Valley •• .. 11039 lI86 186.1117 400.9911 

Total .. 1.648 430 258,841 657,48' 
lIqal-

Darjeeling .. .. 158 81 23.000 85,521 

Jalpaigvi .. .. 288 128 86.42'1 125.881 
f{ 

ClilttegoDg .. .. 28 8 1.517 6 .. 745-

Total .. '7' 186 109,N3 198,899 
• , 



TBJI l1L&NTATlONI!. 351 

Total ...... Area fA_dailT 
of under Pro- working 

plantA- arop duotion (Per-_or Are.. 
tiona 000 000 maoentand 
000 acree. Ibo. TemporaryJ. ........ 

, . 
i&.dra&-

Nilgiria .. .. '13 32 11.403 30.759 
lIaIabar . . · . 49 13 6.493 12,832 
Coimbaiom .. .. 36 22 9.700 117.217 
Others .. ! • 34 .. .. 

Total .. 169 67 ~.6SO 70.81;2 

~h 
.. · . 1 • 169 -. . . . .. .. 10 10 1.930 10,996 

United Provinces .. .. 28 6 1 • .s9 3.871 
Bihar _ OriBs& .. .. 10' 4 853 1l,9Oll 

Total llritiah Indi& .. ll,33fi 7111 400.985 843,6113 
lDdian_ .. 190 77 3ll,033 86.849 

TotaIIndi& .. 2,fi2O 789 422.998 930,4/12 

Cotr .. (I9ll3-IO). 
lIadnwt-

Nilgiria .. .. 41 16 3,666 12.424 
lIaIabar .. · . Ii; 4 548 2,302 
Coimbatore .. .. • 8 1,080 3,00; - .. .. 27 16 2,,786 8,869 

Total .. 87 38 8.069 _,620 

CooJg .. .. .. 81 87 14.688 21,881 

Tot.ol Britiah India .. 148 76 112,737 48,_ lodi ... _ .. 130 88 16,,887 43.998 

Tot.oI Indi& .. 178 163 39,424 92.00l 

B..u- (1m). 
1Iadnwt-:e:. .. .. 3 I 213 S77 .. .. .. -13 2.301 4,_ 

Others .. .. 2 1 166 348 

Total .. 49 15 2.680 6.-
CooJg .. .. .. 6 S 529 1,116-
BunDa . . .. .. 118 92 11,170 17,016 

Tot.oI Britiah India ' .. 167 110 14.370 23._ 
lDdian Stateo .. 86 81 13,644 25,219 

TotaIIndi& .. 253 
. 

171 28,0ll3 48,7M 

• '-_(;00 ....... 
Tea. 

The tea indUBtry W88 established about the middle of the nine
teenth century, IIJld it W&8 at first believed that, for the oultivation of tea 
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in India, the seed had to i>eimportedIrom China. Once it was discovered 
that the tea plant was indigenous to Assam, the future of the industry 
wss assured. The earlier efforts to grow tea in that provinoe were marked 
by many failures, but from 1859 there followed a period of speCulation 
which continued until a severe crisis in 1866. From this the industry 
emerged on a much eounder foundation and its subsequent history in 
Assam &lid Bengal has been one of fairly steady expansion. The figures 
below show the growth of the industry in British India from 1875 on
wards:-

1816.1879 (av_e) .. 
1880.1_ (a_e) .. 
1886·1889 (a_e) .. 
1900·19()4,(a ..... ~.) •• 
1910 
1916 1_ 
1926 
1926 
1921 
1928 
1929 

y ..... 
Area under PmdtlCtion in 

Tea in 000 ...... 000.000 lbo. 

1"13 
lW 
307 
500 
633 
694 
654 
672 
879 
600 
702 

• 712 

34 
67 
\If) 

195 
249 
352 
322 
33. -361 
372 
401 

India i. now the largest tea-exporting country in the world, and it is 
estimated that it supplies about 40"10 of the world demand for 
this commodity. We give figuresshowingthe value of the exports of tea 
during the last four years and the pereentage it bears to the value of the 
total exports from India. These figures include tea grown in Indian 
States. 

Sum sh(YWD in 
Amount upon. 

Year. ed (million lbo.). Valoe in Iakha. 
Col 3 .. % 

of valne of tola! 
exporiB. 

1926.21 . . .. · . 349 29,04 9 
1927.28 .. . . ., 852 32,48 10 
1928.29 .. .. · . 380 26,80 8 
lVl!9-OO .. .. · . 377 28,01 8 

Coffee. 
The coffee industry began in 1830 when the first planta

tion was started in Mysore, but its oultivation is believed to have 
been introduced into India from Meooa as early as the 16th cen
tury. From Mysore the oultivation of this crop spread rapidly to 
Coorg. the Nilgiris. the Wynaad, the Shevaroy Hills and Tr .. vancore. 
By 1862 the industry reached its zenith ; three ye&rS latar the borer 
beetle &ad the leaf blight which followed affeoted it seriously. As a 



result, in the Wynaad, the Anamal .. is &nd the Nilgiris, considerable areas, 
formerly under coffee, have been oonverted into tea estates. In\Ooorg 
and inMysore the indUlltry has been able to hold its own. The area of the 
erop has shown a steady increase during the last 10 years, but the total 
acreage of coffee grown in British India in 1929-30 was under 75,000, 
which is only a little over one-tenth of the &cr<¥Ige under tea. 

Rubber. 

The only other important plantation crop is rubber, the systematio 
oultivation of which began as recently as 1900. There are only two tracts 
in which the climatic conditions are suitable for tJ>.e growth of rubber on a 
commercial_Ie, namely, eertain parts of Burma and the Malabar coast 
below the Western Ghats from Mangalore to Cape Comorin. The total 
yield, including the Indian States, is about 28 million lb •. , of which Burma 
and Travancore each produces about 11 million Ibs. The province of 
Madras accounts for only about 3 million Ibs., and in Coorg the yield 
of rubber is a little over half a million lb •. 

Plantations in Burma. 

The plantstions in Burma are mostly sitoated in the Tenssserim 
Division, which is the southernmost part of the provinee. Excluding 
cm.ehona, the only pl&ntstion crop in this province is rubber, of which the 
totslacreage is about 113,000, but there is considerable scope for develop· 
ment. A feature of rubber cultivation is the small labour force employed 
as compared with tea or coffee. In 1929 the Burma plantstions employ

. ed about 17,000 persons, of whom less than 13,00Q were permanently 
settled on the plantations. 

Planting Areas in India. 

The plantstions in India proper fall into two well-marked and 
widely separated groups-those in North India and those in the South. 
These groups present a number of points of difference. The North is 
limited to a single crop, tero, while the South is not so limited. From 
the labour point of view, the fundamental difference is the fact that the 
plantations in the South are situated close to the areas from which their 
labour is obtained. The Madras Presidency has a potentia.! labour force 
very much in excess of its present industrial needs, and the increasing 
pressure of the population on the soil is driving large numbers to other 
parts of India and to such distant places as Burma, Ceylon and Malaya. 
In spite of this drain, the plantations and other industries of the pro
vince are experiencing no difficulties in obtaining labour. The planters 
of the North are less fortunate in this respect. They have to obtain 
recruits from long distances, and have &Iso to face competition for 
labour from the coal mines of Bengal and Bihar and Orissa, the jute 
industry of Benga1, the cotton industry, the railways and the oilfields of 
Asssm As we show later, this factor of distance has &n important 
bearing on the system of recruitment. ,Briefly it may be stated thet the ./ 
plantations of the South, lib the factories, rely on & regular :!low of labour 
which returns to its home at periodical intervals, whereas, generally 

h 
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speaking, the planters of the North have endeavoured to secure permanent 
settlers. In the South the plantations extend to Indian States, in some of 
which, e.g., Mysore, Cocbin and Travancore, they are to be found in large 
numbers, while in the North the planting areas are almost entirely 
situated within British India. This is a factor which may present 
difficulties if labour legislation in the Indian States doe. not keep pace 
with British India, but we deal with this question in greater detail 
elsewhere. 

Plantations in South India. 

The plantations in the South are to be found in the highest 
parts of the Peninsula. 'The important planting areas in British India 
are the Nilgiris, Malabar, the Anamalais and the Shevaroys in Madras and 
the small province of Coorg: The Nilgiris form a large plateau at the 
junction of the Western and Eastern Ghats, with an average elevation 
of 6,000 feet above sea level. All the three main plantation crops are 
grown in this area, of whish tea is now the most important, giving 
employment to about 31,000 persons, as compared with over 12,000 
in the case of coffee and only about 400 in the case of rubber. 
Labour for the plantations in the Nilgiris i. obtained locally and 
from the neighbouring districts of Coimbatore and Salem, a email 
proportion also coming from the Indian State of Mysore. Coffee, tea 
and rubber are also grown in the Malabar district. The coffee and 
tea plantations are to be found chiefly in the Wynasd, a table
land 60 miles long by 30 miles wide lying amid the Ghats at an average 
elevation of 3,000 feet above sea level. Owing to its rainfall, the rest of 
the district i. suited only for the eultivation of rubber. Thetotsllabour 
force on the plantations is about 20,000, of whom the large majority are 
employed on the tea plantations. The supply of labour is mainly local. 
but part of it comes from Coitnbatore, Salem and the Indian State of 
Mysore. The Anamalais are a series of forest-clad plateaux in the south 
of Coimbatore district, on the lower slopes of which a number of tea 
plantations have recently been opened, which employ about 30,000 
pe1'sons. Coffee is cultivated on a very small scale. The plantations 
obtain over a third of their labour force from wit.bin the district and the 
remainder from Malabar, Salem, TinnevelIy, Madura and Trichinopoly. 
The Shevaroys are a email detached rangs in the Salem district. The 
plantations here are chiefly coffee estates, employing about 5,000 workers, 
all of whom are recruited within the district. 

Coorg. 

The amall province of Coorg is a highland country to the west 
of the State of Mysore, on the summits and slopes of the Western Gha~ 
Coffee is the most important crop, but tea and rubber are also grown. III 
&mall patehes. The total labour force is abo\\t 24,<>.OO.Jnost of which 
haa to be imported from outside the province.-- The local inhabitants 
are the KodagaB or Ooorgs proper, who from time immemorial were the 
lords of the Boil, and the hill tribes, suoh as the y"""""" and the K Uf'tJha8. 
wlto were formerly theirserfa but are now free. The KodagaB number 
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only about one-eighth of the total population of the province and man.y 
of them oWn rice lands or small coffee estates. The migratory hill tribes 
provide only a small proportion of the labour required for the plan1;$
tions and for the cultivation of the paddy lands. The bulk of the ./ 
workers come from the edjoining distriots . of South Kanara and 
Malabar in the Madras Presidency, and from the State of Mysore, . which 
lies to the east of the Province. 

Recrnifment in the South. 

The system of recruitment for almost all the plantations in the· . 
South is through labour suppliers, called kanganis or (tnaislrie8, who ra- ./ 
oeive from the planters loans free of interest from Which they advance 
money to individual labourers or families wishing to go to the estates. 
These edvances are debited to the labourers' account and are recovered 
during tOO period of their employment. The amount of the advances varies 
in different districte, but is estimated at an averageofRs. 15 for each 
!ab01ll"!\'t. Plantation labour in the South, like factory labour, is migr .... 
tory in character and returns to its village every year for periods of from 
1 to 3 months and in some areas even twice or three times in the year) 
But there is a marked tendency to return year after year to the same 
estate. According to the estimate of the United Planters' Association of 
Southern India, the per<lelltage of workers who returns to the same estatAI 
varies from 60 to.90. 

Penal COQtracls. 

The Madras Planters' Act of 1903 introduced the penal contract 
as a, protecti~n for_thepla.;~ against the I""" of the edvan~ iIi3lie to 
his workers. 'rhlii Act ~rem..ined after the repeal of the Workmen's 
Breach of Contract Act and was not finally repealed till January 1929. 
\!he evidence we received shows unmistakably that the abolition of the v 

penal contract in Madras has not edded to the planters' difliculties ; if 
anything, it has promoted a more regular How of labour to the plantati<>n9 
We were informed that the planter in some cases had recourse to the 
civil law for the recovery of the advance, but the civil agreements which 
have replaced the penal contracts are usually made with the supplier of 
labour, namely, the lw.ngani or the ma;my arid not with the labourer. In 
Coorg, the demand for a penal contrsct was mede not only by the planter 
bnt also by the ordinary landholder, who also relied on outside labour for 
the cultivation of his land. This was secured by the application to the 
pro~ce of the. Workmen's Breach of Contract Act. With. the repeal 
of this Act the planter and the local landholder pressed for the retention 
of the penal contract, which was then legal in the Madras Presidency 
under the Medras Planters' Act. As a result, the local council passed .. 
bill in 1926, known as the Coorg Labour Act, based on the Workmen's 
Breach of Contract Act, but at the instance of the Government of India 
the operation of the measure was limited to five years to give the planter 
time to effect the neceseary adjustments demanded by changing condi
tions. During the years 1926, 1927, 1928 and 1929, 13,415 cases weN 

instituted under the Act, 2,946 persons were ordered to work out the 
lid 



contract or to repay the advance, while 39 persons were sentenced 
to. imprisonment. At the end of 1929 the number of cases pending 
was 1,944. We were informed that, priortothecominginto~orceofthis 
Act, breach of contract cases (which were then governed by the Work
men's Breach of Contract Act) were much fewer. In a large number 
of cases, the contract of employment under the Coorg Labour Act is 
signed outside the province before officials nominated by, but not under 
the control of, the Chief Commissioner of Coorg. The striking feature 
in the working of this Act is that in most cases the worker is not in the 

. province when the case is instituted against him, and the'warrant has, 
therefore, to be executed by the police of the district in which he resides. 
In Assam, as we. show later, the penal contract was used to keep the 
labourer on the garden after he had arrived there, but in Coorg it has 
been used to ensure that he actnally comes to the estate which has ad
vanced him money_ The Act will expire on 1st April 1931, and we 
trust that with it will disappear from India the last vestige of the penal 
contract. The representatives of the Coorg Planters' Association stated 
to WI that they anticipated no difficulty from its abolition, but we 
were informed that in some quarters an effort is being made to press 
for its continuance. From the experience of the working of the penal 
contract in this province and its effects in other areas in the past, we 
have no hesitation in recommending that no further legislation of this 
type should be countensnced. 

Planting Areas 01 North India. and their Labour Supply. 

In the North the important plMting areas are in the province 
of Assam, and in DarjeeIing, the TerRi and the Dooars in Bengal. F.x
eluding cinchona, which is grown by Government in the DarjeeIing dis
trict, the only crop is tea. A few tea plantations are also to be found in 
parts of the Kangra district of the Punjab, the Dehra Dun district of the 
United Provinces, the Chota Nagpur Division of the province of Bihar 
and Orissa, and in the Chittsgong district in Bengal; but these planta
tions are small, and the labour employed on them is obtained from the 
adjoining villages. 

DarjeeIiDg and the Terai. 

The first tea plantation in Bengal was started in the Darjeeling 
district which lies south of Sikk;ro, with Nepal on its western and Bhutan 
on its eastern border. It consists of two distinct tracts, namely, the ridges 
and deep valleys of the Lower Himalaya and the Terai on level country 
at their base. The latter is only about 300 feet above sea level and the 
mountains rise abruptly from the plains in spurs reaching a maximum of 
10000 feet above sea level, the tea gardens occupying slopes from 6,000 
fe';'; downward. The Terai, formerly overgrown with dense malarious 
jungle, has now been enan.sively Cleared for tea oultivation. The tea 
plantations in these two areas employ about 66,000 parsOIlll. The 
climate of the higher levela is too severe for the inhabitants of 
the plains, and the plantation labourers are mostly the de~ts 
of immigrants froD! Nepal and Sikkim who have Rettled m the 
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district. Organised recruitment is prohibited in Nepal, but voluntary 
migration continues in spite of restrictions. Over 90% of the worJre:s 
live on the gardens and many of them have lived there from thmr 
birth. A few of the gardens in the Temi. which are on the foot-hilJa 
also employ Nepali labour, but genemIly the composition of the labour 
force and the methods of recruitment are .much the same as in the 
Dooars. 

The Dooars. 

The cultivation of tea extends from Darjeeling to the Dooars 
(or strictly the Western Doosrs) which is a submontane country, twenty
two miles in width, between the Tista and Sankosh rivers and between 
Bhutan on the north and Cooch Bihar on the south. The cultivation 
of tea spread rapidly in the Dooars, and by 1907 most of the available 
land suitable for tea had already been taken up. About 126,000 labour
ers are employed, most of whom are aboriginals from Chota Nagpur 
and the SsntaiPargana.s in the province of Bihar and Orissa. The 
significant feature of recruitment for the Dooars has been the absence 
of any form of agreement or penal contract. Although labour is obtained 
from a considerable distance, the planters did not desire the application 
of the almost nbiquitous Workmen'. Breach of Contract Act to this 
area. We believe that it is the absence of penal contracts, as much as 
any other factor, which has been responsible for the comparative absence 
here of the serious difficulties whieh have attended recruiting for the 
neighbouring province of Assam. At no time has it been necessary for 
Government to control recruitment for the Dooars, and except for short 
periods, the planters have been able to secure an adequate supply of 
labour, most of which is permanently settled on the gardens, only about 
ten per cent ~tuming annually to their homes. The method of ~ 
ment is mainly the same sardari system as is prescribed for Assam, but 111 
subject to no official control 

Assam. 

Assam is by far the most important planting area in the whole 
of India, and the tea gardens in this province alone employ more than 
half the total number of labourers employed on the plantations in British 
India. Tea is grown only in the lowlands, which form two valley areas. 
The northern, running just under and p4rallel to the Hjmalaya, is the 
valley of the Brahmaputra, known locally as the Assam valley, and fre
quently marred to in other parts of the province simply as "-Assam H. 

It is a long valley, generally narrow and liat, and while tea gardens 
are to be found in all its six districts, nearly all the g8.rdena lie in the four 
upper districts of I.akhimpur, Sibsagar, Nowgong and Darrang, in sub
stantial parts of which tea gardens are almost continuous. The southern 
valley, known as the Surma valley, is a wider and much shorter basin, 
receiving a nnmber of streams from three sides, which meet in the 
Barak, a river joining the Brahmaputra in Bengal. In this valley the 
tea gardens lie in a number of separate areas occupying low elevations 
or hi lands within the two diatricts of Caehar and Sylhet. The Assam 



valley ~. the more imporl;jmt of the two areas and employs more than 
twice as many workers. The system of recruitment for Assam is 
governed by the Assam Labour and Emigration Act which imposes 
restrictions not to be found in any other part of India. The question 
of recruitment for Assam has a long history and, as it raises problems 
which are peculiar to Assam, we deal with it separately in the foHowing 
chapter. 
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CHAPTER xx.-RECRUITMENT FOR ASSAM. 

Scarcity of Labour. 

From the point of view of the employer, the outstanding prob
lem during the whole history of tea planting in Assam has heen the scar
city of lahour. Where the bulk of the tea< gardens stand to-day was, 
seventy years ago, uncultivated and nearly uninhabited jungle, and for the . 
expansion of the iudustry it has been necessary continuously to import 
fresh labour. The Surma valley was able to secure a certain amount of la
hour either locally or from adjoining districts in Bengal. . But in the Assam 
valley the supply of local labour was negligible, and it was found impos
sible to obtain supplies from areas nearer than Chota Nagpur and Bihar. 
When it is remembered that, for many years, the ouly way of reaching 
the tea districts of this valley was by a steamer journey of several days 
up the Brahmaputra and an emigrant had to undertake a long railway 
journey in addition, the difficulties confronting the early planters will 
be realised. Even to-day, when it is possible to go by rail from any pro
vince right up to the head of the valley, most emigrants spend at least a 
week, and some spend much more, on the joamey: At present the most 
important recruiting area for both valleys is Chota Nagpur and the 
Santal Parganas, whose aboriginal population is preferred for work 
on the tea gardens. but 8ubstantial numbers are brought from Bihar and 
Orissa, the United Provinces, the northern districts of Madrae and the 
eastern and northern districts of the Central Provinces, while recruit
ing has been carried on as far away a8 Bombay. • 

This factor of distance and inacceesibility has mede recruiting 
expensive, and it is this expense that has been responsible for many 
of the troubles aesociated with the supply of labour to A.esa.m.. Prior 
to the war there were few periods when a labourer could be imported at 
.. cost of 1 ... than &S. 200; at times &s. 500 and even higher sums 
were psid to secure a single labourer. To-ds y the cost, as d.,quced 
from statements made to us by witnesses, may be estimated as varying 
normally between &s.I20 and Rs. 200, and as being generally in the 
~ighbourhood of &S" 150*. As we shall show later, these sums are 
inflated by factors other than the mere· cost of travel. These factors 
owe their existence indirectly to the fact that, even without them, re
cruiting could not be carried on cheaply. For this fact made it of the 
utmost importance that an employer recruiting a labourer should ac
tually secure labour from him. An employer who was willing to spend 
even Rs. 100 in importing a labourer could not afford to do 80 if thay 
labourer. shortly after reaching the garden, was to pass on to the garden 
of a neighbour in return for a small consideration or for other reasons. 
The efforts of the planters were therefore directed, almost from the first, 
towards ensuring that, if a man was recruited to work on a particular 
garden, he actusliy worked there and not elsewhere. 

*La.boUlen 1'eOnlited for: one year or shorter terms C&D: be recruited at a lower 
~~ . . 
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Principle of Indenture. 

The obvious means of ensuring this was by legislation, and 
Jegislation was adopted. All the laws regulating recruitment to Assam 
(and there is a long history of these) were baaed on the principle of inden
ture. Even the present law contains provisions for indentured labom, 
which, however, have been rendered inoperative by means of notifica
tions issued under the Act. The general scheme was that the labomer 
...... bound by a oontract to serve for a specified period on the garden to 
which he was recruited; if he fsiled to work without reasonable cause, 
or absconded, he could be punished criminally, and the planter had the 
right of arresting an absconder. As a setrofi against the grant of these 
powers, Government prescribed. a minimum wage and provided fur the 
protection of the labomer in oertain other respects. The system of in
denture did not solve the difficulties ; it would be mOle accurate to say 
that it aggravated them. It increased the disinclination of labomers 
to go to Assam, and while the demand for lebom became keener as the 
industry expanded, the supplies threatened to dry up. Assam had for 
long been regarded with justice as nnbealthy, the lebomer who went 
there had little chance of letW'ning without the aesistanee of an em
ployer, and he bad to 81ll'render his liberty for a term of years. The price 
of a labomer rose, and there grew a c1ass of contractors and of profes
sional recruiters, known as ukattis, many of whom Were ready to adopt 
any device to B8C1ll'6 the 1arge prices obtainable for the supply of labour-' 
era. Grave ablll!tl8 became common in the recruiting areas, and pam
euJarly in Chota Nagpur. 

Reform of the SJstem. 
Finally, after various legialative eftorts Government took the 

step of prohibiting all recruiting except by garden sardars, and also 
made it illegal for anyone else to assist, induce, or even perausde a recruit 
to go to Assam. A garden sardar is a man who has actually worked and 
is employed On a tea garden, and the operations of garden sardars are 
fenoea round with numerous regulations. Local Governments were 
also empowered to prohibit recruiting absolutely in specified areas and 
these powers were used by more than one local Government. To this 
day a large part of the United Provinces is closed to all recruiting for 
Assam. Moreover, a body known as the Assam Labour Board was set 
up with a view to the better control of recruiting. This body, which is 
financed almost entirely by _ on tea planters, is composed of repre
sentatives of the tea industry with an official chairman, and its duties 
involve the supervision of the machinery regulating recruitment in and 
emigration from the recruiting provinces. It has no responsibility for 
labour after it has arrived in Assam. These changes, together with the 
willingco-operation ofthe indllStry, _ured their immediate objeet with 
the result that cases of SeriollS abuse ale now exceptional, though their 
memory remains in certain districts, and has still an etieet on recruiting ; 
but the real difficulties remained IlD8Olved. The Government of India 
had always professed adherence to the principle of free recruiting as the 
ideal In view ; but the alterations made in the lew which restricted 
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recruitment to a single method, represented a step in the opposite direo
tiOD, and they were not calculated to alleviate the scarcity of lahour. 
From this point of view, .. more progressive move was the endeavour 
to get aw .. y from the system of indenture. In 1908, hy meane of .. noti
fie&tion, the provisions relating to indentured l .. hour cont&ined in the 
Assam Lahour and Emigration Act (Act VI of 1901), which controlled 
and still controls recruitment for Ass&m, were withdr&wn from the Surma 
valley and the two lower distri6ts of the Assam valley, and in 1915 they 
were withdrawn from the rest of the Assam v&lley. From th&t date, the 
right of private arrest dis&ppe&red, and no pen&! eontr&cts could be exe
cuted under Act VI. Unfortunately there remained on the statnte 
hook the Workmen's Breach of Contmct Act, which dated from 1859' 
and was applie&ble to large parts of India. This Act made possible 
penul contra6ts of a slightly different type, and to it many planters, es
pecially in the Assam valley, now turned. The Act was finally repealed' 
in 1923 with effect from 1926, and there is now no Act under whioh a 
labourer in Assam Can he criminally punished for hreach of contract. 

Char&cter of Migration. 

Before going on to discuss in detail the present system of re
cruitment and the oh&nges we advocate, it is desirable to say something 
regarding the character and effeote of migration to Assam, particularly 
as we found evidence in some quarters of a desire to discourage and eV6l> 
to prevent snoh migration. Referenoo has already been made to two points 
of diiference between migration to the plantations and migration to the 
factories, namely, the plantations desire to attract women and children as. 
well as men, and the change of work involved is not radicaL Both of 
these featores a~ prominently associated with recruitment for Assam.. 
The planters there have consistently endeavoured to build up a labour 
foroo permanently settled in Assam, and this has given an additional 
impulse to the recruitment of families rather than individuals. Many 
labourers receive from the tea gardens small plots of land to cultivate 
their own crops, 80 that they are not only labourers but also, in· a small 
way, agricultnralists on their own account. In this and a number of other 
respects, which we discuss when we deal with conditions on the gardens, 
the life and environment of the labourer h&ve a closer resemblance to
ordinary villaga conditions then to the life of the big cities. The recruit 
to an Assam tea garden has in many 0 ...... a pro.pect which is not limited 
to employment on a garden, for there is the possibility of becoming an. 
independent cultivator in Assam. There has been a steady movement. 
of lahour from the tea gardens to the adjoining baatis or villages wh_ 
labourers h&ve been Able to acquire Government land for cultivation.. 
This movement has been assisted by the Government of Assam which is. 
anxious to promote tbe colonisation of a sparsely populated province. 
Over 600,000 ..,-garden labo~ers are settled on Government land, and in 
the census report for 1921 it was estimated that the tot.al number of 
" foreigners" in the province attributable to the tea industry, was 1-1/3 
millions, i.e., 1/6th of the whole population of Assam. We shan have 
occasion later to dwell on the less satisfactory features of tea garden. 



362 

life and their responsibility for the chronic scarcity of labour; but it 
should be recognised that one of the important causes is far from being a 
dieeredi.t to the industry, lI&IIl.ely, the fact that lIllUly of those who serve 
it are able to leave it for a more independent existence. 

Advantages of lIIigration. 

Quite apart from the economic advantages which the develop
ment of the tea industry confers on India as a whole, we are astisJied 
that migration 1;0 Assam for work on the 1;ea plsntstions deserves en
ooursgement in the interests of labour. In any large scale migration, 
aome immigr&n1;s are bound to find that they have made a change for the 
worse and, in the past especially, many must have regretted goiog to 
Assam. There is still considerable room for improvement in condi
tions generally; but for the great majority of the immigr&n1;s the change 
is for the better, and for some it i. an avenue of escape from desti-
1;ution and even aerv:itude. We met no one familiar with conditions 
both in Aaasm and in the recrniting areas who wiahed to discourage 
migration. It is to be feared that some of the opponenis of emigration 
into Aaasm were interested in preventing labour from strengthening 
i1;s position in the recrniting areas. Having endeavoured to examine 
the question from both ends, the souroe of the labour and its desti
nation, We are aatis6ed that the labourers generally improve their condi
iiion by emigration. The better featurea of existence on the gardens 
are many, and there are none of the worse featuree that cannot be found, 
in an aggravated form, in some of the reerniting areas. Nor should the 
-effeet of migration on those left behind be overlooked. Attention has 
already been drawn to the question of the pressure of population in 
the Report of the Royal Commisaion on Agriculture, and we would 
merely remark again that the mobility of labour is the greatest ... fe
guard against the continuance of depressed conditions in particular 
localities and perhaps the most effective means of breaking down the 
vioiollS sys1;sma of bond-aerv:ice, to which reference was made in a 
previollS chapter. Under the /(I1,m;au/.i system in parts of Bihar, 
.and the IJIllIj and khamha1'i systema in the north of Madras (to mention 
two examplas of practices which we understsod are not confined to these 
localities), the labourer borrows money from a lsndlord under a coJl1iraei 
to work until the. debt is repaid. The debt teods to iocrease rather 
than to diminish, and the man, aod sometimes his family, is bound for 
life. Serfs are aveo sold and mortgaged. Such systems have now ne 
1egul sanction, and io Bihar special legislation has been adopted io the 
-endeavour to eradicate the abuse; but it continues to exist. It will 
be readily appreciated that serfs who can escape from such a system 
and agriculturalists oppressed io 'other ways are ready to go to Assam, 
and that there are those who are vigilsnt in the eodeavour to prevent 
them and anxious to discredit Assam by any means io their power. 

Bestrictiona OIl Becmitment. 

We are now io a position to examine io more detail the system 
.of official control which regulates the reoruitmeot of labour for the 
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eight districts of Assam in which the tea plantations lie. It is impor
tant to observe that the legislative restrictions which are impoeed OIl 

recruitment for work in the districts in question have no oounterpart 
elaewhere in India. Migration, as we have indioated, is .. feature of 
Indian industrial labour everywhere. Workers may be. assisted to 
emigrate to any part of India; even the employers in the tea areas 
of North Bengal adjoining Assam are subjedt to no hampering enact
menta, although they draw labour from areas where the Assam employer 
aIao recruit&. The restrictions imposed on the movement of labour 
to these eight districts known as the labour-districts, are governed 
by Act VI of 1901 as amended from time to time. The recruiting areas 
to which this Act applies ..... Madras, Bengal, the United Provinces, 
Bihar and Orissa, the Central Provinces and Assam itseH. The 
local Governmente of these provinces, by means of notifioation, can 
prohibit recruitment, either absolutely or otherwise than in accordance 
with such of the provisions of the Act as may be specified in the notifi· 
cation. The question of the repeal of the Act and of the enactment 
of a simpler measure iii. its place has been for some time under the 
consideration of the Government of India, and we were supplied with 
copies of the correspondence with local Governments on the subject. 
We ..... in complete agreement with the view expressed by the Govem· 
ment of India that " the principle of complete prohibition of recruit· 
ment in particular areas" is no longer defensible. H it is feared that 
grave abuses will arise, it should suffice to vest local Governments 
with adequate powers of control over recruitment. But there appears 
to be no justification for the exercise of the power which is now con· 
ferred by Section 3 of the Act to prohibit recruitment altogether in 
particular localities. This power haa been exercised in respect of five 
divisions and two districts of the United Provinces, and we find that tha 
prohibition has not been withdrawn, in spite of the strong recommenda· 
tion to this effect made by the Royal Commission on Agriculture, 
with which we ..... in complete agreement. We recommend that the 
power to prohihit recruitment should be withdrawn immediately, and that 
in foture no barrier should be set up to prevent the normal play of social 
and economic forces in attracting labour from one part of India to 
another. 

Present Procedure. 

Before we deal in detail with the provisions of Act VI of 1901, 
and the question of its revision, it would be convenient to describe 
briefly the working of the present system of recruitment. Under the 
Act the ouly recognised I!lethod of recruitment is through the agency 
of garden sardars. The manager of a tea garden in Assam appoints as 
a aardar a worker who is willing to return to his home to bring up other 
members of his family or fresh rjlCruits and gives him a sardar's certi· 
fioate on which is shown the area in which he may recruit labour for 
the garden and the local agent to whom he is accredited. The certifi· 
cate is countersigned by the magistrate of the district in which the 
garden. is situated and is kept by the aardar in a tin .over which is 
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8U9pen.ded round his neck. The manager pays the sardar his rail fall 
and other necessary expenses to the neall8St forwarding station of th 
Tea. Districts Labour Association, namely. Gauhatior Goalundo. On amv. 
there. the aardar is met by the agent of the Aasociation and esoorted 1l 
the transit depOt, where he is fed and his papers -. verified. He is theJ 
given a rail ticket and travelling expenses to the local agent'. depO 
which is nearest to his village. . The sardar iu due course reports himsel 
to the local agent who, after checking his papers, gives him a casl 
advance suilicient for the journey . to his village and for his mainte 
nance for a month or so. The sardar now departs and, if and when h. 
returna to the local agent' .. office, he reports the prospects of recruit 
ment and aska for a further advance. He may even bring a recruit 0] 

two with him in order to satisfy the local agent that he means business 
for the number of recruits he is likely to secure determines the amoun1 
of the second advance. The recruit produced by the aardar is qu ... 
tioned by the local agent who, if satisfied that there is no valid objectioll 
to his being sent to Assam, enters in a register his name and otheJ 
particulara as prescribed by the local Government. If so required, 
he also sends a copy of this register to the District Magistrate. The 
recruit is fed whilst he is kept at the local agent's depot and is given 
a first payment of five rupees. a few utensils, one or two blsnkets and 
some clothing. He is sent with the serdsr or, if the aardar sees a pros
peot of further recruits, in charge of a peon to Goalundo or Gauhati 
where he is received in the transit: depOt. The Agent of the Tea 
Districts Labour Association then 8l'l'8JlgeB for the final stage of his 
journey to the garden to which he haebeen recruited. Neither the 
sardar nor the local agent requires the recruit to sign any agreement, 
and his engagement is purely oral. The· conditions of employment are 
explained to the recruit by the aardar. but it is the 10cal agent's duty, 
by examining the recruit, to satisfy himself, so far as his knowledge 
allows, that there bas been no material misrepresentation by the 
aarda.r. On his return to the garden the aardar is paid a commission 
which is generally stated to be ten rupees in the Surma valley and 
twenty rupees in the .Assam valley for each recruit but, as there is no 
recognised limit, the amount paid by some gardens is considerably 
higher. 

Delee&lI of Aei VI. 

Act VI of 1901, which governs iecruitment for .Assam has been 
amended on several occasions; it was radically revised in 1915. and 
feveral of if.s important provisions have become inoperstive by notifi
cation. The Act as it stands is unintelligible to most people; and several 
of ita operative provisions are of doubtful validity. as they refer to a class 
which has now ceased to exist, Il!UIlely, "labourers" who are defined as 
persons bOlUld by a labour-contract to labour in a labour-district. A wit
ness representing the Tea Districts Labour Association indicated to us 
that the Act had only once to be taken to the High Court, and ita hollow
ness would he instantly exposed. But apart from the obvious defecta in 
form, the Act, as now in operation, is open to other objections. It 

..~ , . 
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seriously h&mpers the free flow of labour into A""",,, The comparative 
immunity from abuses in recruitment which is secured by the Aot is pur
chased at a very high price, not only for the industry but also for the 
workers it employs, for the high oost of recruitment, which is now inevit
able, must reset umavourably on the remuneration of labour. The sar
dari system of recruitment is in theory the safest method of recruitment for 
the worker, for it entrusts recruitment only to'bm!4 fide workers, who are 
best fitted to give an &OOurate picture of the conditions obtaining on the 
garden and the !east likely to make any misrepresentation. In actual 
practice the original intention is not entirely fulfilled. We were informed 
of inatances where workers are sent down as saroars after they have 
spent only a few days on the garden. In such cases it is idle to suppose 
that the sardsrs have been on the garden sufiiciently long to enable them 
to give to their fellow-vil1sgers an accurate or a complete picture of the 
conditions obtaining on it ; they are in fact, as was ststed by one witness, 
petty recruiters who go through the formality of being sent up to Assam 
all workers in order to satisfy the conditions of sardsri recruitment .. Cases 
have &Iso come to our notice of men who makea profession of going down 
as sar<!ars to be recruited agu.in for a different garden in order to pocket 
the payments which are made to new recru.its. The sardari system is 
also quite inadequate for the needs of the industry and is obriously un
workable when new areas have to be opened for recruitment "nd when 
new gardens are being developed. As employers are debarred from em
ploying licensed contractors, they have appointed a large number of work
ers as garden sardsrs irrespective of their su.itability as recru.iters. On 
an average, abont 7% ofthe total number of adult labourers on the 
book. of tea garden IlliIonagers are sent out as sardars each year to . the re
cru.iting districts. It is estimated thatabout one-half of this number do 
not bring back a single recruit to the garden, and roughly one-third do not 
even return to their gardens. With an average of only one recruit per 
garden sardsr, it is not surprising to find that the average oost per recruit 
is as high as Rs. 150. It has been stated to us that the loss of sardars and 
their return without a recruit are regarded by the industry as a mode of 
repatriation and as a form of leave with travelling expenses paid. The 
industry has, in fact, made a practice of appointing everyone who goea 
back to his country as a sardsr, because otherwise the strict letter of the 
law does not allow any assistsnce to be given to him to return to Assam, 
unlesa he is agu.in recruited by a duly appointed garden sardar. The 
cost of sardari lecru.itment thus includes the elements of .. system of repat
riation and of the grant of leave with expenses paid. We deal later with 
these questions but regard the present arrangement as unsatisfactory. 

Propaganila. 
; 

Another striking defect i,n the Act is that it does not permit any 
form of advertisement or propaganda in the recruiting districts, except by 
the sardar himself. It is anomalous that a manager who goes down to a 
recruiting district to supervise the work of his garden sardare should be 
debarred by law from proclaiming to the villagers the partioular advant
ages of his own garden. A case has even been mentioned to us in which a 
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t~ gArden maIlllger W&8 warned for csrrying on propsgsnda. ill a recruit
ing.district, not because he was guilty of any misrepresentation, but be- . 
cause he W&8 acting contrary to the strict letter of the law. Believing 
as we do that the emigration of labour to Assam is of advantage to the 
recruiting districts, we consider it undesirable that honest propaganda. 
by the industry should be ruled out. Another anomaly of the existing 
Act is that it renders illegal any assistance to emigrants, except through 
a garden sard\U' who may not always be available. A local agent would "be 
guilty of a punishable offence, if he attempted to forward recruits who 
offered themselves voluntarily for service in the Assam plantations. In 
consequence, intending emigrants who are badly in need of relief have 
occasionally to be kept waiting till a garden sarm arrives before they can 
be given the required assistance to proceed to Assam. These restricti01l8 
cause unnecessary irritation and check the :How of labour to Assam. 

Control over Recrnitment. 
The control which is exercised over recruitment for Assam is two

fold; in the first place, it is exercised by the district authorities in the 
recruiting districts, and secondly, it is entrusted to a central agency hown 
as the Assam Labour Board which was created in 1915 at the request of the 
industry. The dual control is overlapping, but, in practice, no difficulty 
has been experienced owing to the fact that the Board has always endea
voured to work in harmony with the local Government and to render what
ever assistance it can in bringing cases of illegal recruitment to the notice 
of the distriet authorities who alone a.re empowered to start criminaI pro
ceedings. The Act requires a garden sa.rda.r, before he can commence his 
activities, to obtain from his employer a certificate which formerly had 
to be countersigned by the magistrates of the district in which he is em
ployed and of the recruiting district. The latter countersignature has been 
dispensed with by local Governments by notification, but a condition has 
been imposed requiring garden sardars to work under the control of daly 
licensed local agents. The provincial Governments concerned have also 
framed rules under the Aot relating generally to the supervision of re
cruitment, provision of accommodation and maintenance of registers by 
local agents, the production on demand of emigrants before magistrates or 
police officers, and the reporting of oases in which objections have been 
raised to the emigration of a recruit by the husband or wife, parent or lawful 
guardian. The penalty for failure to comply with the effective provisions 
of the Act or the rules framed thereunder and for inadequate supervision 
is the cancellation of the license of the local agent. A garden sarda.r can 
also be proeecuted and imprisoned. if he recruits emigrants without a 
proper certificate or independently of a local agent. Further, any person 
taking part in recruiting in contravention of the Act is liable to imprison
ment. Recruits need not be produced before any official in the recruit
ing district ; the agency utilised for the registration of recruits is the locai 
agent who is an employee of the industry but is alsc under the control of 
the district authorities. The local agent has thus two masters to serve, 
but in praotice no difficulty has been experienced as the industry is 
anxious to co-operate with the local Governments in the maintenance of 
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clean rooruiting. The link between the industry and the local Governments 
concerned with rooruitment for Ass&m is the Ass&m Labour Board which 
·supervises the work of the local &gents. The Board does not, as its name 
would seem to imply, concern itself with the conditions of labour in Ass&m ; 
it supervises the whole system of recruitment, but its functions cease with 
the bringing of abuses to the notioe Gf the proper authorities. 

. ~position and Working of Ass~ Labour Board. 

~e composition of the Ass&m Labour Board has given rise ro 
some criticism, It consists of 15 members, all of whom are representa
tives of the tea industry, and an official chairman appointed by the Gov
ernment of India. The Board is required by law to meet at least twice .. 
year, once to pass the budget and again to pass the annual report; very 
mrely does it meet more frequently. The ordinary busin .... of the 
Board is entrusted to an Executive Committee consisting of the Chair
man and four members, which aJso meets infrequently, much of its work 
being done by the circulation of papers. The industry has cast its net 
far and wide in its search for labour, and the activities of the Board extend 
to five different provinces and a number of small feudatory states. Under 
the Chairman are three supervisors whos.. main function is to supervise 
the work of local agents whose depots are scattered over this wide area. 
Almost the entire expenses of the Board and its supervisors are met out of 
a Cess payable by the owners of gardens in respect of emigrants and. 
eardars, Government bearing only a small proportion of the salary pf 
the official Chairman together with his leave and pensionary charges. 
The main feature of the Board is that it is predominantly an employers' 
organisation and the Chairman, while acting as the chief executive officer 
of the Board, has alao to represent on it essentially different, and some
times opposing, interests. Further, although Act VI of 1901 applies to 
labour recruited for all industries in Ass&m, representation on the Board 
is confined to the tea industry. It is not, therefore, surprising that in some 
quarters an impression exists that the Board is a recruiting organisation of 

. the tea industry. The successful working of the Board depends on the 
close co-oparation of the industry, as the local agents are not its servants 
but employed under a separate and independent organisation. The 
Board itself has little or no authority, a,nd all it can do is to make re
commendations to the industry or to Governments. Further, with the 
exception of the Chairman, the Board mpresents substantially the same 
interests a. the principal recruiting organisation, the Tea Districts Labour 
Association. We Were informed that the Board discouraged attempts to 
form other. recruiting organisations, and, while we recognise that an 
increase of competition in recruiting i. fraught with danger, it is hardly 
po .. ible to expect employers, who are not members of the Tea Districts 
Labour .Association or who differ from its policy, to feel complete con
fidenoe in the impartiality of the Board a8 at present constituted. 

Enent of Abuses. 

In spite of the obvious defects of Act VI oil 901 and the inheJ;ent 
weakness of the Ass&m Labour Board, the grave abuses of the past, which 
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were largely 1eIpODlIibie for the bad name of Assam in the recruiting dis· 
tricts, have been very suooessfnlly held in .. heck. The arkatti or profes. 
6ional recruiter, who in the days gone by lll!ed to boast that in a few 
minutes, by hill pecuIiar methods, he could make anyone "willing" to emi
grate to Assam, is now suppre Bsed as I!OOIl as he oommences his activities. 
For this the oredit is very largely due to the tea industry itseIf, which has 
genuinely endeavoured to set its honae in order. Complaints have been 
made offraud and misrepreaentetion bygarden sardars, hut we were unable 
to obtein any evidence of this on any appreciable scale. The emigrants 
are produced before local agents, whose duty it is to explain the condi
tions of employment to them before they are ... nt forward to Assam. As 
far B8 we ean judge, caees in which labourers have gone to Assam aa 
victims of fraud and misrepresentation must he few, coDllidering the 
volume of the migration. It was stated that cases ooeur where membem 
d a family run away from home,. seek work in Assam and live 
there under an aasumed name. Such cases, however, are not. peculiar 
to Assam, and we do not feel justified in making any recommenda
tion. • A more serious complaint is that women and minors are teken 
away to Assam without the knowledge or conseut of their husband or 
guardian. But here, too, we found that the industry has taken special 
oare to prevent snch abuses and that, in accordanoe with the rnIes 
framed by local Governments, women and minors are deteined at the 

. depOt for a certein fixed period during which the local agent institutes 
.enqniriesastowhetherthereisanyobjeetiontotheirproeeedingtoAssam. 
Nor does the evidence which we ohteined in the recruiting districts lend 
support to the allegation that abuses in connection with the recruitment 
d women and minom are aasuming alarming proportions. H abuses do 
exist, it is now within the powers of local Governments to check them by 
insisting on registration and production before a magistrate of all women 
and minom ~ing to the gardena unaccompanied by their hushand or 
parent. 

Ideal of Free Recruitment. 
The official control of recruitment has always been regarded 

as a regretteble necessity and as a temporary expedient. Jln variona 
j occasions the Government of India have announced their adherence 

to the ideal of free recruitment, hut little visible progress h .... been made 
towards the realisation of that ideal in recent years.. As the preceding 
account shows, we have been impressed by the serious ohjections to control, 
and in particular the injurious effecte it has on the tea industry and, 
ultimately, on those employed in it. A further grave objection to the 
present system is ita tendency to perpetuata itself, thus effectively 
preventing the industry from progreesing to a more healthy form of 
recruitment. The system of control enhances the cost of recruitment, 
with the consequenoe that temptetions towards abuses are increased. 
This, in turn, increaaes the difficulty of removing control, and 80 fumishea 
the justification for ita retention. We are in entire accord with the view 
th4t the danger of seriona abuses aftorda the only justification for the 
oontinua.noe of control, and we have examined with lIOme Clare the 



possibility of abolishing all restrictions. We have been assisted in this 
direction by the official examination of the question in 1925 and sub
sequent years, when the Government of India again raised the question 
of free recruitment, but were advised by practically all those acquainted 
with conditions that the abolition 'of all control would be inadvisable. 
We have considered the opinions expressed afliength in this correspondence 
and have reviewed them with the assistance of witnesses both in ~ 
recruiting provinces and in Assam. 

ed:-

Recruitment amI ForwaMing. 
There are three stages in the emigrant's progress to be consider:-

(1) up to the time of his despatch from his own district; 
(2) from that time until his arrival on the garden; 
(3) after arrival there. 

The term "iree recruitment" has often been used to denote the position 
that would be reaphed with the abolition of all control. Here, however, 
we propose to use the term with reference to the first of the above stages 
only, and in that sense free recruitment, in our opinion, is not inconsistent 
with control over the transit of the emigrant. The considerations which 
determine how far control is required at each of the first two stages are 
not necessarily the same. This point is recognised clearly in the evidence 
given to 118 by the Indian Tea AssOciation which, in asking for freedom 
to choose the agencies by which it will recruit, contemplates the possi
bility of combining this freedom with control over the forwarding of 
recruits. The representatives of the industry were also anxio118 that, 
.... far 88 possible, control by the industry should be substituted for official 
control. Their plea was, in fact, that they should be given the opportun
ity of showing what they could achieve if this were done. Government 
could retain the power to re-impose restrictione, but it would be the aim 
of the industry to demonstrate by the actual working of the system thaI; 
there was no necessity for re-introducing control. We consider that this 
is a reasonable claim, and in the propossIs that follow we have done our 
best to meet it. 

A lIIew Ad. 

The first necessity is the enactll!ent of a new Emigration Act and 
the repeal of the Assam Labour and Emigration Act. The Indian Tea 
Association has suggested that it might be possible to retain the Act and 
to construct .upon it a better system of control. We are satisfied that 
this course is not possible, even if it were expedient. We have enumerated 
the principal defects of -Act VI of 1901, and are l!&tisfied that the time 
is overdue for its replacement by an Act which is intelligible and is 
satisfactory from both the legsl ~d the administrative points of view. 

FasentialB of An:J Scheme. 
The main criterion which mtillt be satisfied by any scheme of 

control is that it mtillt give a reasonable prospect of e\imin.ating itaelf. 
We regard as one of the gravest defects of the present system the 

2B 
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tendency, already explained, to perpetuate itself. The aim of reeruiting 
should be to reach a point where, in effect, organised recruiting is un
necessary. In other words, by making conditions sufficiently attractive, 
the employer should reach the stage where, instead· of having to go 
out and induce recruits to enter hi. employment, applicants for em
ployment approach the employer. As we have shown in an earlier 
chapter, some of the important industries in India have passed through 
the earlier stage of having to search for recruits to a position where this 
is unnecessary. But apart from any other obstacles in the way of the 
tea industry, the present system of control elIectively prevents progress 
in this direction. For the recruit, generally, has neither the knowledge 
nor the means to go to Assam without assistance; as a matter of fact, 
many of the fresh recruits to industry who go even to Calcutta and Bombay 
receive 80me assistance to go there. It is ouly in the case of Assam that 
neither the employer nor anyone else can assist the labourer who i. 
willing to migrate, except by the expensive and cumbersome expedient 
of sending down a garden sardar to sponsor the recruit. Our proposals, 
therefore, are designed, among other things, to facilitate the forwarding 
to Assam of recruits who, in the recruiting districts, olIer themselves for 
employment. The essence of our scheme is that powers of imposing 
control should be retained, but that actual control should be reduced 
to a minimum. We proceed, therefore, to indicate, first, what we believe 
to be necessary in present circumstauces and, secondly, the safeguards 
which, in our view, should be retained by Government in the form of 
powers to re-impose control, if necessary. 

Free Recruitment. 
First in importance, we would place free recruitment, using this 

term, not in the wide sense of removing all control over the engagement 
and forwarding of recruits, but in the more accurate sense of withdrawing 
all speeial restrictions on the agencies for obtaining reeruits_ In other 

/ words, ~e advocate that, in all provinces, there should be complete free
dom to bring recruits to a forwarding agency and to engage them there: 
The Assam employer should be left as free. as any other employer to 
elect the agents whom he considers best fitted to obtain recruits. We 
believe that he will still rely in the main on perSOWl who have worked in 
hi. garden, but he may find it advisable to secure recruits himself, or to 
engage recruiters permanently resident in the district in which recruiting 
ia conducted. Further, if the attractions of tea garden life in Assam are 
increased, the result should be that recruits will olIer themselves at the 
depot without the intervention of any intermediary • 

. Control over Forwarding. 

We believe that, at least so f&r as the more important recruiting 
areas are concerned, it is still necessary that there should be control over 
·the forwarding of assisted emigrants to tea gardens. Where this control 
is required, it should, for the present, take the following form. Assisted 
recruits should not be forwarded except through a depOt maintained by 
the industry and in charge of a local agent appointed by the industry and 
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approved by the local. Government or by such authority as it may appoint. 
The aim should be to require the industry itseH to take adequate me&
sures for the prevention of abuses. This responsibility can be best dis
charged by proper organisation for the provision and maintenance of 
satisfactory depOts in the reerniting areas and on the journey. Hitherto 
the arrangements for registration and transit have been largely in the 
hands of one organisation which claima 93% of the present recruitment 
for Assam. A number of gardens, mostly Indian-owned, are not members 
of this organiaation nor ha va they been organised for reerniting purposes. 
The dangers of unorganised recrniting are obvious and it is essential 
that collective arrangements should be made, if the industry is to dis
charge its responsibility. If it is not found possible for this to be done 

, through one organisation, we see no objection to suitable grouP" of 
planters forming themselves into organisations for this purpose. Each 
group able to satisfy Government that it could collectively fulfil the obli· 
gati(}ns of the law should be entitled to set up its own depOts and to 
place local agents in charge of them. The agent should be required to 
maintain registers of recrnits in the prescribed form. The rules in. force 
sh(}uld also make provision for the detention of women and minors for a 
limited period, and the law should prohibit the forwarding of minors who 
are unaccompanied by a parent or guardian. The depOt and its registers 
should be open to the inspection of any omcers appointed by the pr0-
vincial Government for this purpose. From the stage when the emigrant 
is moved from the depOt, the rules should be made by the Government 
of India, who should make provision for the following of certain pr .... 
scribed routes to Assam and for the maintenance, at necessary inter
vala, of depOts where the emigrants can rest, be fed and, if necessary, 
be examined. 

Possibility of Removing Control. 

So long as organised recrniting is required, it will be necessary 
for the industry to maintain their forwarding agencies, but the aim should 
be to reach a stage where all restrictions on forwarding can be removed, 
thus giving the Aesam tea indUstry the complete liberty which is enjoyed 
by all other industries in India. Further, while we are satisfied that this 
stage has not been reached everywhere, we think that in respect of some 
recruiting areas it may be possible to remove all restrictions at once.. 
Areas mainly inhabited by aborigin:als do not stand on the same footing 
as other recrniting areas. The most serious abuses in the past occurred ia 
connection with the recrniting of aboriginals, and it is there that control 
is likely to berequired longest. As regards other areas, it is significant that 
from North Bihar and the United Provinces large nnmbera of persons are 
recruited every year by contractors, without control, for work in other pro
vinces and in Assam itself, where they are engaged mainly on earth-work, 
and we had no evidence to suggest that any control was required in con
nection with Bueh recruitment. Further, certain proposals which we 
make later in connection with repatriation and the liberty of the labourer 
should, if adopted, effect a tranalormation in the position with regard to 
recrnitment. As soon as the fresh recrnit going to Assam is assured of the 

M 
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means to return after a limited period, the dangers of uncontrolled recruit
ing will be enormously reduced, and if, as we hope, a stage is reached when 
there will be more persons offering themselves at the depOts than can be 
accepted, the necessity for control should disappear entirely. We re
commend, therefore, that in the areas not inhabited by aboriginals the 
Government of India, in consultation with the provincial Governments 
and the industry, should consider whether the time has not already arrived 
for dispensing with restrictions over forwarding. H they reach the con
clusinn that this is not yet possible, the control maintained should be of the 
character we have recommended. Similar control should also be main
tained in the aboriginal areas, but the position in all controlled areas 
should be reviewed after the expiry of five year •. 

Power to Be-introduce Conlrol. 
We now proceed to outlioe the wider powers which the new Act 

should confer on Government as &Sfeguards in the event of the recrudes
cence of abuses. Brie1iy, these should make it possible to re-introduoe the 
system at present in operation with certain modifications. As has been 
already stated, it is not necessary that power should be retained to pro
hibit recruitment absolutely, but we recommend that the measure should 
be so framed as to enable Government to re-introduce in any area the 
prohibition of recruitment otherwise than by' means of licensed garden 
...roars and licensed recruiters. In effect, this would enable Government. 
u satisfied that such an extreme step was necessary, to prohibit recruit
ment in any partioular area except by garden asrdars, for they would be 
in a positinn to withhold.. licenses from other recruiters. We hope 
"that it will nowhere be necessary to re-impoee restrictions on actual 
ueruitment, but, if this necessity should arise, it would ordinarily be 
Wlwise to refuse licences to respectable and reliable recruiters re
:aident within the reeruiting districts. j\lore effective control can be· 
eJlteroised by loea! authorities over persons of this character than over 
garden sardars, who may be back in Assam before their irregularities COIll6 

to light. Further, the aim everywhere must be to reach the position when 
recruits oome to the depOt without the intervention of an intermediary, 
and this implies that either the agent in charge of the depOt or some 
other agent of the employer there must have permission to engage the 
emigrant. 

Definition 01 Assisted Emigration. 

The new Jaw should be limited to the control of assisted emigra
tiOll and, inrespeet of the definition of both" assistance "and" emigrant ", 
there should be modifications of the present system. First," emigrant .. 
should be so defined as to exclude any person who has been employed 
within the preceding twelve months in any capacity in Assam. It is 
entirely wrong to treat the tea garden labourer who wishes to "eturn to 
Assam after visiting his own country as a new recruit, as the present law 
requires. Provision will probably be necessary for the grant of oertifi
cates by empleyers to labourers intending to returD. Secondly. under 
the new law it should not be possible to plaoe restrictious OD mere 
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per.-uasion and propaganda. The law should be designed to regulate 
merely assisted recruitment, and assistance should be defined so as to 
include nothing more than the giving of tangible assistance (i.e., money 
or some concession having a monetary value) in order to induce a person 
to emigrate. Misrepresentation which results in emigration will, of 
course, remain punisllable under the ordinary criminal law. Further. 
we propose later to provide an important. additiona.l safeguard. against 
misrepresentation by securing that the emigrant who is recruited by such 
means be repatriated without delay at the employer's expense. 

Scope of the Act. 

The Act should apply to those provinces in which the present 
Act is in force, but the Government of India should retain the power 
to extend it to other provinces. We do not consider, however, that it 
should be possible to control recruitment within Assam itself. The 
movement of labour from one district of Assam to another cannot be 
regarded as emigration, and we are not in favour of making it possible to 
restrict such movements. The new Act should make it possible to 
extend control to recruitment for any work in Assam, but in present 
circumstances we see no justification for control except in the case of 
tea gardens. The only contingency which would make such control 
necessary" would be the recruitment of labourers for other work with a 
view to their early transfer to plantations. 

Abolition of the Assam Labour Board. 

We turn now to the ~<>encies responsible for administering the 
system of control. We have already indicated some objections to the 
present ... .onstitution of the Assam Labour Board, but it is not proposed 
to pursue this question in further detail, because we consider that the 
Bo .. rd has outlived its usefulness and recommend its abolition. We 
recognise that the Bo&rd and its officers deserve a share of the credit for 
the great improvements which have taken place since its inception, but 
those improvements are due in large measure to the tea employers-acting 
through their own principal recruiting organisation, the Tea Districts 
Labour Association. The Board, in fact, owes much of both iUs weakness 
and its strength to its affinity, through the bodies electing its members, 
with that Association. The Board, in addition, served a useful purpose, 
during a period when reforms were being a.ttempted, by providing a link 
between the industry and the central and provincial Governments. 
The main diffie.ulty in the existing system is that the Board, which is 
responsible for the prevention of irregularities, exercises with provincial 
Governments an overlapping control in the recruiting "reas, but h .... no 
authority after the emigrant has reached Assam. 

Supervision of the Emigrant. 

As we have already stated, there are three stages in the emi
grant's progress. rntil now, attention has been concentrated almost 
entirely on the first stage, namely, up to the emigrant's despatch fromhia 
district,land Over this st&ge there bas hitherto been overlapping control 



37~ CHAPTER XX, 

With free recTuitment, this stage will lose much of i~ importance, and we 
helieve that the responsibility can he adequately discharged by district 
officials. Attention will have tc he directed mainly tc the second and 
third stages, namely, during the journey and after the emigrant'. arrival on 
the garden. From the point of view of recruiting. the third stage is the 
most important one, for irregularities generally come to light after the 
emigrant has left the recruiting area and it becomes necessary to trace 
him in Assam. By this time he has passed heyond the reach alike of the 
Government of the recruiting province. its district stail' and the Assam 
Labom' Board; and the only authorities to whom recourse can he had are 
the admiuistrative authorities in Assam. These are burdened with 
other duties and have inadequate powers, and in practice the attempt tc 
deal with a recruiting oftence after the recruit has left his province is 
attended by delay and is not always snccessfnl. The second stage is 
also important, for it is advisable tc exel:Cise some closer supervision over 
the transit of the emigrant in order to prevent the regular emigrant being 
""nt otherwise than by the licensed depO~. 

Protector of Immigrults. 

What is wanted is an eil'ective authority working mairlly in 
Assam and definitely charged with responsibility for the emigrant 
during his journey and after his arrival, and entrusted with adequate 
powers to protect his interests. In other words, we desire to see 
not two authoriti~ covering much the same ground, but two comple
mentary authorities, securing the protection of the emigrant in difterent 
areas. We recommend the appointment by the Govermnent of India 
of an officer in Assam who will look after the interests of .migran~ who 
have not yet decided tc make Assam their permanent home. He would 
be required to keep in tcuch with the recruiting provinces and would have 
the right at all reasonable times, with or without notic .. , to t'uter any 
garden in order tc inspect the condition of the workers from other pro
vinces, and of their housing accommodation, ete. He should also have 
the right tc talk to them either in public or in private, and any person 
hindering or molesting him in the discharge of his duties should be liable 
to he dealt with as for a summary ofIence. It would he the dnty of 
the Protector to bring eases of wrongful recruitment to the notice of 
the provincial Government concerned and to advi"" on all matters con
nected with the migration of labour to Assam. The Prot<'Ctor should 
also he entrusted with responsibility for the emigrant during the journey 
and should he in a position to take up the prosecution of persons for
warding emigrants otherwise than in aCcordance with the Act and of 
ensuring that the emigrant is cognisant of his rights under the law before 
he reaches the garden. The statute regulating recruitment should 
give the Government of India power tc make rules for the protection 
of the emigrant during transit, and the Protector would he responsible 
for the administration of these rules and for advising the Governmen$ 
of India on matters arising out of their operation. We would add here 
that what we saw of the arrangements for the emigrant, on the journey 
refieo~ credit on the Association principally responsible for them. 
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Cess on Emigrants. 

With the abolition of the Assam Labour Board and of Act VI 
of 1901, which we have recommended, will disappear the cess which is 
now levied on garden sardars and emigrants. To meet the cost of the 
Protector of Immigrants and his staff, the law which will take the place 
of the present Act, should empower the Government of India to levy on 
emigrants a Cess somewhat similar to the ~sting one .. The cess would 
not, however, be payable on garden sardars or on enugrants who are 
returning to Assam after a stay of less than twelve months, so that 'it 
may have to be fixed on a somewhat higher rate on the remaining 
emigrants. The total expenditure on the staff we recommend should be 
less than that involved in maintaining the Assam Labour Board, whose 
abolition we have recommended. 

PoWers of Central and Provincial Governments. 

The subjeCt of internal emigration is at present central, and 
under the existing Act, the powers exercised by provincial Governments 
are subject to the control of the Central Government. We recommend' 
that, as the question concerns movements from one province to another, 
the character of the control necessary should be finally determined by 
the Central Government. This will ensure that, where control is neces
sary, it is imposed with a view to the interests of India as a whole, and 
that the decision is not unduly coloured by local interests. We do not 
suggest that the Central Government should retain authority over the 
administrative oontrol ; it should be responsible merely for deciding the 
type of control that should be applied in any area. Thus, for example, 
if that Government were satisfied that it was necessary to re-introduce 
limitations on actual recruitment in any area, it would issue the necessary 
notification, but it would then be for the provincial Government to decide 
to whom licenses to "recruit should be given. Similarly, the provincial 
Government will be responsible for taking action against a local agent who 
has been guilty of mieconduct, and it should also be possible for pro
vincial Governments to divide their provinces into specified areas, and 
to prescribe that recruits shall not be taken to depOts outsid~ the area 
within which they were recruited. The appointment of the Proteotor 
of Immigrants should provide the necessary link between Assam, the 
recruiting provinces and the Central Government, and his annual report. 
should rupply the public and the Governments concerned with 8 reliable 
account of conditions in Assam as they would appear to emigrauts from 
other parts of India. 

Need 01 Constructive Poliey. 

Many factors ",such as the rapid expansion of the industry, official 
restrictions, memory of past conditiollS:and the drain from the tea gardens 
to independent cultivation have made it necessary to continue organised 
recruitment on .. large scale. But there are other factors which contributs 
materially to the scarcity of labour experienced by the industry. We 
were struck by the wide differences in conditions obtaining in different 
gardens and their effect on recruitment. " At one extreme are gardem 

\ 
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where health and welfare receive adequate attention and where sufficien~ 
land is available for private cultivation. On some of these the labour 
force has settled contentedly, and no recruiting has been necessary for 
many years. At the other extreme are gardens where conditions are 
BUch that a.ll attempts at recruitment have failed to secure anything 
approaching a contented or adequate labour force. We deal later witll 
conditions obtaining on gardens which have an important eJiect on 
recruiting, but wish to refer here to two definite deterrents to recruitment 
that call for a speedy remedy, namely, the lack of liberty for the worker 
and the difficulty of returning to his home. 

Contracts and the Worker. 
Recruitment for Assam has Buffered grave injury in the past 

owing to the system of penal contract and of private arrest, to which we 
have already referred. The planters have shown a lack of conJidence in 
their ability to retain labour, and there has been, constant tendency 
to rely on restraints of various kinds to keep the labourer on the garden. 
Evon to-day, where successive amendments of the law have removed all 
the ststutery restraints, there is ample evidence to show that the old faith 
in restraint in some form persists. The planter, to his own prejudice, 
has deliberately allowed the old ideas of the penal contract to linger in 
the minds of his workers. The bonus (commonly Rs. 12 for a man and 
Rs. 8 for a woman), which was given to a labourer when he entered on a 
"labour-contract", eontinues to be pwd and is t<> this day referred to as 
the "girmit" or agreement money. It was ststed that the disconti
nuailce of the bonus would give rise to discont"nt as the workers had 
become accustomed to this lump sum payment; but this does not explain 
why it is still regarded as an inducement for future service. On many 
gardens the thumb-impression is taken when the bonus is paid, 
although this is not done when the worker receives his wages. The 
explanation given by one witness was that for purposes of audit a receip. 
was necessary in the case of the bonus, but no ouch receipts were required 
in the case of wages. The thumb-impression is usually taken on a register 
or on a piece of paper, but some planters have devised a form which bears 
8> marked resemblance to the form used in the days of the penal contract, 
BIld we came across an instance where the thumb-impression was still 
being taken on the old form. In theory, the object of the thumb-impres
sion is to bind the labourt'r by a civil agreement, but as he is not likely 
to appreciate the difference between this and a penal contract, the prac
tical result is that he believes himself .till bound by .. penal contract. 
In a number of instances the bonus io not in fact claimed, which .hows 
that it continues to be regarded &8 a gift fatal to the liberty of ita 
recipient. So far &s we could ascertain, few steps had heen taken to aC
quaint the labourers with the vital change made in the law; and some 
oJ!icials appeared to be apprehensh-c of the con~eq\lonoes of any sudden 
ace .... of knowledge of this kind_ 

Restraints on Workers' Movements. 
In other directions, too, there is evidence that the Iabourer'8 

liberty is innomplete. The workers, for the most part, live iu liues t .. 
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whit'll the public have no right of access. Access is not ordinarily with
held in practice, but, whenever the manager considers it necessary, a watch 
is maintained on visitors, and there are almost always chaukidars, part 
of whose duty is to ohserve movements to and from the lines. It is con
tended by planters th"t no amount of vigilance can keep" labourer 
who is determined to leave; and cliaulr:i.tlaTs are probably employed 
more to prevent other employers from entic~ labourers than to prevent 
the labourers themselves from leaving. At the same time, we had 
evidence that workers who wanted to leave even a good garden without 
permission fonnd it advisable to do so by night. In speaking of a 
labourerwho goes without permission the term universally used is " ab
scond »; and this term reflects accurately the position in which the 
labourer on some gardens finds himself when he wishes to seek employ
ment elsewhere. 

. Employers' Agreements. 

In a somewhat different category, but tending in the same 
direction so far as the worker is concerned, is the system by which most 
employers bind themselves not to entice each others labour. The 
agreement between the planters, referred to as the "l"bour mles", 
imposes a pen&lty for enticement and prescribes that, if " labourer goes 
from one garden to another, the manager of the latter must either eject 
him with aU his belongings or refund the cost of his recruitment and 
the amount of any outstanding &dvance. The effect of this agreement is 
that no reputsble planter attempts to obtain labour from another g"rden, 
and it is against the accepted stsndards to engage labourers, if there is 
reason to believe that they have left another planter. With the cost 
of recruiting as high as it is, snch an "ttitnde is -intelligible and can, in
tleed, he defended as nothing more than the application of a principle 
familiar to other trade organisations. There is, however, no organisa
tion on the workers' side to redress the balance ; the effect of the system 
is to dim ;nisb still further the liberty of the worker to dispose of his labour 
\0 the best advantage and to add to the restcictions upon his movements. 
The effect of this policy, combined with the lack of organisati!>n on 
the part of the workers, h ... been to increase the temptation to resort to a 
policy of restrictions in order to retsin labour. The next chapter contains 
proposals designed to meet this difficulty, and some of the proposals 
which immediately follow, if adopted, should go far to improve the general 
position of the worker in his relations with the employer. 

Knowledge of the Law. 

The first essential, in order to secure the freedom of the work"", 
is knowledge. It is, to a large extent, his ignorance which restrains him. 
It is a matter for regret that when, in .. 1926, the vital change was made 
in the law by which pena.! contracts hecsme illegal, little was done to 
acquaint the wOl'ker with the change. The cessation of criminal 
prosecutions for breach of contract is bringing enlightenment, but the 
process seems to be a slow one. As We have suggested, the informing of 
the workers wonld have been a wise policy for planters to have &dopted, 
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,and we recommend that they should now take steps in this direction. But 
-the matter should not be left to their initiative. It is the duty of 
-Government to secure that those on whom the legislature seeks to confer 
a benefit should be placed in .. position to secure that benefit; and 
~e recommend that an officers on whom any responsibility for conditions 
ill plantations rests should be required to take active steps to &€quaint 
-the workers with their rights under the law. 

Access to Workers' Houses. 

This in itself win not be sufficient to secure that liberty which 
We regard as essential, and it is important for more. than one reason 
1JJat there should be a right of public access to the lines which the 
workers inhabit. The question of rights of way through tea gardens 
has been the subject of considerable discussion in recent years, and a 
resolution on it was recently adopted by the Assam Legislative Couneil. 
We are aware that at present access, by day at least, is rarely denied ; 
but" e do not regard as satisfactory the existing position where the 
workers are largely isolated from outside influence and any member 
of the public may be elfectively prevented from approaching the workers' 
fines except with the manager's permission. On principle it is objec
tionable that considerable areas inclnded within the garden grants, in 
which large numbers of workers are settled, can be entirely closed to any 
.one who may be interested in their welfare. We have considered the 
point submitted to us, namely, the dauger of interested people attempting 
to make use oithe illiterate and ignorant labonrfol'Ce on the tea gardens 
for purposes unconnected with labour, but this is a risk to which every 
industry in India is exposed, and we think it better to face it than to 
oontinue a politj which ine~itahly gives rise to ""spicion and is liable 
to be abused. We Were informed that in the Surma V alley there are 
recognised public rights of way to all garden lines, and in the Dooars, 
wllere the labour force is similar in composition to that of Assam, the 
garden lease usually requires the planter to maintsin roads from North 
to South and from Ea.<rt to West which shall be open to the public. It is 
in the Assam Valley that the right of access is most needed, and we re
,commend that steps should be taken to secure public contsct with. workers' 
dweUings on all plantations. . 

Publicity in Recruiting Districts. 
In connection with the question of contact between plantstions 

aud tile outside world, We desire to draw attention to the general ignorance 
rc~"rding Assam and the absurd ideas prevalent regarding the life 
.of the worker on tea plantations. Act VI of 1901 had the practical 
effect of making all form of propaganda illegal, and with its repeal .. 
systematic campaign should be organised by the industry to dispel 
the fog of ignorance which atill prevails and to make known the advan
tages which the plantations have to olfer to the inhahitsnts of other 
provine.... Leaflets in English and in the different vernaculars of the 
l'ecruitiug areas describing the climate of the province, the wages paid 
on the gardens, the nature of the work. the various concessions granted 



REORUlTMID1T FOR ASSAM. 379 

to the workers and also the conditions under which an emigrant is entitled 
to repatriation, should be distributed freely in the recruiting areas and 
posted in a.Il depOts from which emigrants are sent. For the benefit of 
the illiterate population, the lea.flets might with advantage be supple
mented by photographs illustrative of the life of the plantation workers. 
Attempts should also be made to encourage the emigrant to maintain 
touch with his own people. We were surprised to fiod how little corres
pondence exists at present between the worker and his relations (even his 
wife) in the home village. Dliteracy, tile main obstacle, could to some 
extent be overcome by the employment on the gardens of a scribe, whose 
services should be made free of charge to the workers. We found that, 
on some of the estates in Ceylon, picture postcards, with space for writing. 
and with printed lines informing their relations at home of their arrival 
on the estate and of their postal address, are supplied free of charge to 
new recruits. We consider that a similar practice in the Assam tea 
gardens would help to destroy prejudices in the recruiting districts. 
The system might be adopted ~th advantage in other plantation arens. 

Difficulty of Return. 

So isr as recruiting is concerned, we believe that the difficulty of 
returning from ABaa.m acts as an even more serious handicap than any 
disahilities on the gardens. In spite of the improvements in communi
cations which have taken- place in recent years, Assam is still compara
tively inaccessible. It is a long and expensive journey from the chief 
recruiting grounds to the gardens, and when the labourer has got to 
Assam, he is generally dependent on his employer for the means to return. 
In the old days comparatively few returned, and the belief was general 
that the man who went to Assam had no option but to remain there. 
More recently there has been inareaoed contact with the recruiting dis
tricts. A comparatively new deVelopment has been the recruiting of 
workers for some gardens for fixed terms of a year or nine months or even 
six months, at the end of which they are repatriated by the employer at 
his expense. The transporting of immigrants for Buch short terms is a C08t-

. Iy matter, and managers do not, as a rule, resorl to short-term recruit
ing if regular labour is available. We do not recommend, therefore, any 
general adoption of the practice ; but, where it exists, it serves a useful 
purpose in improving contact with the recruiting areas. It embodies what 
we regard as essential to place recruiting on a healthy basis and to safe
guard adequately the emigrant to Aasam, namely, the right to repatria
tion. We believe that, if the worker went to Assam with .. guarantee 
that he could return, if he so wished, after a reasonable period, many 
of tbe difficulties both of employers and workers would disappear. 

-~ht 01 Repatriation. 

Our main proposal is that every future assisted emig~nt to an 
Assam tes garden, whether coming from an area of free or of oontrolled 
recruiting, should have the right, after the first three years, to be repatriat;
ed at his employer's expense. This right should be statutory, but as 
the volume of unassisted immigration to Assam is at present negligible; 



CHAPTER XX. 

we consider that it would be advisable for the planter, so far as the right 
of repatriation is concerned, to treat a worker who has come up on his· 
own account in the same way as one who has been assisted to do so. We· 
contemplate that, when an emigrant has served for three years, he should, 
unless he desires to sooy, be sent back by the employer, receiving his fare 
and the means of subsistence on the journey. It will be necessary to 
devise some machinery for ensuring thet the right of repatriation is· 
everywhere effective, and this should be considered by the planters and 
the Protector in consulOOtion, as soon as the latter is appointed. Among 
the matters which would require consideration are the number of days 
within which a worker who bas completed his three years in Assam must 
be repatriated by his employer and the measures necessary to ensure· 
that a worker surrendering his right of repatriation does so of his own 
free will. We anticipate that, under a repatriation scheme, some work_ 
will desire to go and others will not: but we hope that a large number will 
be sent by their employers not with the single fare, which is obligatory 
nnder our scheme, but with the promise of a return fare also, i.e., that 
they will go on short leave and will not abandon Assam. 

Transferred Workers. 

Provision will have to be made for the labourer who transf_ 
his services to another garden belore the three years have expired. In. 
this case we recommend that the cost of repatriation should fall on the 
employer by whom he was last engaged before the three years expire. 
This will min,imise the danger of employers securing labour without 
sharing in tbe costs of recruitment. It will probably be neeessary to· 
provide labourers with a certificate showing the date of their reeruitment 
and the garden by which tbey were recruited. Such certificates caa 
be given at .. convenient depOt during transit and can be inspected by 
employers before engaging labour in Assam. A worker transferring his 
services to an employer outside the tea industry will surrender the righ$ 
to repatriation. 

• Earlier Repatriation. 

In addition, it should be possible, where adequate cause is· 
shown, to secure the repatriation of a labourer before the three years 
have expired. Under the 'present Act, the District :\lagistrate c .... 
repatriate at the employer's expense any persons who haye been. 
wrongfully recruited or who are physically incapacitated from earning a 
livelihood. We would transfer this power to the Protector of Immi
grants. At the same time we would enlarge somewhat the grounds on 
which repatriation can be ordered on the lines of the general conditions 
governing repatriation in Ceylon and Malaya. Thus the Protector· 
should be able to order repatriation ofany worker within one year of' 
his arrival in Assam, if this is neeessary on the ground of health, the 
unsuitability of the work to his capacity, unjust treatment by the em
ployer, or for o~ sufficient reason.' The employer should, of course, 
he ve an opportunity of presenting his case before an order is passed. 
This type of repatriation would be the exception and is designed partly to-
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<100m., the return of the "misfit" or unsuitable recruit. A numh~r of 
-employers already return such Isbourers of their own accord, and most 
plsnters have shown a readiness to repatriate workers wh~n official 
suggestions were made to this effect. During the depressions in the 
tea. industry and noticea.bly in 1920-21, it has not always been possible 
for all employers to provide an adequate a.mount of work to enable the 
worker to maintain his accustomed standard of living. Where an immi
grant entitled to repatriation at the end of three years makes a claim 
that he is unable, with due diligence, to secure a normal wage or where 
the Proteetor discovers that this is the case and that the worker desires t~· 
be repatriated before the three years expire, he should have the power, lifter 
proper investigation and the establishment of the facts, to order repatria
tion at the expense of the employer. A worker dismissed at any time 
before the three years expire should be entitled, if he so desires, to 
be repatriated at the expense of the employer dismissing him, unless it is 
established that the dismissal was due to wilful miseonduct. Finally, 
we recommend that in the ease of physical violence by an employer or his 
agent, in addition to any other penalty which may be provided by Isw, 
the magistrate should be empowered to order the repatriation of the 
worker at the expense of the employer. In making this !sst recommenda
tion, we do not desire to suggest that there is any widespread resort 
to physiealooercion. We believe thatthegreat majority of plsnters de
plore, as we do, the use of such methods and recognise that even rare cases 
ean do much to injure the whole industry. UnfortUllll.teIy, a few connive 
at them or take insufiicient pains to prevent their adoption by sardars 
and others. The presence of the Proteetor of Immigrants and the grant to 
him of the powers suggested should assist in proteeting both workers 
and the industry against injury. 

General Comments. 
We are glsd that the general idea of repatriation after three 

years was favourably received by the Indian Tea Association, in
cluding its two Assam branches, and by individual managers. It· is not 
neo."uy. therefore, to Isbour the argmnents in its favour. The scheme, if 
put into opsration, should lead to a substantial increase in the number of 
candidates for emigration and for ever d~y the belief that A!sam is a 
country from which .return is difficult or impossible. It should lead to a 
healthy rivalry among garden managers in the matter of improving 
conditions, while it will give the Isbourer a greatly increased sense of 
security. "e understand that a scheme of repatriation is a!resdy in 
foree in the Assam coal mines, and we were informed that .. group of gar
deus in Jorhat promise repatriation at the end of three years if the emi
grant 80 desires. By the industry generally substantial sums are already 
spent in repatriation, for much of what is officially described as sending 
down garden sardars is in essen!l8 repatriation, and 80 regarded by the 
industry. "''hether the changes involved in our scheme are covered bv 
the diversion of existing expenditure or not, we believe that thev will 
prove a profitable investment, and will secure an increased flow of tabour, 
and thus lower recruiting costs. As regards the fear that the off"r of 
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" free passages" will denude Assam of workers, ~e would observe that, 
if work is adequate, the right will he limited to new recruits, and 
that many workers, if they are given leave (either at the end of three 
years or earlier) and the means to return, will readily do so. With the 
abolition of penal contracts and similar restraints tea gardens, like other 
industrial establishments, must depend on oftering 81llIicient attractions 
in order to maintain their labour force. . The emigrant mUlit he convinc
ed that Assam holds out the opportunities of a better life than is open 
to !lim in his home lasd. If he is not convinced, nothing else will secure 
a flow of emigrants; if he is convinced, it will be difficult to keep him 
away. 



CHAPTER Xli-WAGES ON PLANTATIONS. 

We proceed now to the conditions of employment on the planta
tions and deal in this chapter with the economic position of the 
plantation worker. i.... with matters connected with wages and the; 
system of wage payment. leaving to the subsequent chapter matters con
nected with health and welfare. which are 'also of fWldamental import
ance. In regard to wages. there are features which are common to almost 
all plantations, but there are important va.riation~ of method, and it is· 
convenient to deal with each area separately. We hegin with Assam, 
which is the most important, and theu deal with the remaining planting" 
areas in North India and Ilna.lly with those in South India. We regret 
thaJ> no account is possible of labour conditions in the plantations in Burma. 
which we were unable to visit and in regard to which little information' 
was available. We understand that, as a result of the continuing depres
sion in rubber, many of these plantations have closed down tempora.rily,. 
and the number of workers has decreased considerably during the last 
year. 

In the Assam tea gardens wages and the system of wage payment 
were considered by the Assam Labour Enquiry Committee of 19-21-22;· 
which was appointed by the Government of Assam after the general exodus 
of the preceding year. The repm of this Committee gives detailed infor
mation on the subject, and it is necessary here torefer only to the special 
featorea of the system of wage p .. yment and to'indicate the trend of wages 
since the publication of that report. The wages of the Assam tea garden· 
workers are, for the most part, based on piece rates. The workers are 
employed in gangs under the supervision of sardars who. in addition to· 
a fixed monthly wage; receive a commission varying from half an allIla-' 
to two an.nas in the rupee on the earnings of their gangs. So far as the 
workers are concerned. there are two distinct systems of wage pay
ment. The older system, still in operstion on many gardens, is known 
as the luJzira and ti.ooa system under which the worker is required to com
plete a standard daily task, namely, the liazira-a term now applied both 
to the task and to the sum payable for its performance. The time which 
an average worker takes to earn the na:e.'ra is generally about four to five 
hours, or half a day, and. there is thus the opportunity of working . 
.. overtime" usually at higher rates, the payment for which is known ... 
ti.ooa. The payment for the luJzira varies in most districts from 4 to 6· 
annas for men and from 3 to 5 axmas- for women. The ticco, is usuallv' 
"annas for -men and:l annas for women, but the amount varies with the -
extent of ovemme, We were given to undllrstsnd that in Doom-Dooma,. 
where conditions are exceptional, th>"'-payment for what corresponds 
to the Ita .... a is 8 annas for men and 6-annas for women and that the
ticca rate is 4 annas. This .ystem has been' largely replaced by the 
unit system, the basic principle of which is to give the worker greater 
latitude in the matter of attendance and to leave it to him to earn as 
much or as little as he chooses. Under'this system payment is made' 
for each unit of work. which in the' case of hoeing and pruning is· 
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based on the one-anna unit and in the case of plucking on the one-pice 
unit. Whichever system is taken into account, the consideration of 
'Wa.ges resolves itself into the consideration of piece earnings. The periods 
.of wage payment vary in different gardens; some pay weekly, some 
monthly and a few daIly. Where wages are paid monthly, payment 
is usually made within 10 days of the completion of the month for which 
wages are due. A fact which must strike every visitorto the Assam 
plantations is that comparatively high average earnings do not necessa
rily mean greater contentment among the labour force; and We visited 
some gardens in which, though the average earnings were compa
ratively low, the workers appeared to be happy and contented. The 
.explanation is that the actusl cash earnings of the worker do not repre
sent his total remuneration, and that an important element in the attrse
tions of a garden is frequently the value of the • concessions' offered in 
addition to the cash wage. It is necessary, therefore, to consider the 
nature and extent of these concessions before we proceed to the examina
tion of the level of cash wages. 

Land lor Private CDltifttioD. 

PractieaJly every garden worker receives free housing, mediesl 
facilities and firewood, and many are given free grazing for cattle and 
land for cultivation, either free or at an uneconomic rent. To these 
mnst be added the grant of advances without interest, and in a few 
.cases the issue of rioe at concession rate.. We deal later with housing, 
medieaJ facilities and maternity benefits. Of the others, the conces
sion to which the worker attaches most importance is the grant of 
land for private cultivation. The garden worker is essentially an 
agriculturaJist, and his desire for the possession of a holding which he 
.can cultivate with the help of the members of his family is great. 
This ambition for private land, if fully satisfied, would remove all 
desire for garden work, and in the allotment of garden land for private 
.cultivation the planter has, therefore, to study bis own interests as well 
as those of the worker. Hence the .. orker who desires and is able to set 
up as an independent cultivator has to move to Government land ontside 
the garden, and private cultivation within the garden is confined to those 
families which can provide labour on the garden. The extent of this con
.oession can be judged from the fact that in 1929 nearly 150,000 acres of land 
were held by garden workers as tenants of the garden proprietors. This 
represents abouta quarter of an acre for each adult labourer living ingarden 
lines; and, as the rent charged is substantially below the real economic 
rent, the value of the concession is undoubted. But all gardens are not 
favourably situated in respect of the amount of land avaiiBble for culti
vation by their workers. In most gardens the acreage which can he 
distributed &lIlong the workers is limited, and few gardeoa cau ofter & 

holding of any size to the majority of the workers. Further, in the ab
sence of any tenancy law applicable to the garden grants, the enjoyment 
of this concession is entirely at the discretion of the garden manager. 
Striotly speaking, the worker has a right ouly to the crop which he has 
eown and can be evicted from his holding, even though he may have 
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d .. TOted much labour to rendering it suitable for cultivation; but, so 
far as we are aware, eviction is not resorted to except for purposes of " 
redistribution. The coneession is unevenly distributed; in most gardena 
there are a number of workers without land, while there are a few who 
h<>1d more than .... hat is strietly their fair share. 

other Concessions. 

The remaining eoncessions, such as free grazing, free fuel, ad
vance'S withont interest and the supply ofriee at ooneessionrates, are of 
less importance. The first two, where available, are not regarded as con
cessions, as they are enjoyed by villagers in almost all agricultural areas 
in India; on the other hand, the lack of such facilities in eertain areas i& 
felt as a deprivation. The third is-frequently regarded with suspicion, 
as the worker naturally feels that he is bound to the garden till the ad
_ is repaid and still harbours in his mind the unfortunate associa
tion of advances with penal oontracts. The last eoncession is no .... 
rare. and we are g!3d to note that the practiee of supplying riee on credit, 
which was condemned by the Enquiry Committee of 1921-22, bas dis-
appeared. " 

other Fadun. 
Apart from concessions, there are two other factors which 

have an important" inftuence &n wages. In the first place. as we haye 
&bown earlier, the migratiolt to Assam is one of families rather than of 
individuals, since the gardens o:fl'er employment to women and children 
as well 88 to men. In most other induatries thE! ecope for the em
ployment!lf women and children is limited, and in consequenee the 
worker usually leaves his family behind in his village, remitting money 
for ite maintenance. On the plantations nearly aU the members of a 
worker's fsmily are wage earners, and even children of tender age come 
out with their parents to increase the family earnings. There are thns 
comparatively few non-working dependents in a working class family_ 
Theeffecl of this on the standard of living is important for, even with low 
individual earnings, the total family income may be sufficiently high 
to prevent the wor!."r from feeling the pinch of poverty. The second 
factor is the extent of standardisation in the matter of wages, as a result 
of combination among employers. The tea industry in Assam is perhaps 
the most highly organiSed industry in the country, and the Indian Tea 
Association, with a branch in each of the two valleys, represents about 90 
per cent 01 the total .. res under tea cultivation in Assam. The objeet of 
this Association is " to promote the common'interests of all persona con
cerned in the cultivation of tea in India". We have already seen that 
problems connected with the recrnitment of labour have been of primary 
importsnee for the development of the industry and that joint action has 
been taken through the Association to prevent the enticement of labour 
from one garden to another. But e:fl'orts to regulate the relations between 
employers and employed go further than this. In addition to the " labour 
rnles", the Association has been able to enforce what are known as " wage 
agreements .. among its members in order to secure, as far as practicabk>. 

!O 
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uniformity in the matter of wages and to prevent one employer from pay
ing substantially higher wages than his neighbour. The" wage agree
ments" are effected through district or circle committees which fix the 
level of wages for each area or district. Owing to differences in the 
character of the sci! and in the nature of the work from garden to garden, 
it is not feasible to fix stsndard piece rates, but it hss generally been pos
sible for the district committees to ensure that the amount which can be 
earned in an hour by the worker of average cspacity for each class of work 
is more or less uniform throughout the district. Each planter fixes his 
own piece rates but, in 80 doing, regard is paid to the agreement arrived 
at by the Committee in order that the wages of ,his employees may not be 
appreciably higher than the agreed level. There is thus none of the 
attraction of higher wages to tempt the worker to transfer his services from 
one garden to another. On principle there csn be no more objection to 
the" wage agreements" than to the" labour rules " of the Indian Tea 
Association, but we would again point out that the workers suffer owing 
to the absenee of any organisation on their side to counteract the 
powerful combination of their employers. 

Imporlance o! Cash Wage. 
It has been pointed out that the. popularity of a tea garden 

in Assam does not always depend on high earnings, and that several 
factors, e.g., the system of wage payment. the employment of women 
&nd children almost to the same extent as men, the amount of rice land 
available for private cultivation by the workers and other concessions, 
have to be taken into account in considering the actual level of cash 
wages. It would not, therefore, be correct to assume that a garden 
worker in ASsam is fin&ncially in a worse position than a worker in .other 
industries merely because his earnings are lower. We must not, however, 
be underst,;;;d to be minimising the importance of the cash· wage. Labour 
has to be imported from distant areas, and wages are the main factor 
influencing migration. It is not enough for an intending recruit to be 
told that he will be better off in Assam. He naturally desires to have 
some indication of the monetary return he may expect for his labour. 
With the increasing competition from other industries, the tea industry 
has experienced difficulties in securing an adeqnate supply of labour. 
The importance of an attractive wage .has, indeed, been realised by the 
industry, whose consistent policy, at any rate since the troubles of 
1921-22, has been to assist the garden worker as far as possible to 
increase his earnings. The elasticity of the system of wage payment 
enables the worker who has not yet been able to obtain rice land to 
800ure increased earnings by longer hours of work, and we were shown 
instances of workers whose monthly earnings were considerably higher 
than the average. We were informed that normally there is no limit 
to tiooa earnings. Further, new recruits not yet acclimatised or in a 
poor state of health are generally allowed a full """ira for the first 
month or two' irrespective of output and, as we &bow in a later chapter, 
in some gardens monetary oonceesions are also given to children and to 
workers unable to work through sickness. 
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Average Earnings. 
Piece work earnings are liable to considerable variations owing 

to the latitude which is a.llowed to the worker in the ma.tter of attend
ance. Statistics of average monthly cash ea.rnings are furnished in 
the annua.! reports. on immigmnt labour published by the Government 
of Assam. These averages a.re obtained 9Y dividing the total monthly 
earnings by the average da.ily working strength in the months of Ma.rch 
and September. The former is rega.rded ... a slack and the latter ... a 
busy month for the tea industry in Assam This calculation does not 
purport to represent the average monthly earnings of a worker or the 
amount which he could rea.sonably be expected to ea.rn; it represents 
the monthly e&mings of an average worker if he did not absent himself on 
a single working day-a condition which is hardly ever fulfilled. The 
figures as published do, however, provide an index of va.ristions in average 
earnings from year to year. On this calculation the figures in the report 
for 1929-30, give the average monthly earnings in the Assam Va.lley as 
Re.I3-8-7for men, Rs.1l-1-7forwomen andRe. 7-8-6 for children. For 
the Surma Valley the corresponding averages were Re. 10-11"(), 8-6-1 and 
5-6-2 respeetively. Except in the case of children in the Assam Valley, the 
figures show a sma.ll decrease as compared with 1928-29. Even so, the 
average earnings are substantially begher than those of 1920-21 as given 
in the report of the Assam Labour Enquiry Committee of 1921-22. There 
has been a fa.ll in the coot of living during the past decade, and the economic 
position of the worker in the Assam plantations has undoubtedly improved 
considerably. 

Absenteeism is an important factor, in the Assam plantatIOns. 
The Enquiry Committee of 1921-22 worked out the percentage of the 
aversge daily working strength to the tota11lumher of labourers on the 
garden books for a number of years and came to the conclnsion that tha 
efficient working force for each of these years was about 75 % of 
the total. The Indian Tea Association stated in their evidence that 
absenteeism had increased in recent years, but this is not oorroborated 
by the publisRed figures for 1921-28, 1928-29 and 1929-30 of the average 
daily working strength and the tota.! llumber of workers on the gardell 
books. The percentage of the efficient working force during these years 
has remained remarkably consistent with the earlier figures in the report 
of the Enquiry Committee of 1921-22. The actual figures for 1929-30 
were as follows :- . 

(.) Adult labourers (working and non-working) 
living in garden Jines and on garden land 625,310 

(ii) Number of labourers on garden books in Sep-
tember and March 505,001 

('it) Average daily working strength in these 
months 376,850 

('tI) Pereentsge of (iit) to (it) • _ '14'6 
The Assam Branch of the Associa.tion has pointed out thet the months 
of Septemher and March, on which both the figures given by the Enquiry 
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Committee and the figures for later years are based, do not give a true 
- percentage of absenteeism, and they have supplied us with figures for a 

number of gardens throughout the year. These show for the selected 
gardens in 1929 an average attendance of about 69 % in the 
Assam Valley and about 74 % in the Surma Valley. Similar 
figures for previous years are not available, and the constancy of the 
published figures for September and March makes it unlikely that there 
have been substantial changes in the percentages attending at other 
_sons. In coDSidering the extent of absenteeism in the Assam tea 
gardens, it is important to bear in mind the subsidiary occupatioIlJl of 
the garden worker. The most important is private cultivation, but 
household duties in agricultural surroundings, such as the purchases of 
weekly supplies from the market, the collection of firewood, the grazing 
of cattle, the threshing of com, etc., make a considerable demand on th" 
workers' time and particnlarly on that of the women. Absenteeism is, 
therefore, to 80me extent inevitable. 

Eftect of Iuerease of Wages. 
In Assam, as elsewhere, we met the allegation that the worker 

does not respond to an increase in wages and that, instead of raising his 
8tandard of living, he is content to do less work if he can earn enough for 
his bare 8ubsistenee. We have ~dy dealt with this doctrine in the 
CBS8 of industrial workers, and what is said in Chapter XII on this sub
jeet- is equally relevant in connection with plantation workers in Assam. 
There is ample evidence thatthe worker is steadily increasing his dey to 
day wants. Despite his illiteracy, lack of organisation end geographical 
isolation, he has improved his standard of living in the last- ten years 
and the plantation bazaars show the tendency of the luxnries of yester
day to beeome the necessities of to-day. Such evidence Carulot be 
reconciled with the doctrine that there is a fixed subsistence level with 
which the worker is content. 

Methods of Determining Wage Ratse in Assam. 
Our survey of the position in Assam has convinoed us that the 

establishment of wage-fixing machinery for the tea industry, if practic
able, is desirable. It has also given us reasons ror believing that, if 
proper methods are adopted, a practicable scheme to this end can, in 
fact, be devised. We deal with the question of the desirability of estab
lishing mOO maohinery from the point of view first of the worker and then 
of the industry. Thereafter we deal with certain objections to the idea, and 
we go on to outline the procedure and methods which appear to us most 
likely to lead to II mccessful issue. 

An importa:qt feature which emerges from the survey is the 
inequality of the bargaining power of the two parties to the wage agree
ment. .AIl we have shown, there are powerful organisations of employers . 
.AIl a rule, these have an understanding that the actual rates of wages 
shall not be inc:reased without notifying their Association, II practice to 
..-hich reso:t is seldom made. In elloot this means that wage rates are 
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determined by the joint action of the employers, influenced by the ex
tent of the supply of !&bour available for employment on the plants
~ions. The workers on their side have no effective meaDS of meeting 
ibis owing to the absence of cohesion among them. This is due to .. 
Dumber of causes, among which are the fact that they are emigrants . 
from a distsnt country, speaking many \liffersnt languages, the um
nnW illiteracy, the preponderance of a boriginals and th& compa ....... 
Vive isolation of p!&ntstion life. Workers in such a position stand 
in special need of protection. This has already been recognised by the 
Government of India and the Indisn Legislature, who have taken an 
active part in securing the introduction of minimum wages for Indian 
workers on the tea plantstions in Ceylon and Malaya. We are satis
fied that the position in Assam of the emigrant from Chota Nagpur is not _ 
_ entially different in this respect from that of the Tamil emigrant in 
Ceylon. Indeed, the eontaet between the recruiting districts and the 
districts of employment is closer in the case of Ceylon than in that of Assam. 
The proposals we have made in ano~erchapter are designed to effeeta con
siderable improvement in this direetion by giving the emigrant the assur
anee that, after serving for a reasonable period, he wiD be able, if he so de
sires, to return to his original home. But even when this system is in 
operation, theaverage!&bourer willstillrexnain in a comparatively weak 
position, for the right of repatriation is not applicable to existing workem 
and, in the case of new emigrants, will cease after the first three years; 
Even those who have this right will not ordinarily beina position to leave 
Assam until the time for repatriation comes. All these factors increase 
the danger that some of the workers may not receive a fair wage. This 
danger becomes greater in times of rising prices, when the existing rates 
tend to be maintained longer than would be the case if the workers were 
effectively organised. Further, there are certain individual gardens 
where the workers are not assured of the rates prevailing elsewhere. The 
weaJmes.. of their position is greatly enhanced by the measures which: 
the employers have been compelled to take to prevent enticement of 
!&bour. These make it difficult for a !&bourer who is dissatisfied with 
oondition .. on one garden to find employment on another and they go far 
towards eliminating competition. Another restraint on the free move
ment of labour is the absence of alternative employment. Some of these 
elements in the weakness of the workers' position will, we trust, be 
eliminated at no distant date; but the fundamental weakness, namely, 
the absence of any organisation, and therefore of any efieetive method 
of collective bsrgaining, is not likely to disappear at any time in the near 
future. /. 

V'Wage-ftxing Machinery and the Employer. 
We believe that the industry also is likely to gain from the 

introduction of wage-fixing machinery. For years the position of the 
worker in Assam has been the subject of widespread suspicion in 
other parts of India. In reviewing the conditions obtaining in Assam. 
it has been our endeavour to indicate how far that suspicion is 
jll8tified and how far it is based On ignorance or misrepresentation. We 
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hope tha.t our efforts will be of some assistance both in dispell
ing prejudice and in removing the grounda for complaint wbich 
at present exi& We have tried to show, especially in the preced
ing and following chapters, that in some directions the industry 
has gone to commendable lengths in the attempt to secure a contented 
labour force. By improving existing conditions it should be possible 
for the planters in Assam to offer intending recruits conditions 
greatly superior to those prevailing in the recruiting areas. At the 
SQJJle time, nothing would do more to restore confidence in such areas than 
the knowledge tha.t the recruit was assured cf the form of protection ob
tainable through statutory wage-fixing machinery. The existence of 
gardens where the wage rates can be cut reacts unfavourably on the 
whole industry; and unsatisfactory conditions, even on a few gardena, 
keep alive all the old prejudices against Assam and make it more diJIi
ouIt for even the bestgardens to secure recruits. Moreover, the potential 
recruit is more likely to understand the position and to appreciate the 
advantage held out to him, if he knows-precisely wbat pecuniary return is 
obtainable for his labour. The inauga.ration of wage-fixing machinery, 
therefore, should be as much to the benefit of the industry as to that 
cf the workers employed in it. H the industry. were in & position to 
give an &S8Ul'ance in the recruiting districts tha.t on no garden oouId the 
tates fell below specified limits, & continuous Source of danger should 
he . eliminated; and the mere establishment of the rates lit present 
preve.iling in the better gardens should in itself constitute an importsn1! 
llid to recruiting. The estsbJishment of minimum rlltes in Ceylon and 
Malaya has come tnainly . from the desire of India to ensure that ita· 
nationals who emigrate reeeive £sir treatment. 'file estsblishment of 
wage-fixing machinery in the Assam tea industry shOIlld give the _ 
assurance in respect of the emigrant to Assam and thus go fer in 
placing· that province and its main industry in a position where they 
would r~ve th~ lIYBIl'l'thr and co-operation cf &11 fair-minded men in 
tlIe ~M~ PI'llvlnce!i. 

Basic :aate and Wage Level. . 
. ln suggesting the establishment of statutory wage-fixing m ..... 

chinery we must not he understood to suggest, in an industry largely 
worked on a piece-rate basis, that the actual piece rates should he fixed 
by statute. In our view a careful investigation of the rates at present ob
taining is neceaaary for the purpose, not culy of determining the basic rates 
to be fixed, but of ensuring the eatabli.shment of the type of machinery 
best suited to the industry. We go on to indicate the general lines on . 
which such an investigation should be condueted. It is not necessary to 
assume tha.t the basic rate ultimately fixed would exceed that at present 
paid in the better gardens. The ce.se for the operation of such & rate in 
.Aesam does not rest on the supposition tha.t wages are exoeptionally iow. 
A. & matter cf fact, annual earnings in the AS8&IIl plantations are 
higher than those of agricultural workers in most parts of India, and in 
eODsiderable areas of Assam they appear to be higher than in other 
plantations. On the other hand, we believe that in some gardens 
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the rates of wa,,- are appreciably lower than in adjacent ones and that 
they should and ('ould be raised at least to the general level; this would 
be secured by the adoption of suob a system. 

E:r:perience in Ceylon. 

Through the oourtesy of th~ Colonial Office, the Ceylon Govern
ment and the Ceylon Planters' A.ssooi&tion, we were enabled to see 
at first hand conditions of employment in the Ceylon plantations 
and to obtain advice regarding the working of the recent minimum 
wage ordinance. We do not seek to minimise the fact that the 
impetus to the inauguration of a legal minimum wage, both here and 
in Malays, came from the Indian Government, and that employers, 
realising that their supply of labour, and therefore the very eristence 
of their industry, was ultimately dependent on the good-will of the Indian 
Government, were not altogether free agents in the matter. HoweveE, 
the information which we received indicates that there is general agreement 
that the introduction of the minimum wage in Ceylon has been beneficial. 
Without placing any undue burden on the industry, it has 'guaranteed 
protection to the worker of his standard of living and to the employer from 
undercutting by his fellow planter. It was clear to us that it was receiv
ing the whole-hearted co-operation of the planting community, and, 118 a 
result, was working successfully to the mutual benefit both of employer 
and employed, and with the minimum expenditure by Government 
upon enforcement costs. Indeed, we did not find any plauter, whether 
speaking individually Or on behalf of his Association, who advocated 
the rep.al of the minimum wage ordinance ani! a return. to the condi
j;ions preva.ilin~rior to its inauguration. . 

ty'bbjeclions to Statutol'J Wage Regulation. 

The representatives of the Indian tea industry who appeared 
before WI were unanimously opposed to any scheme of wage regulation, 
perhaI'" not unnaturally; most official wituesses were also doubtful 
as to whether it would prove a practical proposition. The objeetione 
raised, however, appear to be due to a misconception as to its object and 
the method of its operation. There is, in the first place, the fear that 
wage rates would be raised unduly, and that the less prosperous gardens 
would be driven out of existence. These appreheusious were urged 
in Ceylon when statlltory wage regulation was first mooted, but they 
have not been borne out by experience. The sueces,ful operation of 
wage-fixing machinery neces.itates cousideration of the question with 
close relation to the economic effecte of any proposed rate upon the 
industry, and it is not likely that a proper1:y constituted wage board 
would take action which would have the effeet of bringing about a 
contrd.Ction in the industry alld in the extent of employment open to 
labour in Assam. A more serious objeetioJt is that raised as to the prac
ticability of applying statutory rates to work of the kind done on Assam 
plantations. It is urged that the character of the work varies from 
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&eason to season, and depends on the nature of the soil and other factors 
.. hich are not constant within a district, varying even within a single 
garden, and that the output of the worker also varies according to in
dividual skill and diligence. It has been already stated that low 
earnings do not necessarily denote unsatisfactory conditions, nOr do high 
earnings always mean that conditions are good. But the. ObjectiOll 
seems to us to be based on an imperfect understanding of the operation 
of rate-fixing machinery. In Assam, as elsewhere in India, there is a 
tendency to assume that statutory wage rates must result in a fixed 
sum paid to each worker at the end of a month or some other pe"iod, 
irrespective of his tas", Or output during that period. This is, in essence, 
the system in Ceylon, and when statntory minimum wages were in foree 
for contract labourers on the Assam plantations, the wage prescribed 
took the form'of so many rupees a month. We are agreed that such a 
system is not capable of general application in Assam. Any system 
of statutory wage rates, if it is to work equitahly, must take 8(}0 

count of the fact that the labourer is often a part-time worker, and that 
in many gardens it is impracticable, even if it were wise, to insist OIl 

every worker doing a full day's work. 

Piece RaIeB and Time Rates. 

Those who zecognised that the fixing of statutory wage rates 
did, not necessarily imply a fixed monthly wage, irrespective of capacity 
and output, appeared to be influenced by the belief that it would be 
necessary to prescribe in the wage ordinance the exact amount to 
be pnid in the case of piece or task workers for different kinds of 
work such as hoeing, pruning, plucking, etc. The laying down of 
specifio piece rates would no more be possible in Assam than it has 
been in Ceylon, and indeed no more desirable. Agreeing, therefore, 
that, 80 far as this system is concerned, the objections are valid, we 
go On to indicate what appears to us to be a system which is not open, 
to these objections and which we believe to be the most suitable, if not 
the only practicable, system for Assam. In the case of workers pnid on 
a time rate basis, this would involve the determination by the wage
fixing body of basic rates for male, female and child workers. In the 
ease of those employed on piece or task rates, who form the vast majority 
in this industry, the employers themselves would fix the rate for the task, 
after determining its capacity to yield a worker of ordinary skill and 
diligenoe at least the amount determined by the wage-fixing body .... the 
minimum earning for the given unit of time in the esse of the worker 
employed by the piece or task. In other words, such a worker, as 
opposed to the slow or inexperienced worker, should be ..... ured a 
minimum amount for the performance of a given task. The fixing of 
only one basic rate for children would be made possible if, as we recom
mend elsewhere, the starting age for child workers was restricted to 10 
years. The existenoe of the rate would act 8S an additional check to the 
employment of underage children, who would clearly be unshle to earn 
such a rate. It would be for the wage-fixing body to determine the age 
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at whieh a child should be deemed to ~ an adult for the purpose of the 
basic rate. . 

The " llama " and Unit Systems. 

Rates of the kind suggested would make payment depend upon 
attendance and would, therefore, allow automatically for the part-time 
worker. Moreov .. ", they could be applied 'either to the unit system or 
to the old ha.. .. ra system. We would observe, however, that "it has not 
yet been d..moDBtrated that the unit system is in the best interests of 
employer and worker. The old kazira system is yet to be found on many 
gardens and, indeed, would appe .... to predominate still in certain dis
tricts and to be deeply ingrained in the minds of the workers. The 
ltazira is the standard daily task which the worker should be able to 
complete in the morning, thus leaving the afternoon for ticea or addi
tional tasks at overtime rates, should he desire to augment his " daily » 

'earnings. The irregularity of the garde,n worker is chiefly in respect of 
the hcca or the afternoon work and we believe that no hardship woul~ be 
caused if, on those days on which he presents himself for employment, 
he were required to attend for the half day, which corresponds roughly 
to the old Mzim. We therefore suggest that the wage-firing body should 
e"Flore the possibility of fixing rates, whether time or task, on the basis 
of a half day's work, or a karim, and, if necessary, of prescribing addi
tional rates for ticea. This would ensure a reasonable minimum payment 
for each working day and wouldalsoaimplily the task of time-keeping 
and of eheekiug the adequacy of the rates paid. The machinery is, 
however, eqnaIly adaptable to payml'nt on the 'unit' system in the ease 
of those employers who consider this system p ... ferable to the old hazim 
basis, 

The Basic Bate aDd the ~t System. 
The essential is that the piece rate fixed by the employer for 

" particular job shall be such as to yield the worker of ordinary capa
city and diligence the statutory amount for a given unit of time. It is a 
significant fact that this is what employers have been doing under their 
present system since, no matter whether the task was hoeing, pruning 
or plucking, every planter was able to say \That an "average " worker 
could eam per hour or per day on the rate fixed for the task, llrespective 
of whether it was based on the kazim or the unit system. Under such a 
condition the fast worker will naturally earn mOll' and the slow worker 
less than the pr..-scribed rate and there will be no question of the employer 
being ... quired to make good the earnings of the !att .. r. Th ..... by neither 
the employer nor the fast worker is penalised, aad the worker who faile 
to exercise due diligence suffers the penalty of his slackness. In tlls 
case of th .. time-worker, aU that is required is that he should be paid a 

~ minimum amount for work done during a given unit of time, unless a 
special ex .. mption has been obtained by the employer from the proper 
authority to pay at an agreed Iow"r rate on grounds of old age, ill health 
or other incapacity. The system of wage payment whetht-r by time, 
piece or ta..«k, customary in A..<S3m gardens could thus continue subject 
only to these requirements. 
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PreljmjD"I'J Investigation. 

To sum up. The evidence before us discloses no practie&l diffi· 
cnlty that cannot be l!lImlouuted by a proper choice of the methods and 
due care in their application. We do not, however, suggest that wage
fixing machinery should be inaugurated without further enquiry and 
investigation, which may disclose other difficulties to be overcome. 
We would emphasise the importance of inviting the co-operation of the 

. industry at this stage as their practical experience should minimise the 
difficulties and be of great assistance in the prosecution of the enquiry. 
In the present ease, a substantial amount of the material necessary to 
reach a decision is already available, and the extent of the investigation 
necessary is cOlTe8pondingly reduced. . In the first place, adequate inf0r
mation is already at hand regarding the distribution of the industry, 
the extent of ita organisation, the scale of the difierent establishments, 
the ·amo1lI)t of combination among employers and workers and the extent 
of employment of men, women and children respectively_ So far as 
wages are concerned, particulars are .. 00 available regarding the methods 
of remuneration, but there is not sufficient m .. terialregarding the actual 
rates paid, and particularly the variations in this respect between district 
and district and between garden and garden. The securing of this infOl'll1&

tion is necessary not only as a basis for the ultimate rates, but in order 
to determine the precise form of the =hinery which should be adopted. 
In particular, an analysis of the rates should indicate the form of wage
fixing machinery best suited to the requirements of the industry, i.e., 
whether there should be one Board with representative advisory com· 
mittees in each district or whether there should be a number of separate 
Boards with a central co-ordinating ~. Whichever course is ultimately 
adopted, there must be an a.ssur&nce that the rates are everywhere fixed 
with close regard to local conditions. 

Collection of Returns. 

The first necessity, then, ia the securing of adequate material 
r .. garding the rates of remuneration. The existing wage statiatics are 
inadequate for this purpose, owing chiefly to the lack of any correlation 
between the earninge of the worker and his hours of work. Some 
expert assiatance will be essential, and, 80 far as we are aware, there are 
at present no specialiats in the subject in ABsam itself. It will be neces
sary, therefore, either to secure the services of some one with experience 
of the working of wage-fixing machinery, or to &l-r&nge for a .. looted 

.officer in Assam to aequire the requisite experience. Thereafter, Gov
ernment should notify its intention to call for wa.,ue returns covering .. 
period of a1> least twelve months, so as to include ail classes of work under
taken in the difierent seasons. Tbe form of the return to be submitt;eq, 
should be the same througbout Assam. To be of any value, the return 
must show the number of male, female and child workers employed 
each month, wbether permanently or temporarily, the wages earned by 
each such group and as near an approximation as possible to the hours 
actually worked for those wages. It ru... been represented to us that .. 
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record of the hoUl'S of work is impracticable, owing to the complete liberty 
of the .Assam garden worker to come and go at his own pleasure. W IS 

appreciate the difficulty, but we believe that it can he overcome with 
reasonable discipline and organisation. The present system, which 
entails the absence of any systematic check on the hours of work, is no 
more in the workers' than in the employ ..... • interests and remov"" 
all incentive to increase efficiency. If a basic rate had to be psid far
work covering a given unit of time, the employer would ensure a mini-, 
mum standard of efficiency, instead of allowing the worker to come and 
go at his will or to take his own time over his work. The worker. too, 
would .soon learn to appreciate the importance of the time record, which 
i. his ultimate protection against un.olerpsyment. Indeed, we believe 
that the keeping of such records would be an ad vantage rather than, 
a disadvantage to the industry and that the recognition of this fact would' 
be realised at an early stage. During the collection of the wage returns, it 
will be the duty of the official in charge by personal inspection of gardens 
to supervise the prepsration and compilation of these returns and sub
oequently to institute a personal check of a small percentage so as to ba 
in a position to arrive at a kue understanding of present day conditioIl& 
on a tea garden and the yield of the current rates. After the returu 
he ve been completed, it will be necessary to arrange for their propel' 
tabulation and analysis. 

Type of Machinery. 
The tea indusky, because of its past experience and its high;. 

degree of organisation. should be capable of devising a practicable scheme 
of wage-fixing machinery. We therefore recommend that at this stage 
Government should invite the indusky to submit proposals for its con
sideration 'and approval. Government will then be in a position to make 
a :final decision regarding the framing of the statute embodying the type' 
of machinery considered to be most suita.ble for the purpose in view .. 
,on this point we do not propose to anticipate the decision by any 
specific recommendations, hut we would call attention to certain cardinal 
points in the setting up of machinery of this kind. The main principII>' 
is the association of representstives of both employers and workers in 
the constitution of the machinery. 'Such representatives should be 
included in equal numbers, with an independent element chosen as far. 
as possible in agreement with, or "fter consultation with, the representa
tives of both pMties. We anticipste some difficulty here, in consequenC<!' 
of the absence of any organisation which can represent the interests of the 
workers. We do not, however, regard this as a sufficient reason for not· 
adhering iu the main to this ideal, with certain variations. The Wages 
Boards uuder the Ceylon ordinance are of this type and consist of five 
members in all-an independent chairmau, two employer and two worker 
r<>presentatives. There the representstion of labour is met by the 
appointment of mnganis. Not only do the exact equivalent of these 
men not exist in Assam, but we do not regard either them or their 
nearest prototype-the sardar-as being the most satisfactory type of 
labonr representstive available for a service of sucb "ital importance 
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to the workers' welfare. The principle that" outsiders" may repre
sent the illiterate workman until he has reached .. more advanced 
atage, when he can ""lect those who shall represent him is generally 
accepted. It will be necessary for Government to appoint disinterest
ed persons, who are neither officials nor employers, to represent the in
Serest!! of the garden workers on the Board. If and when workers' 
organiaations come into being, these ontsiders could be replaced by 
workers' representatives in the true sense of the term. We tmggest that 
any Board or Boards should be large enough to ensure the representation of 
minority interests amoug the employers where these e:rist, bnt should be 
kept as small as is consistent with requirements, both in order to ensure 
expe<litions working and to obvillte difficulties in the way of finding 
sufficient persons to represent the workers' interests. Further, it is not 

. necessary, and will proba.bly be found undesirable, to include any inde
pendent members other than the ehairmau, who should be a Government 
nominee and preferahly an official of standin,!! likely' to command the 
confidence of both sides and hold the ba.lance evenly between them. 
In the event of more than one Board being set up, it may be found pre
ferable, in the interests of uniformity and ClH>rdination, to have a common 
ehairman for all Boards. This will be a matter for consideration by 
Government and the industry. The members should not receive any 
salary as such, but, 88 in Ceylon, should merely be compensated ou a 
fixed scale determined by the Ioeal Government for out-of-pocket ex
penses, which should be confined to the period of th .. sittings. The only 
other point we would stress is that, in. view of the large number of 
women and children employed on plantations, it is desirable to ensure 
that the Board or Boards should inclnde at least one woman. 

Points for CoDsideraiion. 
As regards the principles on which rates should be fixed, we 

think thet it should prove neither necessary nor desirahle to incorporate 
in the law any theoretical criterion to which such rates should conform, 
believing thet the constitution of the machinery and the operation of the 
principle of common sense would, in this 88 in other systems of wage 
regulation, give due weight both to the human requirements of labour 
and to the capacity of the industry to meet those requirements. Ex
perience has shown thet free discussion round a table by employers' 
and workers' representatives, under the guidance of an independent 
chairman. break!! down suspicion and distrust and thus helps to promote 
an attitude of re&SOnableneM and compromise on both sides, which ulti
mately leads to 8Il amicable agreement. We believe thet the tea ind ...... 
try of Assam would be no exception to this rule. 

After the passing of the statute setting up the machinery, the 
following matters will have to be considered and determined :-

Ca) the age at which a worker, male or female, becomes an 
adult for the purpose of the basic rate ; 

(6) whether the workers paid by time and those paid by piece 
should be subject to the same or different basic rates ; 
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(o) whether overtime rates should be p&ya.blein respect of work 
for hours in excess of those constituting a normal "day"; 

(d) the system by which any non-able-bodied or sub-ordinar,r 
worker should be cl&SSified for the purpose of exemption from the
operation of the b&sic rate and his appropriate rate determined; 

(e) the best method of dealing with ,concessions. 

As we have shown, concessions vary in quality and quantit,r 
and some are not available for a large number of workers. They can 
be divided into two distinct categories-those supplied to aU workers, such 
as housing, aud those supplied only to certain workers, such as land for 
private cultivation. We consider that, as under the Ceylon scheme, thF. 
Board or Boards should avoid assessing any monetary value in the calle" 
of concession.. coming under the first category, for two reasons. In. 
the first place, such amenities by long standing custom have been pro
vided free of charge to the worker. In the second place, his wa"ae rates 
are already based on the &SSumption that the expenditure under this. 
head faUs on the employer and that thee worker makes no direet contribu
tion. As regards the main concession coming under the second cate
gory-namely, land for private cuitivation--<lOme managers charge an un
economic rent, others charge no rent and yet others have no such.land 
at their disposal. It is clear, therefore, that in such cases the Board or 
Boards will be free to consider how to evaluate such cOlWessions, where
granted, and whether they should be related to the statutory wage rate. 

Before a final decision is reached as to the basic rates, provision 
should be made for the proposed rates to be published and for considera-

. tion of any objectjons received within a specified time. After such con
sideration, the rates as finally approved should be submitted to the local 
Government for confirmation. The functions of the Board or Boards" 
would here cease, and it would be the duty of the Government, if it con
firms the rates, to give effect to them. Arrangements should, however, 
he made for annual meetings to afford an opportunity for consideration 
of the Government report on the working of the machinery, and to consi
der the necessity for proposing any variations in the rates in operation. 

lnQection. 

Another practical point of importance is that of enforcement.. 
It is not uncommonly supposed that the ·enforcement of statutory wag .. 
rates implies" an army of inspeetors ", involving a large amount of hoth, 
exper1S6 and irritation. We believe that, if basi" rates of wages in Assam 
were fixed with due care and attention, only a small stsff would be re
quired for their enforcement. Owing to the seasonal nature of the' 
industry, the tea factories of Assam, unlike those in Ceylon or in South, 
India, are open for only part of the year. Moreover, the numher of suclt 
factories and the nature of their .inspection does not involve the volume 
of work to be found in a corresponding area in other parts of India, where 
one or more industrial cities are included, although in Assam the amount 
of time absorbed by travelling long distsnces by rail and motor halt 
to be taken into consideration. We believe that the duties of factory 
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and wage insprctor could be combined. The inspector would 
concentrate on both factory and wage inspeetion during six months 
of the year and entirely on wage inspection during the remain
ing period when the factories were closed. The eftectiveness of 
wage regulation depends mainly on three things-the agreement of the 
industry, its degree of orgsnisstionand the eJ!iciencyof the enforcement. 
It is reasonable to anticipate that, by the time the promulgation of rates 
had been reached, the machinery in Assam, as in Ceylon, would be working 
with the agreement and active co-operation of the industry. More
over, while the workers are completely unorganised (a fact which 
alone makes inspection by independent officials essential), the employers 
are unusually highly orgsnissd, the one Association covering over 90 per 
cent of the industry. The employer failing to observe the law would, 
in due course, become conspicuous and thus invite the attention of the 
inspactor. We anticipate that the administration of the ststutory rates 
.during the firet few yeaIS would be largely explanatory and advisory, 
with a view to assisting employers to make themselves thoroughly con· 
... ersant with the reqnirements of the law. The application of an old 
type of legislation in a new sphere may often appear to those at first 
brought into contact with it fraught with many daugers and difficulties. 
If the enforcement of that legislation is characterised from the outset by 
sympathetic and understanding administration, these dangers and 
.difficulties are found gradually to disintegrate,and what was firet accept
ed experimentslly with snspended judgment becomes a valued part of 
the machinery of the industry. 

Wages in the Dooars. 

The conditions ohtaining in the Dooars are in many respeets 
similar to those in Assam. The labour force is equally unorganised and 
the employers are represented by two independent organisations, namely, 
the Dooars Planters' Association and the Indian Tea Planters' Associa
tion. The iOrDlJilr, which consists mainly of European planters, repre
sents 128 gardens with an acreage of over 120,000 or more than 90 per 
cent of the total acreage under tea cultivation in the Dooars. The other 
Association represents the interests of Indian planters, mainly in the 
Dooars, but its membership s1ac includes a few planters in Assam and 
in the Terai. The total acreage under tea represented by this Ass0-
ciation is about 25,000. Formerly the system of payment was to fix 
a haWvJ for the daily task. while the worker, if he desired, could in addition 
earn overtiIllll, which was known as tWub/;i. With the rapid increase in 
the cost of living the planter preferred not to increase the rate of wages, 
but to decrease the task by introducing the system of a second and even 
a third liazira. The general rate of payment for the Iwzira i. 4 annas 
for men, and S annas for women and ohildren. It was stated that, on an 
average, a worker now takes about at hours and 2f hours respeetively 
to oomplete the firet and second hazisa ; the completion of three Iiazi,as 
normally requires about aj hours, but in a few instanOO8 workers are 
said to be able M complete 4 or even fj Iwzi_ in one day. The labourers 
work in gangs under a sardar who, in addition to a monthly wage, receives 



WAGES ON PLANTATIONS. 399 

from the planter a commission of one pice for each luINa worked by his 
men. In a number of gardens the wages are paid in a lump sum to the 
sardar who in turn pays the individuall"bourer. We Were informed that 
this system had not led to any unauthorised deductions by the sardars, 
but it is fraught with danger to the labourer, who is frequently in debt 
to his samar. For this reason We recommend that the direct method of 
payment should be universally adopted. The paymeut for the first 
ltazira is made to the workers monthly, but the extra 1uJziras are paid 
to them weekly. In the matter of concessions, the poljey pursued in the 
Dooaro is similar to that in Assam, and the factors to which we referred 
in dealing with Assam apply equally here. The representatives of the 
two planters' associations admitted that there was an understanding 
among their members not to raise the rates of wages. No limit is 
imposed on individual earnings and in some eases workers have been 
ahle to earn as much as Re. 1 or even Re. 14 in a day. No official 
atatisties of aver"t,"l! earnings are available, but we were informed by 
the representatives of the Dooars Planters' Association that the 
average monthly earnings in 1929 were Rs. 144-1 for men, Rs. 10-5-8 
for women and Rs. 2-14-5 for children. ' 

other Tea PIantiDg Areas in North India. 
In the Darjeeling district practically all the tea estates are 

rep.eseated in the DarjeeIing Planters' Association, and here, too, 
there is a "labour agreement" the object of which, as atated by the 
.Association, is " to prevent undue competition between estates to secure 
labourers and to regulate matters arising out of the movement of labour 
from one estate to another". Thereis no organisation among the employ
ees. Wages are fixed on a piece work basis and are paid weekly. No 
statistics are available &8 to the average monthly earnings of the workers, 
but, according to the statement furnished by the .Association, the minimum 
earnings of an ordinary worker would be about 7 annas 6 pies a day 
for men, 6 8ll.IUIS for women and 2 annas 9 pies for children. It 
is stated that the earnings are higher during the plucking season and that, 
in addition to the money wage, the workers are given free housing and 
on most gardens receive plots of garden land, free of rent, for private 
cultivation. We have no information as to the proportion of workers 
to whom the allocation of land appli<:a. The conditions obtaining in 
the Terai are similar to those in the Dooars. The important employers' 
organisation in this area is the Terai Planters' Association. The other 
planting areas in 'North India, i.e., the Punjab, the United Provinces 

. and the Chota Nagpur division in the province of Bihar and OrisSa, are 
not of any great impoltance. Labour. is recruited locally, the wages 
paid are governed by local considerations, and the close organisation 
among employers, characteristics of other planting areas, does not 
exis~ . 

ElIIPloyers' OrganisatiOll in South India • 
• 

In South Indis, &8 in other areas, the plantation workers are 
illiterate and unorganised., while on the side of the employers there lire 
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effective organisations to protect their C9mmon interests. There are 
no less than 14 planters' associations, and nearly all of them are now 
under one federation, known as the United Planters' Association of 

. Sonthem India, which represents about 63 per cent of the total area 
under t ... , coffee, and rubher in the South. In it. memorandum to the 
Commission, the Association states that "wages are generaJIy fixed by 
district agreements and the amount is dictsted by economic considera
tions and by the supply of labour at the time when it is required H. W. 
were told that a private planter could increase the scale of wages, 
after giving t!rre"e months' notice to the Association, but in practice 
wages are not rsiaed except by common consent. . 

System of Advances. 

{Too system of wage payment on the plantations is generally 
linked up with the system of advan~ to which we have already referred. 
On arrival at the estate the labourer is debited with the amount of the 
advance which is outstanding agsinst him and is credited from time 
to time with the wages he earns. For his maintenance he is give. 
weekly advances which are also debited to his account. The accounts are 
made up monthly and are open to inspection by the workers, but in 
practice there is and C8Jl be little or no effective check on the part of 
the worker. When the time comes for him to return to his home, 
his account is closed, and he is paid the balance standing to his 
credit. In effect, the worker opens an account with his employer, 
receiving weekly the small amount. considered necessary for 
his maintenance and withdrawing the t.otal amount .tanding to his 
credit at the end of his coutract period. Ko interest is charged on the 
original advance, nor is any interest paid on the amounts due to the 
worker, which are held on his account till he leaves for his home. In 
a few cases where labour is recruited locally, wages are paid weekly 
or monthly, but the system which we have described above generaJly 
prevails in the plantations of the Madras Presidency and Coorg. 

Preva.iling Rates of Wages. 
The prevailing basic r,.tea of wages in the Madras Presidency 

'are 1. ann88 a day for men, 5 annas a day for women and 8 to 4 annas 
a day for children; in Coorg the hasic rates ru:e 6 annas for men, 4 annas 
for women and 2 to 3 ann88 for children. (These rates are dependent 
on the performance of a daily task which ¥aries from garden to gard~ 
Work commences from 7-30 A. H. and continues till t-30 P. H. with a 
break at noon for an hour or so. We were informed that the worker 
of ordinary capaeity can finish his daily task well within this time and, 
if he choo""", can also earn more by doing additional task. ; but, in tJle 
absenoe of any reliable statistics of the average ~ of .the worke1S, 
we art! not in a position to judge how far they 8Uppl~ent their· daily 
wages by extra piece work. Plucking is paid for at oontraet rates, and 
we understand that the workers are then able to earn considerably 
more than their standard daily rates. ~ addition to wages, a bonus 
is paid in some areas to workers for reguIar attendance. Thus, in the 

• 
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N"tlgiris and in Coorg a bonus of 4, annas is paid to the worker for ,I 
six days' work in the week. The labourers are employed in gangs 
under their maislry who is generally paid a small monthly wage; but 
his main source of remuneration is a commission on the total earnings 
of the men employed under him. The commission is usually equal to 
lOOk of the worker's earnings, but in Coorg this is raised to 15% in 
the ease of those workere who have not received an advance from the 
estate. As we have shown earlier, the final settlement of wages is 
not made till the end of the contmct period, which is usually from 
the 1st of June till the 31st of March. The weekly paymenta made 
for the workere' 81lbsistence are Re. I to Re. 1-4 for men and 12 annaa 
to Re. 1 for wOmen. These are not elways paid in caeh, and in the 
Ni\giris and the A namalais the estates issue rice at concession rates 
to men and women and make a petty cash payment of 4 annas a 
week to each adult ~ker. The bonus, where paid, is included in the 
weekly disbursement, and on most estates the worker, if he so desires,may 
draw weekly the amount which he has earned above the daily rate. At 
the time of the final settlement the worker miually haa a credit balance 
which he can take to his home. C!:he amount naturally varies with eaeh 
worker, but from the evidence _which we received, the average would 
appear to be between Re. 30 and Re. 40. In .some cases workers have 
been known to return with as mucll as Re. 100; Sometimes, if it is be
lieved that the worker will return to the estate for the next season's' 
work, thisamount is supplemented by & fresh advance aod by the expenses 
of the journey. 

Unlike the.important planting areas of North India there is 
little private cuitivatioXl, as the workers return annually to their village, 
hut smail plota are often el10tted for the growing of vegetable cropa for 
private consumption, and free firewood is available to ell. Free housing, 
medicel facilities of varyiDg standards and, in many -. maternity 
benefita of difiering am~ta are elso provided by the employer. , 

Deleels 01 s,a&em 01 Wage PumIll1t. 

The system of wage payment in South India has one advantage 
in that it enables many workers to return to their homes with what must 
be to them a fairly substantiel sum of. money. It involves a saving of 
el18urplus earnings, and it is no little credit to the planter that the worker 
places such complete confidence in him. On the other hand, the disadvan
tages ih our view outweigh the advantages. It tends both to tie the worker 
to a particular estate, and to put an UIlllllturel brake on that gradual ad
justment oithe plantation worbrtoa higher standard of living which the 
industry itself reelises to be one of ita greatest needs. ,Not only are the 
weekly paymenta small, but evidence was not lacking to show that in some 
cases the workers were compelled to take further advances from thai; 
mat.try for wanta whioh could not be met out of the weekly advance. 
Moreover, we believe that the system of payment of wages in full to the 

. worker at regular. intervals, a system in force in all other plantation 
JD 



areas, would go far to break down the prevailing sptem of taking advances 
v from the f1Iaistry at the time of recruitment. ~:view of their generul 

indebtedness, few workers can resist the immediate offer of monay 
in'the hand or visualise the ultimate consequences to themselves of the 
ready acceptance of such offers. We feel, however, that any system of 
payment which, as we believe to be the case here, tends to encourage 
rather than to discourage this habit is to be deprecated. Nor can we 
approve a method of payment which precludes the worker from sending 
home suma of money from time to time for the· support of such depen
dents as do not accompany him to the plantation. In discussing in
debtedness we have made recommendations relating to the regular and 
prompt payment of wages, the recovery of recruiting costa, including the 
cost of transit, and restrictions on the recl>very of advances. These are 
intended also for application to plantstion labour. They should be of 
especial value in South Indian plantations in improving the independence, 
economic poeition and bargaining power of the workers. 

NOTE ON WAGE-FIXING MACHINERY IN AsSAM 
BY SIR AI,EX_NDER MURRAY. 

The question of wage-fixing machinery in Assam is discussed at 
considerable length in this chapter. While I agree that the creation of 
such machinery is desirable, I think it necessary to state ths special 
considerations which have led me to this conclnsion. The Indian Tea 
Association in its memorandum stated that, as so few labourers work the 
full number of days, it considered that the statutory establishment of a 
minimum wage i. unnecessary and would be difficult to enforce. It 
also drew attention to the fact that a large percentage of the labour force 
cultivate land of their own and are in a different position from industrial 
workers who are dependent on their earnings for their livelihood. The 
representatives of the Association who gave evidence before lIB stated that 
adjustments of wages WE're left to the District Sub-Committe..s of the 
Assam Branches. Only superintendents and managers of gardens are 
eligible to serve on these Committees and a suggestion made by one of 
our members that they might oo-opt suitable representatives of labour 
and possibly Government officials to determine the minimum wage or 
the oommon standard for the districts was considered worthy of con
sideration by the representatives of the Association who stated that, if 
they had a scheme put before them, they would consider it. They, 
however, did not consider that conditions on tea eststea were so unsatia
faotory, as compared with other industries in India and with those in the 
diatriets from which the labour emigratea, as to necessitate such a scheme 
in Assam. 

The scheme now put forward in the Report gives detaila of 
matters that require consideration but, in my opinion, more attention 
should he given to the objections and difficulties indicated by the repra
f8ntatives of the Association and the planters in their evidence before lIB_ 

Apart from difficulties arising out of differences within the estates them
selv ... , these representatives took objection to singling out tea specially 
and Assam tea in particular for the introduction of an innovation in the 
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form of a Wage Board. While indicating that they might not obj<'ct, if 
the principle were applied to all industries in India, they emphasised 
that they were II!-ore concerned with the wages of agricultural labour than 
those of industrial labour. These objectiollB are based on the fact that 
it is exceptional to create wage-fixing ma<lhinery for agriculture and that, 
elBewhere, it is usual to apply 8U.ch ma<lhinery in the first instance to 
sweated industries where OJ:ganisation is defective. 

The Report ma.kes special reference to the high degree of 
organisation reached in Assam, where 90% of the acreage under tea is 
represented by the Indian Tea Assoeistion. Very early in the history 
of tea cultivation in Assam, the need for organisation and common 
action was recognised. As far back as 1859, it was found necessary 
to form a Tea Planters' Assoeiation for the purpose. amongst others. 
of organising a eystem of emigration to Assam. Other labour or re
crniting organisations followed until in 1892 the A.ssocietion, now known 
as the Tea Districts Labour Association, was formed to supervi,," recrnit
ment. The Labour Enquiry Committee of 1906 emphasised the neces
sity for effective organisation to discourage and prevent entieement of 
imported labour from one garden to another. The Enquiry Committee 
of 1921-22 suggested that the District Sub-Committees of the Assam 
Branches of the Indian Tea Association should recommend decent 
monthly or dsily rates of wages and the representstives of the Associa
tion in evidence before us ststed that in certain cases these Committees. 
increased the wages or reduced the tssks. Notwithstanding these long 
continued efforts on the part of employers, the need for combined action 
continues and indeed is recognised in our Report which contains many 
suggestions for inereased common effort on the . part of all concerned in 
the cultivation of tea. 

The Report aeals fully with the many factors which have con
tributed to the continued scarcity of tea garden labour in Assam and 
contains recommendations designed to remove some of the existing 
difficulties. The representatives of the Indian Tea Association and 
of the planters consider that the removal of restrictions on re<.'l'Uiting 
including freedom of propaganda, coupled with the right of repatria
tion for new recruits, will ensure a more plentiful '!llpply of labour. It 
is hoped that, in this respect, the experience of organised industries in 
other parts of India will be repeated. In the case of Assam, however, 
the problems arising out of the long distances from recruiting areas con
tinue and meantime make it difficult for tea gardeo workers, if they so 
desire, to find their way back to thevillages withoutassistsncefromtheir 
employers. This, indeed, is one of the differences between Assam and 
other plantstions, e.g.; Madras, wh8l\l ample supplies of labour are 
available within easy reach. There is every likelihood, therefore, that 
organised recruitment and some measure of control will continue to be 
necessary for some time in the 'case of Assam tea gardens. In ordinary 
ciroumstanees, scarcity of labour and the demand for it in competition 
with other industries should create conditions that would ma.ke wage
fixing machinery unnecessary. The conditions obtaining in Assam, 
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however, are' exceptional and require special treatment. This is all 
the more necessary in view of the extent to which the free movement 
of labour to that province has been, and continues_ to be, adversely 
affected by objections to free recruitment made from the United Pro
vinces on one side to Madras on the other. The association of repre
sentatives of labour with the organisations of employers in the establish
ment of suitable machinery for dealing with questions of wages would 
create confidence 88 well as make it dUlicu1t for any employer to pay 
his workers less than the rates generally ruling in his district. 

These are the special considerations which have led me to 
believe thet, in all the circumstances, the estab1ishment of wage-fixing 
machinery in Assam is desirable in the interesta of employers and em
ployed alike. The existence of an .Association representing 90"10 of 
the acreage under tea should make complete organisation possible on the • 
employers' side. The abeence of any organisation which can represent 
the interests of the workers. on the other hand, is a eerious dUlicu1ty which 
will require special consideration. Apart from variations in the nature 
of the soil and in the work and yields on different estates, there are other 
circumstances peculiar to Assam which necessitate careful investiga
tion. Theee include the part-time nature of the employment in most 
areas, the recognition of abeenteeism to provide spare time for those 
who have rice lands or other subsidiary occupations to attend to and 
generally the advisability of allowing ae great a measure of freedom ae 
possible to the different classes of workers. The differences in the nature 
and caeh value of concessions and allowances given to workers and the 
maintenance of registers to show actusl working hours and earnings of 
individual workers will add to the difficulties of enforcement and admi
nistration. All theee factors indicate that careful previous enquiries 
are necessary before it can be decided that the estab1ishment of statutory 
wage-fixing machinery is practicable in the tea plantations of Assam. 

I am of the opinion that full advantage should be taken of the 
high degree of organisation and experience of the Indian Tea .Association 
and of the Assam Branches and District Committees. They should be 
invited to consider the extent to which machinery of the type suggested is 
practicablt' and can be mads effective. U possible, they should prepare 
a scheme under which representatives of the workers can be associated 
with the representatives of employers. Full representation of all in
terests concerned is desirable and, as in Ceylon, it may be found neces
sary to make statutory provision for effective enforcement and for the 
inclusion of an indepep.dent element by the appointment of suitable 
Government officials. 'rhe practice in Ceylon, where the system of 
separate District Boards is in force, points to the advisability of utilis
ing the experience of existing organisations in Assam in the shapa of 
District Committees. Questions regarding the most suitable type of 
machinery and the most likely methods of enforcement and adminis
tration are matters which oan safely be left to Government and the in
dustry for consideration. 
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CHAPTER Un.-HEALTH AND WELFARE IN PLANTATIONS. 

Health Conditions and Health Stalistics. 

The health of the worker in plantation areas is a question 
of primary importance to all concerned. The plantation manager 
rarely faila to realise that, in carrying oul; the duty of oonserving his 
workers' health, he is also serving hiS own best intaresta. Not 
only does a high morbidity rate handicap produotion and reduoe earn
ing capacity, but experience has shown that it is eaeier to attract 
labour to, and keep labour on, a healthy garden than an unhealthy 
one where, for instance, ~a is rife. The necessity for the accurate 
mainteoance of records of sickness and mortality is leas generally 
realised. Without these it is difficult to determine va,riations in health 
at different periods and between different areas and populations, or to 
estimate the efiecta of expenditure on prevention of disease. The 
method. of registration in India make it almost impoesible to extract 
birth and death rates for industrial workers from those of the general 
population, but in the plantation areas we have been given records of 
vital statistioe for a number of individual estates. These show that, 
generally speaking, the death and infantile mortality rates of planta
tion populations are considerably lower than the corresponding rates of 
the l'!lIlpective provinoes as a whole. This seems to indicate that both 
economic and general health conditions are of a higher standard than 
those in the average rural or urban area. In Assam birth rates are 
~erally lower than might be expected, probably owing to omissions in 
the registers ; we believe that, as and when &oour8te records are obtained, 
the registered birth rates on the plantations will gradually rise above 
the recorded provincial rates. Nogarden visited by us inAasamhad a 
~d death ~te exceeding 36 per 1000, but under present regula
tions, such rate must be at least 70 per 1000 before a garden can be 
classed·&$ "unhealthy". We oonsiderthat such a oI8BBification is un
necessary, and that, apart altogether from these figures, continuous 
attention should be directed to prevention of the causes of ill health and 
mortality. In the estates of South India birth rates generally are consi
derably higher than in Assam, probably as a result of more acourate 
registration. Rather surprisingly, the infantile mortality rate showed 
no corresponding increase. This variation, which may be due to the 
lesser prevalence of malaria, cannot be attributed to better economic 
conditions or superior physique. We recommend that all managers 
should be required to maintain birth and death registers, and that by 
inspection Gov .. rnmentshould 'nsur" that these are reasonably accurate. 

Physique, Nutrition and Dietary. 
1 

Apart from the gardens where malaria and hookworm were 
rife, the physique of plantat.ion l .. bourt'xs and their families appeared to 
us to be satil!factory, and the general standard is certainly higher than 
that of the population of the recruiting areas. We were informed t,hat 
the physique of new recruit .. was frequently a matter of concern t.() garden 
managers, who sometimes found it necessary to issue free food for seVelal 
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weeks to a proportion of new arrivals in order to improve their physical 
condition before they were set to work. This is not surprising when it 
is remembered that these emigrant labourers are in many C&8e8 forOOd 
to leave their villages through sheer want. But on the gardens visited 
by us few signs of malnutrition were evident either in the adult working 
population or amongst the non-working children ; and medical evidence 
11'88 to the e!lect that the dietary of the plantation labourer is fairly 
satisfactory, in that articles such as milk, dol, and vegetables are fre
quently: added &8 supplementary to the staple rice diet. 

Suplli7 of lIfj]k and Vegetables. 

We do not intend to imply that malnutrition does not exist, 
or that improvement is nnnecessary. Indeed we believe that much 
le.rger supplies of fresh milk, glri and vegstables are a vital need for tha 
lebour forces resident on the plantations, if their general health is to be 
improved. In order to obtain the first, suitable lend for the grazing 
of cows should be set apart on each plantation, 88 is already done on 
many gardens. As regards the eecond, the suggestion has been made 
that estate managements might with advantage ley out vegetable gar
dens from which fresh supplies could be obtained. Alternatively, where 
separate plots of land attached to the individual workers' houses are not 
feasible, an area should be set aside on each estate for allotments which 
the labourers themselves could cultivate. Where possible, a more gene
rous allocation to them of land for grazing and for cultivation 
would not ouly eftect improvements in their health by providing the 
necessary animal fats and vitamins, but would also promote a spirit of 
contentment in a people actuated by a deep inborn love of land. 

Malaria.. 
"-

Infection with the malaria parasite plays a very important part 
in lowering standards of health and physique. In every plantation 
area. whether in North or South India, malaria c&usesmostof the sick
ness and is chiefly responsible for the existence of 'unhealthy , gardena, 
whilst malaria-ridden plantations are as unpopular with the labcurers 
as healthy plantations are popular. In one garden which we visited, 
where the incidence W88 very low, it had been unnecessary to do 
any aetive recruitment for over 20 years. In another the manager 
admitted that his labour force was infected 100% with male.ris, and that 
very little anti-malarial work had been undertaken. Low standsrds of 
health are avoidsble, and &sa good example of what can be done, we would 
cite the admimbla results obtained in the Lab&c &res of Assam. There, 
by the practical application of the' chief medical officer's researches, 
large reductions in malaria incidence were effected at a comparatively 
moderate cost. We believe that the eftective control of malaria would 
bring about a radical transformation in the health conditions of the 
plantation areas. One result would be to increase the e!lectiveness and 
contentment of the existing I"bcur force. In addition less difficulty 
would be experienced in reconciling Iabcur recruits to the new conditions 
of life. 
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Anti-Malalial Measures. 

Many plantenl and garden medical officers already realise the 
importance of the malaria problem. The average garden medical officer, 
however, has little time to devote to the investigation of diseases or to 
practical preventive work, and the Indian Tea Allsociation in North India 
and the United Plantenl' Association of Southern. India both agreed to 
our suggestion thet it would be of advantage to employ expert malario
logist.<!. We were informed, indeed, that steps had a\ready been taken to 
obtain one BUch expert for a group of gardens in the W ynaad. More 
than once, however, in the evidence given to us in Assam, considerahle 
doubt w .... expr",!""d in regard to the results to be obtained from money 
spent on anti·malarial schemes, because the adoption of certain recom
mendations had failed of their promiae. In reply to this objection, we 
would emph .... ise the great importance of detailed investigation before 
embarking on extensive anti-malarial measures. Unless a scientilic basia 
has been laid by thorough examination of local conditions, large sums 
can easily be wasted without result or even with the result of incressing 
the incidence of the disease. The Indian Tea Association has made 
generous grants to the Calcutta School of Tropical Me.pcirie to assist 
its researches on malaria and hookworm and has also helped to finance 
.. successful campaign ageiIlBt kala-azar. This attitnde. towards pre
ventive medicine encourages us to suggest that a more active policy 
should be adopted by all plantation managements in regard to anti
malarial work cerried out under skilled advice and supervision. We are 
convinced that this would go. far to eliminate one of the industry'l! 
greatest handicaps, and we hope that both local Governments and 
employers' assoeiatioIlB will make it their close concern. 

Water Supplies. 
The provision of an adequate supply of good drinking water is 

a primary necessity and, generally speaking, reasonably satisfactory 
arrangements are in existence. At the same time instances are not 
wanting where the supply_ is of a suspicious character, particularly 
where water is obtained from surface tanks or ponds-even when theae 
...., properly fenced-and from surface wells, which are at all times 
liable to become polluted.· Tube wells may not always be practicable, 
but the water from such wells is ordinarily free from surface pollution. 
AI; We also have evidence that in certain plantations these have given 
IIIltisfactory results, we recommend their adoption wherever conditions 
are suitable. The prevalence of bowel diseases is an indicil.t.ion of the 
urgent need for the provision of pure drinking water, and expenditure on 
purification plants may be essential. This is realised by many employers, 
and on one estate we visited, the management had spent no less than 
Ra. 90,000 on a purilication plant. Where supplies are drawn from hill 
streams, protection could probably be best afforded by oonducting the 
water through pipes to the hoUse lines. In such cases a piped water 
supply need not involve a heavy expenditure, and we recommend ita 
provision wherever possible, because this ensurea the minimum. of pollu
tion and incidentalll savea the women a great deal of hard work. 
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Fortunately cholera C&IUlot be said to be endemic in any of the 
plantation areas of India, although occasional outbreaks occur. In
oculation with anti-cholera vaooine, carried out, if possible, before the 
cholera se&IIOn commences, has already proved of value, and a wider 
use of this method of immunisation would preclude the danger Of seriou 
outbreaks among the plantation populations. 

~ Housing Construction. 
Resident labour is housed rent free and, almost without excep

tion, the housing is provided by the employers without assistance from 
the Government or other pllblic or private agency. In a few gardena 
materials for building pnrposee are provided by the managemente, 
the labourers in such cases erecting dwellinga to suit their own require
mente. Most of the houses are constrncted of mud plaster with thatehed 
roofs, and necessary repairs are carried ont by the labourers themselves 
during the slack season, thateh being provided free. It has been the 
CllStom for employers to erect houses in long blocks of 8 to 12 rooms, bm 
these should be suitably epaced out and should never be built back 
to b8ck. 'fhe addition of suitable verandahs would also give 
IIOme degree of' privacy, a feature which is much appreciated, but 
has received too little consideration in the housing of labour 
in the ~. A more recent type we have seen meete all require
mente in regard to space. light and ventilation, the houses being built 
in blocks of two rooms. Small families are allotted one room, but 
where the numbers necessitate additional space, both rooms are giv"" 
over to the one family. We commend this method of construction 
to IIlaI1&g'lrB proposing to erect new housing for their workers. 
In plantations occupying hilly land, as in South India. the lines of 
housee were previously oonstructed, withont plinthe or drains. on sites 
lying on the banks of the streams ~g through the estates. This 
waa convenient for the supply of water but objectionable as regards 
malariaI infection. In most cases the incidence of the disease can be 
effectively reduced by selecting high ground for house sites, and all new 
construction should be governed by this principle. 

Minimum Itequiremenis. 

Even in the most recently constructed lines. plinths are seldolll 
provided. floor and cubic space are often insdeq uate, whilst light 
and ventilation are teo frequently entirely ignored. The house built by 
the worker himself is never provided with windows or ventilation openings, 
but that is no sufficient reason for their exclusion from houses built by 
employers. We were informed in Ceylon that the compulsory installa
tion of windows had had a marked elleot in lowering the incidence 
of pneumonia and other respiratory diseases, and thet the workers &ra 
gradually learning te keep their windows open. The authorities we in
dicate later should lay down standard minimuIn requiremente on all 
these points, and should have the power to condemn houses which cannoi 
be made sanitary. Standard type plans to suit varying conditiona 
should also be prepared and made available to garden managements. 



These need not be confined to one-roomed dwellings. In labouring class 
houses of the kind required some form of < ridge , roof ventilation should be 
more generally adopted. This adds little to the cost, and the ventilation 
openings are at such a height that they cannot easily he interfered with 
by the occupant.!. 

Experiments and Improvements. 

A few experiments have recently' been made with iron-framed 
houses, the wall spaces between the frames being filled with bamboOs 
and mud plaster, and the roofs made of corrugated iron or asbestos. 
This is more stable than the usual type of house and thus requires less 
expenditure on annual repairs, but the average labourer is probably right 
in preferring the thatched house, which is cooler in the hot weather and 
warmer in the cold season. He also coIllliders it healthier, although 
there is nothing to prove that the corrugated iron or asbestos roofs have 
any deleterious effect on health. We think that the workers might be 
encouraged, under supervision, to build their own houses on approved 
sites, where a definite aanitary lay-out had been prepared and where 
proper plioths had been provided. Wherever possible, a number of 
lights should be provided in and around the housing ale8s. Electricity 
is now available on many plantations and a few standard lamps, while 
costing comparatively little, wf,luld add greatly to the amenities of life. 
CoIllliderable improvements in the housing of labourers have been effected 
during the pest few years, but more requires to be done, especially on the 
more backward plautations and.generally in levelling up etandards. We 
believe that these further advances will be more easily attained when the, 
authorities we propose commence to function. 

Bathing IIIld Washing PlaceIl. 
Few plantations have made any serious attempt to provide 

bathing and washing places for their labourers. The use of the ordina:ry 
8urface tank or,pond may lead tooutbreaka ofdyaentary and other dia
eases; whilst bathing and WBShing in a stream, where the water"low~ 
down is in all probability used for drinking, may readily produce the same 
untoward results. Bathing and washing places of simple type are all 
that are necessary, and these should be constructed in the vicinity of the 
house lines. Public health departments should he prepared with type 
plans so that the planter may readily obtain information as to recognised 
standsrds on which to base his proposed expenditure. 

Sanitation. 

We" have evdence to show that a large proportion of tea garden 
labourers are infectel! with hookworm, the percentage of infection being 
highest amongst thoEe coming from wet districts, like Malabar, although 
the Aessm Government memorandum definitely asserts that hookworm 
infection is generally contracted on the gardens. Under certain con
ditions infection may he rapidly followed by hookworm diaeaae. A 
number of managers, on the recommendation of their medical officers, 
have earried out annual mass treatment of their labour forces, and we 
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recommend the general adoption of this method. With a reaident 
labour foree, no great difficulty need 'be anticipated. It is to be 
remembered, however, that even periodical mass treatment will 
not stamp out this infection, unless suitable latrine accommodation 
is provided simultaneously and the sanitary disposal of excreta effected. 
The provision and use of latrines ensures a much higher standard of sani
tation, which is quickly reJlected iu a general improvement in the health 
of the whole community. In most plantation areas, however, latrines 
are uncommon, and although it may be impracticable to have these 
dotted over a plantation,for the use of the working gangs, it should be 
possible to provide a sufficient number near the house lines and in the 
vicinity of the tea factory. In this connection we deprecate the whole
sale exemption of the Assam and Bengal tee. factories from comp1ie.nce 
with section 18 of the Factories Act on the grounds that such factories 
are seasonal and built on open spaces ...nere the workers have free access 
to the jungle. We advocate the early withdrawal of this exemption and 
recommend that adequate latrine accommodation be required in all such 
factories within a reasonable period to be specified by the looal Govern
ment. 

Attitude of WOlken. 
Whilst evidence given to us was by no meaDS unanimous as to 

the possibility of inducing the labourers to use latriues, we have no reason 
to ,question th~ view expressed by several experieuced plantation doc
tors that, if suitable types were made available and were maintained in a 
\reasonably sanitary condition, the desirability of using them could be 
brought home to the labourers. Thi. view is confirmed by the results 
obtained during the past three or four years in the Nilgiris and W ynsad 
areas, where a vigorous health propaganda campaign has been conduct
ed by a health officer specially appointed for th" purpose. DuriIig that 
period over 1,200 latrines have been constructed and are in general UM, 

and the work has gone far to prove to the plantar that. expenditure 011 
sanitation brings an adequate return and that the labourer appreciates 
and tekes advantage of suoh efforts. 

MediealFaciJities. 

In the absence of Government or other medical institutions, 
the provision of medical facilities for their labourers is accepted by moat 
planters as an essential part of their expenditure. In many Ilf the larger 
and more progressive concerns the medical arrangements are of a high 
standard. In some cases the unit of organisation oonsists of a group 
of 10 to 15 gardens under the control of a highly qualified medical officer 
responsible for the medical and health work of the whole group. 
Although in many instances the individual garden dispensaries are manned 
ouly by compounders, the chief medical officer ordinarily visits each 
garden once or twioe a week, so that the health of the labourer receivea 
fairly adequate attention. In the case of the amaller gardens, as .rught be 
expected, ths medioal arrangements are often unsatisfactory, both as 
regards stafi and facilities for treatment. The compounder takes the 
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place of the medicaJ offi~, the dispensary contains a minimum of drugs, 
whilst the so-called hospital accommodation is lIIlinviting. Indeed 01Ir 

inspections lead us to believe that in some cases it is in :fact never 
ued. In certain other gardens no medical provision of any kind is 
made. 

Central Hospitals, 

We believe that, given a certain amount of organisation, these 
tiisparities should disappear. It is more economical and more advanta
geous to the sick to concentrate treatment in" la.rge hospital than to 
provide on individual gardens .. series of smsUer institutions. For a 
group of p1antstions there are grest advantsges in having a la.rge central
ly situsted hospital of the type we ssw in the Labsc district of the Snnna 
Valley, which serves .. group of 18 gardens under different managements. 
This hospital has a nursiog staff, sep ..... te wards for men, and for women 
and children, an infectious diseases block, an operating theatre and " 
central store for the issue of supplies to the outlyiog diapens&ries. These 
diapensaries de&! with all sick persons in the first pisce, but the organi
aation provides for the speedy transfer to the hospital of all serious cases. 
Attached to the hospital is a bborstory where all routine labor&tory 
examinations are made under the guidance and Control of the chief 
medical officer, whose residence is in close proximity to the hospital. 
There are many features in this scheme which we helieve are capsble 
of adoption elsewhere. Simil&r organisations have also proved BUccessful 

in the Anamabis pl&ntations. 

Need of ~tion. 

Where no central hospital exists, the medical officer of a group 
has to travel long distlmces in visiting serious cases of illness, and their . 
treatment must freqUently be a cause for anxiety in the absence of a 
trained nursiog st&ff and suital!le nursiog fscilities. In a central hospital 
both would be avail&ble. In every pl&ntation area in India ample 
scope exi8ts for a wide extension of this medical group organisation, and 
We believe that the improved facilities which are 80 necessary in the smaller 
and less developed pl&ntations, and in &re&S like the NiIgiris, will only 
be obtained by co-ordin&ted effort of this .kind. We propose later mschi
nery hy which this co-ordinstion should be aecnred. 

Women Doctors. 
Owiog to the genersl reluctance of Indian women to consnlt 

a male doctor, the women on the pl&ntstions have made less use than 
the men of the avail&ble medical fscilities and have so far fuiled to receive 
all the medical attention that is desirable. The employment of women 
doctors seems to Us to be the most ... tisfactory method of COlr6Cting this 
deficiency, especially 88 the women and children constitute a la.rge pro
portion of the popn!&tion in theBe areas. If the medical group organisa
tion we have suggested employed a woman doctor, her services would be 
of the greateet value in the mansgement of all confinements in hospital 
and for the training and supervision of midwives "nd dais workiog in 
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the gardens of the group. In addition she would be responsible for till! 
development of child welfare work, although to ensure success in thiJ! 
direction trained health visitors would .. lao be necessary. We .. ppreciate 
the difficulty of obtaining women doctors, but successful beginning'll have 
been made elsewhere, and, if .. sust&ined effort were made, we have no 
doubt th .. t in time suitable "pplieante would become avail&ble. 

Sick BenefIts. 
On certain plantations the worker, when ill in hospital, is given 

free food, ""d a gratuity is paid to a relation &eting as sink attendant. 
We reoommend th .. t the pmetice of giving free food be .. dopted in an 
plantation hospitals. The gratuity might .. lao be made generally appli
cs.ble, exeept where a eentral hospital with .. nursing staff makes other 
attendants unnecessary. 

llatemib' Benellt Sobemes. 
In many plantations it is already the practice to give maternity 

benefit to women workers. In 80me cases .. lump sum is given to the 
mother after the ehild is born; in others an ..uOW&nC8 is given for 
4 to 8 weeks before and for 4 to 8 weeks after her oonfinement. In 
one plantation in the Doo&rB the m&n&ger issues the benefit in 
monthly instalments, and oontinues "" .. llowanee of Re. 1 per month 

. for .. period of 10 months, provided the child is brought by the 
mother to the plantation hospital for iospeetion by the medical officer. 
Representatives of the pIsnters' org&ms..tions gave it as their opinion 
that legislation was unnecessary becs.use the maternity allowances now 
given voluntarily were sufficient. This maybe so in some pIsntations ; 
but in certain cs.ses ..uow&nces are considerably below the average 
and in some are non-existent. In Order to sec~ the general adop
tion of a satisfactory scheme, some form of legisIstive compulsion is 
neceese.ry. The one we advocs.te below is designed to secure a re&BOn
able level of benefits together with assistance in the form in which it is 
most needed. We do not anticip .. te the reduction of existing allowances, 
even should the minimum provided by legislation be lower than that now 
given voluntarily, because most managers realise the value of such expen
diture. . We propose that the law should require the employer to give a 
cash benefit to the mother, whinh should ordinarily take the form of half 
her daily wage for a period of 4 weeks before ""d 4 weeks after child
birth. In addition .. bonus of Rs. I) should be given, except where the 
employer has provided the skilled eervioes of .. woman doctor &nd a 
trained midwife, in whinh CaBe ey wome refusing to avail herself of 
these skilled eervices should not be eligible for the bonus. We believe 
that this addition to the benefit would go far to overoo}lle the prejudice 
in favour of the untrained tlai. If a woman is in good health, she need 
not be precluded from working during the ~ weeks bsfore child birth, 
provided her ..uowe6e8 are not reduced, but no woman should be allowed 
to reaumework until 4 weeks efter her child is born. In the case of 
ple.ntation lab()ur, the condition of a "qualifying period " of employ
ment required in other industries could safely be dispensed with. 
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WeIfaIe. 

When it is remembered that, even in England, what is generally 
understood as "welfare work". is only of very recent growth, tribute 
must be paid to the time and thought which have been devoted by 
individual managers to the well-being and oomfort of their labour foroes. 
In order to indicate the lines OIl which welfare work bas so far been evolv
ed aud the methods by _which these might be extended and improved; 

. it is worth mentioning a few of the activities brought to our notice. 
On a number of gardens two meals a day are supplied free to "II children 
under 5 or 6 years of age. The free feeding of non-working children 
is a general practice on the plantations in Ceylon, where it has had a mate
rial eliect on their health. We consider that this method of promoting 
health is a sound investment and should be generally adopted. On 
other gardens, mothers and their infants are supplied with blankets 
free of charge, and if difficulty arises in obtaining milk, free issues are 
&lao made by the estates. A group of gardens in Assam has adopted 
the sound practice of weighing all infants regularly and, in the case of 
children admitted to hospital, of recording their weights on admission 
and thereafter at regular interv&la and at the date of vaccination. The 
general practice is to make special observation of the children during the 
annual health survey, when house-to-house examination of every resident 
is made, but a more frequent examination of the young children would 
bring to the early notice of the medical officer those who are not in a good 
etste of health and would place him in a better position to plan preventive 
treatment. Finally in one garden in Assam, the manager tries to 
Ilnsure a better standard of health in the children by adding 30% 
to the pay of those labourers who have three Or more non-working 
children living on the plantation. 

Recreation. 

Although we were informed' that the labourers took little 
interest in games and pastimes, a number of attempts ha va been inade 
to provide both recreation and entertainment. In certain gardens 
foothall teams have been organised, whilat in others such entertain
ments as adult sporta and tribal dances h,ave been successfully arranged. 
We would urge the desirability of garden managers assisting in the orga
nisation of such eliorts, and advocate the setting apart of playing 
fielde for general recreational purposes. In one group of gardens in the 
Surma Valley, the managers have engaged the services of a touring cinema 
company during the oold weather for the entertainment of their labourers. 
In another garden in Assam. which we visited, the manager is a skilled 
cinema operator and the periodical "inema entertainments given by him 
are immensely appreciated by large audiences. The lantern slide and 
the cinema film are means both of education and amusement which might 
be much more widely used than at present in every plantation area, 
where the labourers are often more isolated than in their own villages_ 
Initial difficulties might be experienced in obtaining material to snit 
the understs.nding of illiterate audiences, but once the demand was made 



lmown,speeialists in tlris class of material (who already exist) would 
doubtless m&ke ever elIozt to meet it, omd in time . circul&ting libraries 
of suitable slides omd films oould be built up. 

Welfare Centres. 

. ". . Many plomters omd their wives devote oonsiderable time omd 
energy to the welf&re of the resident women omd children, but the l&ck 
of women doctors, health visitors &Itd trained midwives' hes made it 
difficult to org&nise forms of welfare work particul&rly applicable to these 
sections of the plomtation communities. The experiment of employing 
a trained health visitor has been made successfully in one of the Asljam 
g&rdens, omd we consider thet great soape exists for a wide extension 
of work of tlris kind. The work of a health visitor, if it is to give the 
best results, should always be supervised by the g&rden medical officer 
and, where a group medical orgomisation exists, the womom doctor 
with two or three health visitors should be able to orgomise welfare 
centres on each garden of the group. Each centre should be open at 
least one day a week and regular visits by the woman doctor give 
the health visitor opportunities of bringing to her early notice cases 
requiring medical attention. The weHare centres should be situated 
near the honae lines, and in many cases acoommodation could probably 
be found in a vacant room in the lines themselves. The necessarv fur
niture and eqnipment need be neither elaborate nor expensive omd; with 
sri:lan additions to the latter, the same building oould if necessary be used 
&8 a creche. Experience goes to prove that the women workers qnickly 
learn to appreciate the advantages to themselves and their children of 
attendance at such a centre. We believe that extension of this form 
of wellare work would prove of value to all concerned. 

Orphans. 

Normally in the case of young children who beoome orphaned 
and have no relations settled on the estate, arrangements are made by 
the manager for their adoption by other estate workers, the cost of their 
maintenance falling on the plantation. It is seldom that omy steps are 
taken to oommunicate wit·h the villages of their origin with a view to 
aacertaining whether near relations exist who might be desirous of elaim
ing them. Wereoommend that in an such cases some suitable authority, 
such 38 the district magistrate, should invariably be approached to get 
into touch with ~y existing relations. Where a desire for the zetum 
of the child is expzessed, arrangements should be made for repatriation. 

EmJloJment of Children. 
We now come to the age at which it should be permissible for a 

child to be employed &8 a worker on a plomtation. It is significant 
that the Central Government have seen fit to protect Indi&n children who 
emigrate to the plomtations of Ceylon and Malays by securing that the 
.tarting age for employment shall be 10 years. The practioe throughout 
:IruliaD plomtstions variea considerably. At least one association admitted 
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that, on the plantations of its membeN, "ehildren aged ~ or 5 were aJI 
working children ". Another assooiation declared that it had no polioy 
in the matter, and that individual membeN exercised their own discre
tion. As a result, where one manager admitted that children generally 
started work at 4, I) or 6 years of age, and another that they started on 
light tasks "as soon as they could walk ", yet others etsted that their 
children did not become workers before !), 10 or even II years of age. 
The normal practice seems to be to aJIow children to accompany their 
parents at any age, their earnings being added to those of their 
parents, although in some gardens the managers are accustomed 
_to. send home young children found at work with their parents. In 
many areas children are not normally entered separately in the wage 
books as employed persons until about 10 yeaN of age. It was explain
ed to us more than once that managers desired to keep their labour con
tented by interfering as little as possible with ite customs, and that plan
tation workers, being agrleultnra\ists, were accustomed to allow their 
children to start work at a very early age. Nevertheless progress has 
frequently to be made by gradual and tactful interference with customs 
which, under altered conditions of life and labour, no longer apply with 
the old force. 

We believe that the unrestrioted age limit for the employment 
of children on the plantations of India is a case in point. We consider 
it undesirable that children below the age of 10 years should be employed. 
nor do we believe that the work of such children is of material benefit to 
the gardens. Moreover this is the statutory age limit for Indian children 
employed on plantations in Ceylon and Malaya. We accordingly recom
mend the legal prohibition of the employment, either directly or 
with their parents, of children on plantations before the age of 10 yeaN. 
We do not suggest any restriction of the hoUN of work of persons above 
that age, 88 we believe that common sense and individual physioal 
capacity already apply the necessary brake in the vast majority of 
cases. Nardo we advocate any elaborate machinery, such as the certifi
cation by an independent authority of children of employabla age. 
We recommend that, in the case of children not born on a plantation and 
therefore without regietered birth certificates, the garden doctor should be 
required to determine the age before the. child is allowed to etsrt work, 
and that the names of all employed children should be entered in the 
wage book. The diatriat health efficer. when visiting the garden. should 
be required to satisfy himself that no working child is below the legal 
age. 

. CIaimlI 01 Education. 

The regulation of the labour of ohildren has always been bound 
up with the question of their ~ucation. We feel that the cas" of the 
plantations presents certain characteristics which make it not unreason
abla to look to the employer for a bigger contribution towards the educa
tion of the actual and potential ohild worker. Their labour has been 
recruited from a far field and frequently brought into an area populated by 



all &lien people. Moreover the bulk of the plantatioDli are situated 
far from any Government educational facilities. Nor does the provision 
of land for a school site or the cost of erection of a suitable building pr0-
vide any of the initial difficulties in respect of scarcity of floor space and 
high costs of construction which often characterise the problem in a big 
uity. The Central Government have been able to insist on the provision 
for the children of the Indian worker who emigrates to the plantatiODli of 
Malaya and Ceylon of suitable edllcational facilities up to the legal 
~um age of employment, i.e., 10 years, and experience has shown 
that, in the comparatively brief time these requirements have heen in 
operation, the response of the parents, though in the first instance 
modest as was to be expected, is very gradually improVing and a 
slowly increasing percentage of children of school age are reported 
year by year as benefiting from the facilities provided. Although 
compulsion can be exercised both on employees and parents, there has 
been throughout a sympathetic administration, which has shown a true 
understanding by Government of the difficulties to be eneountsred and of 
the fact that the initial Progress mnst neeessarily be slow if the found&
tiODli are to be securely laid. The evidenoe given before us in India oon
vinoes us that the spirit of goodwill on hoth sides and the readiness 
to co-operats are there, if ouly the impetus to make the start can be given, 
and thus obviate tha difficulty created by the present tendency of both 
looal Governments and the industry each to look to the other to make 
the~move. 

Co-operatiOll between Government and PIan!en. 

We therefore recommend that the locsl Governments oonoerned 
should convene a representative conference of both parties at an early 
dats with a view to surveying the ground and deciding the particular con
tribution of each to the desired end. There is the example in Ceylon of a 
scheme whereby the estates make themselves responsible for the build
ing, maintenance and equipment of suitable schools, whenever there 
are resident on the estates 25 or more children between the ages of 6 and 
10 years, the Government contributing the salary of the teacher and 
general supervision of the curriculum and orgauisation. We are aWare 
that in Assam and the Dooars the supply of teachers and the deeision 
as to the verDllcular to be taught present problems which give rise to 
practical diffioulties; but we believe that, with the inauguration of a 
general scheme of this kind throughout the industry, these difficulties 
will be found capable of gradual elimination. Co-operation between 
the industry and the looal Governments could be further extended by 
agreement from the very outset on a curriculum suited to the type of 
worker to be found on the plantatiODli. We do not suggest that the 
normal syllabus, which in some oases is possibly too urbanised for the 
type of pupil conoerned, should neeessarily be introduced. but mther 
one having a definite agricultural bias likely to instil into the pupil a 
greater keenness and aptitude for the work that lies before him. The 
three R'a and elementary hygiene should form the basis of the 
syllabus. 



BlIALTH AND WBLlI'AJPII IN PLANTATIONS. 417 

OIIIcial Supervision of Health and Welfare. 

.As regaros the nature and extent of offici&l supervision of the 
heMth and welfare of plantation labour, wide variations exist between the 
variorul provinces. In Assam the Diroctcr of Pnblic Health has appa
rently little or no contact with the plantationll, as he neither is an official 
inspector of faetcries, nOr has the right to insPect plantations, although 
he informed us that he had paid a number of visita at the invitation of 
individual managers. This leek of co-<lperation and co-ordination be
tween the Government and the medical organisations-on the plantations 
may be due to the fact that, until recent yeam, no separate Pnblic Health 
Department existed in Assam, official supervision of the health conditions 
of plantations being carried out by the Medical Department through the 
distrir.t Civil Surgeons. The latter are still official inspectors and all 
he ... lth statistical retnrns from plantations are sent through them to the 
Deputy ColIllllisloioner and eventually reach the Directcr of Pnblic Health 
for inclusion in his annual reports. We recommend that .the Director. 
his assistants and the district health officers should be ez-ojJicio in
spectors of plantations, with power of entry at all times and with the 
right to inspect health registers and to report and advise on all health 
questions. 

In the Dooars the Director of Pnblic Health of Bengal and his 
assistants have the right of inspection. Owing, however,' to the incom-

• plete organisation of the Pnblic He&lth Department "8 regards 
district health officers, the Civil Surgeon of Jalpaiguri still remains 
the ex-ojJicio inspector, althongh his multifarious duties at head
quarters prevent him from making frequent visits to the plantations. 
The arrangement, as in Assam, is UDlI8tisfaetcry. 

In the Madras Presidency the Pnblic Health Department· is at a 
more advanced stage ; the Directcr of Pnblic Health and his assistants are 
ez-ojJicio inspectors, and every district has its health officer empoWered 
to inspect the plantations in his district. In addition a special officer, 
known as the Planters' Districts Health Officer, has been epgaged during 
the past 4 years to ad rise on health work. on plantations, as it was found 
that the regular officers' manifold duties precluded them from giving 
sufficient attention to the plantations. --The ealary and expenses of this 
healt.h officer are borne by Government, but all expenditure incurred 
as a result of his recommendations is home by the plantations. In 
Madras, also, the monthly health reports and statistical returns' are sent 
to the district health officer, who i. thus kept informed of the health 
conditions of hi. district. As soon as a complete health service comes 
into being in .Assam and Bengal, n similar procedure should be adopted, 
an<1 the inspecting powers of Cjvil Surgeons transferred to the officers 
of the Health Department. The Indian Tea Association representatives 
expressed thelllB6lves in favour of an extension to M1 plantations of 
the activities of the Government Public Health Department and of a 
closer relationship between that department and the plantations medical 
BtslIli. 
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Boards ol Health and Welfare. 

Most of what has been aa.id in the preceding paragraphs is already 
accepted by the majority of those engaged in the planting indUlltry, and 
some have given much time and thought to the problema associated 
with the health and welfare of their labour forces. Individual sehemes 
brought to our notice have clearly demonstrated the existence of a desire 
to find solutions to these problema; but so long as reform is left to the 
enterprise of individuals who have no guarantee that neighbours and 
rivals will accept lIimiIa.r standards, a large advance is unlikely. We 
believe that it is mainly the lack of this" co-ordiuation that prevents 
advance. What is required in order to obtain closer relationship with the 
Government Public Health Department and to ensure general progress 
is an organisation which is assured of the co-operation of the industry 
and has adequate powers to secure simultaneous improvement. With 
these enda in view, we recommend the establishment under statute of 
Boards of Health and Welfare for convenient areall. Each Board 
should have a majority of planter representatives who should be 
e1eoted by their associations. but care should be taken to ensure that 
minorities. e.g., unorganised employers, receive adequate representa
tion. In addition the Board should include a Collector or Deputy 
Commissioner from the districts covered, the" Director of Public 
Health (or _one of his assistants as deputy), the district health 
officer, and persons nominated by the local Government, with a 
view to provide adequate "representation of the workers. It is desir
able that the Board should include at least one woman member. 
In Assam the Protector of Immigrants should have the right to attend 
the meetings of the Boards but should have no vote. Each Board 
should elect its own chairman. F"",h elected member might be permitted 
to nominate a medicaJ adviser or substitute, who would be able to attend 
and take part in meetings, whilst voting only in the abaenoe of the member 
nominating him. The size of the Board must depend on local circumstsn
_. but should he as amall as is consistent with sseuring adequate 
representation. of the plantatIOIlll. All these matters, however, would be 
regulated by the statutes constituting the Boards. 

Principle ol the Scheme. 

The important principle underlying our scheme for such Boards 
is that, in the first instance, the industry itself should be entrusted with 
responsibility. We believe that. in respect of plantatiollll, the sense of 
responsibility. oombined with the powerful force of enlightened self
interest, re-inforeed by the knowledge of local conoitiollll and problems 
which only those in control oan bring, should produce a muoh more rapid 
advance in measures for the -lteaJth of the workers then would be 
achieved by State compulsion. We recognise thet the State cannot 
divest itself of ths duty of ensuring that certain minimum health require
menU! are secured. and proposaJs follow for giving the Govemmt'lJlt 
adequate powers in this respect. But we hope and believe thet the 
work of ~e B08l'd. will not rend .... the exercise of these powers neeessarr 
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S&ve on rare occasions, and that they will carry the campaign for the 
uplift of the health of the workers far beyond the minimum requirements 
which the State has a right to demand. 

Previous Esperieuee. 
Boards of Health for indnstrial areas are no new conception' 

For years past similar bodies have beeu at work.in the mining districts 
of Jharja and Asansol, and we have reason to believe that planters 
generally would welcome a controlling Board responsible for bringing 
the backward plantations up to the level of the more progressive, and 
for helping and advising individual managers in raieing general health 
standards. It is interesting to note that in 1925 the Minister for Public 
Health introduoed a measure in the Bengal Legislative Council for the 
control and sanitation of plantation areas in Bengal by means of a Tea 
Gardens Board of Health. The· Bill did not pass into law,but it included 
many of the feabres we have in mind. The only other body which has 
taken any action regarding the formation of a controlling Board 
for plantations is the Anamalais Planters' Associat.ion. This area 
is a taluk of the Coimbatore District and, for some years past, the 
Planters' Association has made several attempts to obtain the sanction 
of Government for separation from Coimbatore and for the formation of a 
new organisation, complete in itself, which would exercise the fnnctim18 
of a local Board for the whole area. -

Suitable Areas. 

The area to be allotted to each Board mnst depend on local 
considerations and we do not desire to suggest definite limits. It is 
neoessary, on the one hand, to avoid giving a Board an nnmanageably 
large area and, on the other hand, to make it possible for a Board to pro
vide an adequate staff without exo.ssive cost. We imagine that in Assam 
one Board could suitably be constituted for the Surma Valley and two 
for the Assam Valley, one of which, with its centre at Jorhat, might 
have charge of the lower part of the valley and the other the north
eastern districts. In the Dooars there might be a single Board, but we 
doubt if that Board will be able to cater for the other planting areas 
of the Bengal Preaideney. In South India we think that separate Board. 
would be required for Coorg and the Anamal"i.; but, whilst it may be 
possible to combine the Nilgirie and the Wyn .... d areas Wider one 
Board, we see. disadvantages in such combination and suggest consulta
tion between the Madras ~vernment and planters' associatiollll on this 
point. 

Inclusion 01 other Areas. 
One difficulty which arise. in some districts is the existence of 

other ar<'1\S adjoining and interspersed with plantations. For compl<'te 
public control of malaria and epidemic disease generaJly, it is undesir
able to confine the health administration to the plantations themselves, 
whilst pxc\udingthe areas adjoining them. Infectious and contagious 
,lispase. do not respect boundary lines an<l fences, It was presumably 

- - ~ot 



for thia reason tha.t the Bengal bill to which we ha.ve referred proposed 
to include zaminJan: areas within the juriBdicliion of the Bo&m of Hee.lth. 
Whilst recognising theee difficulties e.nd d&ngers, we consider th&t, for 
the present, it is preferable to limit & Bo&rd's control to pl&ntations, 
although it would &Iw&ys be open to the Ba&rd to report to the local 
Government &Dy &cliion necessary to bring conditions in neighbouriug 
are&!! up to & tea8On&ble standam. The inclusion of other &real! would 
involve both their ta.x&tion &nd their representation on the Board &nd 
would introduce problems different from those presented by plantations. 
For these _ns we consider thII.tGovernment should rem&in directly 
responsible for public hee.lth in such &real!; the presence on the Boam 
of Government hee.lth offiei&ls will go far to secure what is reasonably 
possible in areas whose hee.lth is a matter of interest or concero to 
neighbouring plantations. 

~ce. 
Each Bo&rd should be financed by mee.ns of an annual cess levied 

on all plantations within its area. A minimum amount should be laid 
down in the statute constituting the BOON, and this should be fixed 
high enough to ensure that the Boam will h&ve a surplus income suffi
ciently lerge to permit of active advance being made in the improvement . 
of health conditions, after providing for aU essential activities including 
the p"yment of an adequate statio We estimate that the approximate 
cost of the staff and establishment, inclusive of salaries, renta and aUow
ances, would amount to abont Rs. 70,000 in the case of the larger Boards, 
although for the smaller Boams smaller amounts would suffice. The 
Ba&rd should h&ve authority, subject to this minimum and to an &greed 
ma'ximum, to fix a. rate of cess for each year recoverable as .. public de
mand. In Ceylon the Medical Wants Ordinance for the plantation 
districts has been financed by an expQrt cess of 15 cents per 100 Ibs. of 
tl:a, 15 cents per lOOlbs. of cocoa and 75 cents per 100 lbs. of rubber. We 
do not suggest that this method is snitable for India and we put forwam 
two alternatives for consideration. In one the cess would be based on 
planted acreage and in the other on resident population. We :recom
mend that a final decision in this matter be taken after consultation be
tween the local G:overnments and the industry, but whichever method. is 
adopted, the cess should be 80 fixed as to give each Bo&rd the surplus m
come which is 80 necessary. As it is important that the formation of 
Boams should not discourage private enterprise, where this is di:rected 
along proper channe1a, we advocate the adoption of the system in force in 
Ceylon, where rebates of the C('SS are made to estates e.ccording to a 
system of marks aw&rded by t.he medical insp ... ting authorities for 
housing, medical facilities, anti-malaria work and other amenities of 
which they approve. - It should be laid down, however, that. in no case 
will the rebete exceed two-thi.,u. of the amount of cess oollected. 

We are not unmindful of the difficulties of the p.-nt position 
in the matter of finance, and the proposals made in this chapter should 
be read subject to what is said in the opening parBgraph of Chapter XIV. 
We would "dd-that ~ understand tjlat there is &!l ~u1a~ hI\Iane1I 
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of close on 4 lakhs of rupees at the credit of the Assam Labour Board, 
whose abolition we have recommended. If our :recommendations are 
accepted, we consider that the residue, after ·meeting all proper expenses 
involved in winding up the affairs of the Board, could equitably be tmns
ferred to the Boards of· Healt.h and WeHare in Assam. The money 
in question has been collected by statute from the indifBtry and it would 
thus go to diminish charges which the industry would be called upon 
to meet under another statute. We rccoIDmend the examination of this 
possibility by Government in consultation with the industry. 

Staft and Procedure. 
The chief executive officer of the Board should be a whol ... time 

experienced medical officer with public health qualliications. He would 
have under his direct control the necessary staff of sanitary inspectors, 
vaccinators, etc., and would be generally responsible to the Board for 
the smooth runuiog of all ita activities. In addition he would be res
ponsible for the administration of any central hospitals maintained 
by the Board. The'question of malsria control is 80 closely connected 
with health on the plantations that we consider each Board should also 
employ at least one malariologist who would work· under the chief 
medical officer's supervision. The Boards should meet at regulsr intervals 
and, in somecases, it might be advantageous for these meetings to take 
place at diJIerent places chosen to enable the members to see what is 
being done in various plantations and to judge of the progress of their 
own schemes. The Board should receive full accounta of the work done 
since ita !&st meeting and conside'-propoa3ls for future work. On these 
it would give decisions and sanction expenditure. It would consider 
cases of default against ita rules and orders and sanction prosecutions 
where necessary. 

Administration of Maternity Benefit Schemes. 

In respect of maternity benefit legislation, each Board should 
be the administrative authority for the &rea u,nder its control. It should 

. also be given power to approve existing schemes which, while not in strict 
conformity with the law in respect of cash benefits, nevertheless in both 
cash and kind gave benefits on a scale on the average not less advantag ... 
OUB to the women concerned. The Board could also prescribe the number 
of trained midwives required in proportion to the numbers of wOmen 
employed and &&Sist with the training of dais and midwives • 

. Government Control over ltegul&tioDl. 

We now oome to the relations of the Boards with Government 
aud the control which the lattar . should exercise over them. It will be 
recognised that. the prescription by the State of a minimum mte of cess 
and the presence o.f officers responsible to the lIfinister of Health on the 
Boards provide in themselves a measure of security against any failure 
on the part of the Boards to fulfil their duties. But we propose 
further safeguards. The Act constituting the Boards and prescrib
ing their procedure should detail. 88 far as poasible, their duties and 
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the mattem in respect of which they were empowered to issue regulations. 
We have endeevoured to outline these in the preeeding paragraph •. 
Certain of them are of such essential importance that the provincial 
Government should be armed with sufficient power to eneure that the 
Boards prescribe adequate standards. Within this category We wouM 
pl__ -

(a) the provision of drinking water; 
(b) the provision of coneervancy, sanitation ..... d drainage; 
(e) the provision of medical facilities; and 
(d) the prescribing of minimum standards of new housing accom· 

modation.. 
We contemplate that, in respect of these mattem, the draft regulations 
of a Board would be submitted to the provincial Government in the 
Ministry of Publie Health, which should have the option of approving 
them or referring them back with suggestione for modifications. On the 
Ie-llllbmission of the regulations, Government should be able either to 
approve them or to modify them in such manner aa it thinks fit. In the 
event of the failure of the Board to make any appropriate regulations, 
Government, after giving the Board due wariring, could issue the 
necessary regulations. In respect of other matte .. also, the power to 
issue regu1atiollll should, we think, be subject to the approval of the 
provincial Government; and in this case up to a point the procedure 
should be similar, i.e., Government would have the power to refer the 
draft regulations back to the Board with suggestions for their amend· 
ment. But, if the Board were not prepared to accept these suggestions, 
Governmelit should not have the power to modify or supersede their 
regulatiOIlll, but merely to approve or to reject them in their final form. 
In respect of mattem of this kind, we contemplate that the scrutiny of 
Government would be directed first to ensuring that the Board was not 
exceeding its powers and secondly towards assisting it by constructive 
suggestions for its consideration. 

Other Powers of Governmeni. 
Government should also have the power, through its inspectors, 

of instituting prosscutione of persons defaulting against any of the 
regulations, whether iesued by the Board or by Government. Where an 
inspector considered a prosecution desirable, he would submit the pro
posal in the first instance to the Board and not to Government, and the 
power of Government should ouly be invoked after the Board had refused 
to prosecute and where it was clear that there were no sufficient grounds 
for suoh refusaL These reserve powers will enable Government, where 
necessary, to intervene without resort to the ultimate power (which it 
should also po8II888) of superseding a Board altogether. The aim of 
Government should be to assist and enoouragethe Boards in every way 
possible, and to limit the W!8 of its reserve powers to 088811 where a Board 
had definitely failed. We think that in practice Government will not find 
it necessary to interfere, but the powers we have suggested should be 
8UJlioient to ensure that unduly lax standards are not adopted by particular 
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Boards. Governmentshould also poss_sOme financial control. For ex
ample, aU loans should require the previous sanction of Government, and 
its approval should also be obtained for any scheme for which a loan is 
required. Some more general control will probably be advisable to ensure 
that long term commitments are not undertaken without expert financial 
ecrutiny. The accounts of the Board should also be subject to official 
audit. " 

OIIIcial Inspectorate. 
While the Boards may be expected to effect progressive advance iIi 

all health matters, the lccal Government in its Public Health Department 
mnst have the right of inspecting plantations at all times. Thia inspec
tion is required to ensure the enforcement of those matters which are 
definitely the function of Government, e.g., the collection of vital statistics 
and the exclusion from work of under· age children. The inspectors 
would be responsible for keeping Government informed regarding the 
standards of administration and should also assist the Board's offioers 
in securing observance of its regulations and orders. We cousider that 

. an official plantation inspectorate should not work exclusively on planta
tions, but should rather be appointed to compact geographical aress. 
Iu other words, they should be merged in the ordinary rural public health 
staff. Their work on plantations is likely to be of greater valne, if they 
are also in charge of public health in adjoining areas, whose conditions 
may materially aff",,1; the health of the plantatiQl1S. We aooo~
illgly recommend that the district health officers, who will be e:£-fJjJWio 
members of the Boards, should act as Government inspectors of planta
tiOIlll, making such suggestions to the Director of ·Public Health as they 
consider advisable and dealing with breaches of tIle public health laws and 
regulations on estates., As in the 'Madras Presidency, it may he found 
nec ...... ry to appoint additional officers of the grade of district health 
officers to enable effective inspection to be carried out, but these are 
matters which should be Jeft to the decision of lccal Governments them
aelv6!\. 



We completed our tour of the Indian provinces by March 
1930, but were unable to visit Burma during that season. While in 
London, we contemplated the possibility of submitting a proposal 
that Burma should be excluded from our terms of reference. The field 
to be covered in India proper was 'very wide, and it seemed probable 
that the extension of our survey to a country. differing from Indi" in many 
respects would give little assistance on the questions which We Were 
already ....... mining, while it might raise a large number of new problems 
and add seriously to the difficulty of finishing our task in a reasonable 
time. In addition, some of our number were requested to participate 
in the Indian Round Table Conference and were unable to leave 
England till 1931. But seriODB trouble conneeted with the employment of 
labour in Rangoon broke out in May 1930; there were clearly questions 
calling for examin8tion, and it was suggested to DB that it would be 
useful if we visited Rangoon. We therefore arranged to complete the 
programme originally contemplated, and the majority of DB spent three 
weeks in Burma in October and November 1930. 

Industrial Dilferences. 
The wide general differences between Burma and India have 

been stressed on m..ny occasions, and we do not need to dw,,11 upon them 
here. Separated from India by a sea journey of two or three days, 
its people present in race, religion, customs and outlook a great contrast 
to those of India. For our purpose, it is the differences in the economic 
sphere that are chiefly important. Though not in general 80 wide or 
fundamental as those which exist in other fields, they are by no 
means negligible.. There are important differences in respect of. the 
distribution of industries. In India, the bulk of the factory population 
is employed in factories working throughout the year, and the textile 
factories, with nearly '100,000 operatives, form much the mOBt important 
group. In Burma, textile factories using power are represented by 
three factories employing less than 700 operatives in aIL The most 
important factory industry in Burma is rice milling, which is eeasonal, 
followed by saw-milling and the relining of petroleum, which in India 
employ few persons. These three factory industries account for 
two-thirds of the 100,000 persons employed in faetorles in Burma. 
Turning to the extraction of minerals, in India coal, mica and 
manganese mines account for four-fifths of the workers in register
ed mines; these industries are non-existent in Burma. On the 
other hand, tin, wolfram, lead and eilver mines, which do not exist in 
India, employ the majority of Burma's mining population of about 20,000. 
More importsnt than these. is the production of mineral oil, an industry 
which is ona very small scale in India. In respect of transport, a fsature 
in Burma is the part played by inland water transport. In India, planta
lions, and especially tea plantations, are of great importanoe ; in Burma 
the main plantation industry is rubber, and the numbers employed are 
not large. 
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General an~ Special Questions. 

These contrasts, great as they are, do not justify separate treat· 
ment of India and Burma in respect of the great majority of labour ques
tions. The evidence preseuted to us in Burma satisfied us that the general 
principles applicable to India lost none of their force when applied there, 
and throughout the greater part of our report, we have found no diffi
culty in treating the two countries together. ' Our general recommenda
tions, th~.refore, as opposed to th""" directed to special are;", and 
local problems, are intended for both countries. In respect of legiala
tion in particular, the uniformity . which has hitherto been maintained 
has been, in our view, justified by the facts and needs of both, and 
we see no reason for the adoption of essentially different standards 
now. There are, however, certain problems which arise in Burma not so 
much out of the nature of its economic resouroes as out of its relations with 
India in the field of labour. These are not discussed in the preceding 
chapters and must DOW receive attention. The questions are those 
connected with the employment in Burma of immigrant Indian labour_ 
We desire to make it clear at the outset that we ha V6 not ignored the 
needs of Burmese labour. Thie labour stands in no essentially different 
position in Burma from that of Indian labour in India, and the recom
mendations made in other parts of this report are designed to meet the 
needs of both. On the other hand, Indian labour in Burma has peculiar 
difficulties, and it is with these that we are primarily concerned in this 
chapter. 

The industries of Burma are largely dependent on Indian labour. 
Aoourate and up-to-date figures are not available for industry generally 
but it is safe to say that at least two-thirds of the workers .. mployed in 
factories, mines and oilfields, railways and plantations are ·lndians. In 
nearly every branch of organised industry Indians greatly outnumber 
Burlll&ns and, indeed, aU other moos combined. In the unskilled occu
pations, the proportion of Indians is particularly high. For various 
reasons the problems of the immigrant Indian find their focus in Rangoon, 
the ouly industrial city in Burma, and we deal mainly with cQD
ditions in that city. At the 1921 census Indians constituted over 
55% of the total population of Rangoon 'and over 65% of the male 
population. About 70% of the male persons between 15 and 50 years of 
age were Hindus and Musalmans, and of these 95% were not born in 
Burma. In Rangoon faetories 95% of the unskilled and 70% of the 
skilled labour were reported to be Indian iu 19'>..8, and the position does 
not appear to have changed since then. Until 1930 the Port of Rangoon 
was worked entirely by Indian labour, and although events in that year 
brought about some modification of that position,. it is stil1 true in the 
main. Iudia al"" supplies the bulk of the tramway workers and of the 
8f1mpanwal1as, aU the rickshaw'puUers and handcart pullers, and nearly 
all the genem1labour of other kinds. In fact the economic life of Rangoon 
and the indWltrial BGtivity of Burma generaUy are dependent on the 
labour of Indiana. 



Immilll'llllt Labo1l1'. 

Nearly all this labour consists of immigrants and, to a large 
extent, of immigrants who stay only for a short term. Separate figures 
for industrialla.bour are not available, but taking four of the five Indian 
races whith supply nearly all the labour, the numbers of men iu Burma 
who were born in and outside Bmma at the 1921 C6I1SU8 were as follows :-

Born Born PeroentAJl8 
Race. ill outeide Total. born outalCie 

Burma. Burma. Burma. 

Telugwo .. . . .. 10.384 100,100 110.580 91 

TamiIo .. .. .. 22,536 59,011 81,647 72 Hind._ .. .. l2,820 68,580 81,_ M 

Uriyas .. .. .. 1,0'16 31,826 32,002 97 

Telugus and Uriyas, who show the highest percentage from out· 
side Burma, contain a larger proportion of industrial workers than the 
others. In the case of the fifth race, the Chittagonians, a large number 
were born and have settled in BIll'Dln, but they are not mainly engaged in 
organised industry. The extent to which Indian labour is migratory 
is equally "",ell illlllltrated by the fact that, although in the decade 1911·21 
the Indian immigrants numbered well over two million, the increase in the 
lrulian popuJationinBurma was only 142,000, i.e., from 745,000 to 887,000. 
From 19"22 to 1929 on an average nearly 320,000 Indian immigrants 
por year entered Rangoon, the port of entry for four-fifths of the", immi
grants, including nearly all the industrial workers. The annual average 
of the number of Indian emigrants leaving that port in th" same psriod 
was about 260,000. Among the immigrants there were more than 12 men 
for every woman. We believe that, if separate figures were available for 
the industrial workers, they would show an even greater sex disparity. 

• Recruiting 01 Immilll'llllis. 

Of the Indian immigrants to Rangoon about one-third come 
from Calcutta and one-third from the Coromandel ports, the Hindus
tanis coming from the former and the Telugus from the latter; 
Uriyas are said to come from both. The remaining important olasses of 
immigrants are the Tamils from Madras and the Chittagonians from 
Chittagong. The immigration is entirely uncontrolled, but it is not 
entirely unassisted. Employment in the rice mille is secured on a system' 
with which we deal in more deta.illater, and which involves the grant of 
practically all responsihility for labour to rnaistM or contractors. We 
quote the following from Mr J. J. Bennison's &.porl of /J1l EfliJUlry into 
1M Sta'tlllMd atld Oost of LWing of 1M W 0I".t$ng O,,"Sfl8 ita Rangotm:-

"Moot of the paddy oarrieru"'......ntodillIndi ... The ___ oItber them-. 
001_ go to India or _ their osent.. there about Ootober to nego<iato with pl<lOJlOOi. 
in _to. Theoe _to are _1I,y woIl·_ 10 the ..... Iftoillrioi and .... 
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often residents of the _me or a neighbouring village. ~vances are pa.id to them, 
about Rs. 25 being the usual amount, but as much as Its. 100 may be paid if the 
l't'Cf'Uit has a little property. With this advanoo the reoruit llU\y payoff any 8~ 
debt outstanding; he also le&vee .. oet'taln amount with his family to cover theu
maintamnce charges. for eotne weeks. Tbe recruits are then brought to ltangoon by 
the &IIb-ffUJi.8iriu or their agents, who bear all the expenses for tho journey. On 
arrival in the mill the recrn:ite are 1l8U&lly made to sign their na.mes or give their 
th'lmb impressions on a printed form of n.greemeut or 911 a pieoo of blank paper~ 
'l'he amount is afterwards entered by the tM~. Sometimes they are mAde- to 
sign promisaory notes for sums never" less than thetOtai amount spent on them. It 

A. regards the means by which the rest of the immigmnts are enabled 
to come, the evidence is far from clear.. At least one of the shipping 
compsnies maintsins recruiters in t.he Coromandel Districts" to recruit 
and assist deck passengers"; but this is essentially an> advertising 
CAmpaign, and not the equivalent of recrmtment. The great major
ity of immigrants receive no direct assistance from employers in 
Burma. Probably II large number are financed by relations already in 
Burma Or by borrowing in India. Many who have been in Burma are no 
doubt able to meet the cost of the return journey from SIIVings, and there 
are, especially outside Rangoon, a number of Indian workers who tske 
holidays to India at intervals. But there are no figures to show what 
proportiollc of the immigrant labour represents workers returning to 
BUl"Illa. 

Protector of Immigranis. 

The immigration and emigration between Inuia and Burma is 
entirely wlControlled. The Labour Ststistica Officer holds, among other 
appointments, that of Protector of Immigrants and Emigrant... The 
Government of India, with whom the appointment lies, defray a small 
port;ion of hi. totsl pay and also provide an ABsistant Protector, 
whQis an officer from India. The protection which either of these officers 
&fiords to immigrants is slight, and indeed they appesr to have little 
or no anthoritv in the matter. The Protector informed us that he 
had no ststutOry powers, except with regard to issuing certificates for 
skilled emigmnts*, and that he had no responsibility for an emigrant once 
he had left the jetty and no concern with recruitment in India. The 
appointment apparently &l'OI!8 ont of a temporary situation connected 
with the overcrowding of deck passengers; but, even if there was over
crowding, the Protector apparently could ouly report the matter to the 
Port Officer. The Aasistant Protector is present at the arrival of ships 
bringing emigrants, but we doubt if the majority of those arriving are 
aware of his existence. Apparently no one is responsible for the welfare 
or protection of immigr.ants after they have actually landed. Many 
immigro.nts no doubt need protection, and the Protector should be placed 
in a position to give them effective assistance. For this purpose we re
commend that the Protector should be an officer who, working in co
operation with the Government of Burma but holding no appointment 
under that Government, should be solely responsible to the Government of 
India. The appointment might be a whole-time one, in which case 
it would be unnecessary to retsin the post of Aasistant Protector. He 

• w. undentand that tIUa _ to the omigration of !killed workolo from Burma 
to f<nlga 001mtrieo. > >-



should be given statutory power to enter industrial establishmente where 
Indian labour is employed. U a suitable officer is selected, he should 
be able to _ore a large measure of co-operation from employ"", and 
assist them in dealing with the needs of the workers. A working know
ledge of some Indian 1angnages, and particularly Telugn, is an important 
qualification. We ma,y remark in passing thet the language difficulty is 
one of the factors responsible for the extent to which authority is dele
gated to intermediaries. What is said in another chapter regarding this 
difficulty is eapecially applicable in Blll1Il&. We recommend that the 
Proteetor of Tmmignnts should have access to the Member or Minister 
responsible lor labour, and that he should furnish the Government of 
India with an annual report on the conditions of labour during the year 
and '!11 his own work. He should have sufficient experience and 
9tsnding to ensure that his advice will deserve a.nd receive full 
consideration from authorities a.nd employers in Burma. After a little 
experience such an officer should be able to do much to further the 
welfare of Indian labour. Work done along this line, 80 far from 
proving a handicap to industry, should be beneficial. The seParation 
of Burma from India would increase rather than diminish the utility 
of an appointment of this kind. 

Str_ 01 Industrial Migration. 

It is not posBible to say what proportion of the migration"': 
. presents industrial labour. The deck paesengers include a large number 
who do not come to Burma for labour of a.ny kind, .a.nd there are many 
who are looking for agricultural employment. ~e cutting of the paddy 
crop, in lower Burma especislly, absorbe large gangs of Indian labourers; 
but 80me of these look for employment in mills after the harvesting is 
over, and many oth"", drift to Rangoon a.nd swell the mass of casual 
labouren there. Even on the question of the average stay of the Indian 
labourer in Burma there is little reliable information. It seems to be 
generally agreed that few of the immigrants return to India in the first 
twelve months; the returning emigrants who were engaged in industry 
are persons who had entered Burma two or more years previously. On 
arrival at Rangoon. the various Indian races tend to move to separate 
branches of work. The TeIugus, there known 88 ('M"i"llhiB, furnish most 
of the Indian labour in factories and mills and in the port and are. the 
most prominent seotion in the work of the city. Few of them are to be 
found in the upper ranks of labour. . The Chittagonians man the inland 
steamer traffic, the small craft and the _po:IM. and hold a number of the 
better and more permanent jobe in the mills. The Uriyas look for oem
struction work on railways and rcadB and are to be found in mbstantial 
numbers on the oilfieIds and at the lead mines; some are to be found in 
faetoriea and in the dooks, and they aoo find employment on the tramways. 
The Tamils and HindustaniR are less prominent in industry than the 
other races, bllt there are sections "f them in various branches of employ
ment. including some of the fOOtoriM. Other races represented are 
Bengalis, particularly in the railWay service. and Punjabis in other forma 
of transport and as mechanics. 



Employment tbrough IntermeDiaries. 
The indirect employment of unskilled labour is a feature of 

industry in Burma, and especially in Rangoon. The great bull< of 
the Indian labour i. not engaged and often i$ not paid by the principal 
employer; he employs.. >Mistry or a cont.Taotor and the labour 
is generally engaged by auh-maistries or sub-eont.T&otors. There are 
one or two st.Tiking exceptions, such as, for example, the Burmah OU 
Company. But broadly speaking, there is no part of India where 
responsibility for labour is delegated to the extent prevailing in 
Burma. The ext.Teme case is that of the leading factcry industry, 
rice milling. Here the head maislry who, on getting the contract, 
deposits a substantial sum of money, is responsible for the 
supply of unskilled labour. He may sub·let the contract, but whether 
he does or not, most of the labour owes its engagement to men who have 
no cont.Tactual relations with the employer. They hold the labour with 
the assistance of different types of monetary agreements, and the labourers 
are generally in debt to them. Mr. Bennison, in. the report to which we 
have referred, states that:-

U Practically aU the paddy camelS IlJld the bagging and stitching cooliee &l'8 in-
. debted fA) their 8ttb.maiBtriu .. .. The paddr C&l'riera reamited in India alw&ys arrive 

in thiB country indebted to the aub-maWriu and usually remain eo for the reBt of their 
Uvea. Whenever they want to return to India,. the .tUb-maiat1'g allows them only 
on condition that they oom~ hack when required." 

Direct Payment 01 Wages. 
As has been noted e\aewhere, the employment of labour through 

intermediaries tends generally to diminish the prospect of that labour 
securing reasonable conditions. This is espeeially 'Ilpplicable. to the 
immigrant labour employed in Burma. Labour conditions for Indian 
immigrants are lllilikely to, be satisfaotory until the employers assume a 
much greater measure of responMbility. The first and most obvious 
measure of responsibility i. in respect of the payment of wages. SO long 
as the worker is dependent for the reward of his labour on a subordinate 
agent of an employer, to whom he may be indebted and without whom he 
can neither obtain nor retain employment, there is little security 
against abuse. The first aim, therefore, should be the int.Toduction of a 
system of direct payment of wages. In many cases employers, byassum
ing responsibility for the payment of wages and by controlling rates, 
could secure higher earnings for labour without additional cost. We 
recommend that Government approaob the employers with a view to 
securing reform without legislation, and that, if this fails, the question 
of legislation for direct payment in bertain sections of indust.Ty be 
taken up. The difficulty here is likely to be one of enforcement, 
but even the compulsory maiIlWn&Il00 of wage registers and insisoonce on 
payment by an approved agent of the employer would be of considerahle 
value. It is relevant to observe that the protection of workers against 
unfair deductions from wages will be difficult to enforce in some Burmese 
indust.Ties unless some action ~ taken to 'secure more direct pay
I\l<'llt. 
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. tTnempl~t awl tTDder-employment. 

The difficulties of the immigrant labourers are gI't'atly increased 
by the scarcity of regular empl6yment. To a considerable extent this 
is due to the seasonal character of much of the industria.! work. Rice
milling is active from December to June and hae very little work to 
offer after August. Oulya BIIlall proportion of the labour is permanently 
retained. The demand for labour in the port is also substantially great
er between DecembeT and June than in the other six months. Dllring 
the monsoon, activity in a number of other branches of indnstrv eea.ses 
or i. diminished. Industrial labour can, to some extent, turn' to agri
culture in certain 8e&.""ns, bnt the periods of keen demand in the two 
cases apparently overlap. There is, indood, reason to believe t.hat the 
industrial worker is suffering in the present depression from incI't'ased 
competition from workers who were formerly able to Sllbsist tbroughout 
the year on agricultUl)l1 earnings ; but our evidence as to the inter· 
relations of agricultural. labour and industrial labour is IICaIlty. Some 
relief is afforded by movement to and from India. The inunigrant 
traffic is heaviest in November and December and the emigrant traffic 
in April, May and June, SO that the supply is highest at the beginning of 
the year, when the demand is higher and least in the monsoon, when 
demand is lower. But the adjustment which these movements make is 

. inadequate to counterbalance the effect of the seasonal demand, coupled 
with the movement into Rangoon of labour from other parts of Burma. 
Rangoon is a pool for the unemployed Indian labour of Burma. The 
Rangoon factory worker, who finds himself out of a job in the slack 
season, has thus to compete with Indians from eIaewhere for such casual 
employment lls is 'vailable. In Rangoon in 1928 there were said to be 
'1',000 Telugu rickshaw pullers, and 8,000 handeart pullers, who were 
mainly Telugus. A number of these appear to be persons who obtain 
employment in other lines when work is brisk and get what they can by 
pulling when no other work is available. Mr Bennison writes " In the 
majority of the occupations open to the inunigrant a regular income 
is not &8Sl1l'ed and there is. therefore, very keen competition for jobs in 
establishments in which wages are paid regularly. Maistries in these 
establishments often have to pay heavy premiums for securing their 
positions, and they, in turn, extort premiums and monthly contribu
tions from the coolies under them n. We believe that the maiat'71 system 
tends to encourage more men to stay in Rangoon when work is not 
available than would otherwise remain there. 

Assisted Immigration lor Rice lIIills. 

Reference has been made to the faet that recruiting for rice mil~ 
is conducted in India. There is also said to be BODle recruitment in India 
for earthwork, but it is olear,that the bulk of the assisted inunigrants re
presents contraot labour for the rice milling industry. We received from 
a witness with experience "f Indian labour in Rangoon a proposal for a 
neW system of recruitment for this labour. This started with the obser
vation tbat an the requirements of rice mills could be met br local 



recruitment. It involved the institution of a roorniting bureau to be 
managed by the three 1arge firms which oontrol the bulk of the rice mill 
labour in Rangoon. The basis of the propoe&l was that the miller should 
deal directly with the gang _istry and should engage him through the 
bureau. It was >ruggested that the paymen~ of advances was unneces
sary. In responae to our invitation, the three firms in question furnished 
us with their vieW!! on this scheme. Briefly, they oontest the view that 
the labour required by the rioe mills oould be met by local recruitment 
and stated that it did not appear possible to obtain sufficieut labour 
without giving advanoes. Their general conclusion may be smnmed up 
in the words U On the whole, the system works well and it is diffieu1t to 
see how it can be improved". They regard the idea of a labour bureau 
started by the firms as quite impracticable. Such evidence as we were 
able to seelU9 does not warrant any definite conclusions regarding the 
most suitable method of reeruitroent, but we are quite clear that, 
however well the present system may appear to work from the point 
of view of the employer, it is unsatisfaetory from the point of view of 
labour. H the propoeaIs made elsewhere become operative and ad
vances for reeruiting purposes are made irrecoverable, one objection 
to the system will be substantially minimi8lld, but others will remain. 
The labour is specially brought over for a season, which may be 
less than six montha and is seldom more .than eight. Even during this 
season, employment may not be oontinuous. But there is no assurance 
that other work will be available, nor is any allowance reguJarly paid 
when work cannot be provided, nor is repatriation guaranteed. The 
result is that, after the season is over, labour may be sent to swell the 
numbers competing for other employment. We consider it unreasonable 
that labour should be assisted to emigrate by any industry in such cir
Cllm"tannes. If, therefore, this or any other industry finds it necessary 
to .recruit.in India, it, must be prepared to repatriate the recruited worker 
as soon as it ceases to pay him his normal wages and so to secure that 
the workers it brings are not left iu a foreign country without the means 
of subsistence after a short period. We return later to the question of 
the coutrol over emigration, with which this is bound up. 

. . 
Competi.tion from Burmans. 

In addition to the difficulties arising from indirect employment 
and fluctuations in demand. a third factor is assuming increasiug signi
ficance. This is the tendency fo, the Burmans to claim work which has 
hitherto been carried on by Indians. The Burman has little liking for 
monotonous unskilled work, and, uutil recently, he has had more attract
iv(> alternatives. For many years after the annexation of Upper Burma, 
there was little difficulty in securing fresh land for cultivation at a low 
CORt, and the land offen-d a more pleasant and prosperous life thau em
ployment in the towns. The large expansion of agrieu1ture led to an 
expansion of industry, and both were made possible by an increasiug 
supply of Indian labour. The Burman was able to maintain a much 
hi!-(her standard of living than is general in any Indian province, while the 
\1a rdar and more monotonous work was left to Indians, who, if they did not 
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attain the same standard, got much better pay than they could find in 
India. Increasing economic pressure, which, at the present time, is 
accentuated in Burma as elllewhere, is making itself felt, and the Burman 
is anxioUB to compete in fields hitheJ:to left to the Indian. This is, in pari;, 
the explanation of the tragic evente in Rangoon in JIIay 1930. On 6th 
May the Telugu dock labourers struck for an increased wage. Six years 
previously on the occurrence of a strike, the employers had 1'08orted to 
Burmese labour, which made no effort to retain the employment when 
the strike came to .... end. This time after the strike had been in 
progress for aoDle dsys, the employers offered an increase of the daily 
rate, which W88 acoepted by the men on strike. When the Indian dock 
labourers returned to work, a collision occurred between them and 
the Burmans brought in to fill their places. For aoDle days there was. 
grave riotiag, in which, according to the estimate of the committee 
subsequently appointed by Government, about 120 persons were killed. 
The great majority of these were Indians, and the Indian labourers 
wer!! in a state of panic, numbers returning to India at the first 
opportunity. It soon became apparent that there W88 a demand, strong
ly supported by public opinion, for the employment of Burmans on the 
docks. 

BetUement of the Dispute. 
AJJ a result of these events, and although the original parties to 

the dispute had reached a common baais, Government W88 forced to 
intervene, and a settlement W88 reached with the stevedore firms and the 
shipping oompanies by which: Burmese and Telugn labour W88 to be 
employed on a 5O-liO bBBis. This settlement followed conversations 
between the Governor and a number of Burmese and Indian represen
tatives. The details were worked out by a Conciliation Board appointed 
under the Trade Disputes Act ; but the resolution appoiRting them stated 
that a settlement" had in principle already been arrived at " and indicated 
that this settlement involved the allocation of a proportion of ships to 
labourers of eACh race. The instructions to the Board were that they 
were" to promote a settlement on the above lines aud to work out the 
details of.the settlement." We confess, in :passing, to some doubt if the 
appointment of a Board of Conciliation in a manner which does not 
leave entirely to their judgment the line mOllt likely to lead to a settle
ment is in accord with the spirit of the Trade Disputes Act ; but at the 
time it would have been difficult, and probably perilous, to pursue any 
other line. Since then the principles of the settlement have been car
ried out. There is no question that Burmese labour generally baa not 
attained the .. fficiency of Indian labour in the loading and uuloading 
of ship!' ; but oompet.enoe in sueh work cannot be gained immediately. 
and tho"" whom we l'>I:amined were guarded in their est.imate of what 
the iutllre held. Apart from the question of efficiency, there would 
seem to be some uuCt'.rtainty 88 to whether, if the economio position became 
easier, there would be adequate Burmeoe labour available for work of 
this kind. Burmese opinion genpnilly is naturally in favour of the em
ployment of Burmans not merely in this branch of work but wherever 
pussible. So far 88 Indian labour is oOflOerned, it is clear thet before tile 
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strike there was more labour a.vailab1e at the docks tha.n would suffice 
for the work, and, a.lthough the da.ily ... a.ge was increased, the result of the 
settlement ..... to leave this labour worse off tha.n before. 

Decasna.1isation. 

The question of dock labour in the major ports, including 
Rangoon, is discussed elsewhere; wha.t needs'emphasis here is the urgent 
"need of .. policy of decasualisation. There is no port in India where 
the wa.ge rates would seem to be so high; but these bear little 
relation to avera.ge earnings. The employer is apparently paying nearly 
Ea. 50 for each 28 days of work, but it is doubtful if the avera.ge Indian 
dock worker is earning half this sum. We believe that there is a great 
opportunity for improving the standard of earnings, without any 
addition to labour costs. Indeed, many workers would be benefited if 
they received reguIar work at " lower daily rate than that now current 
for casual labour. We have not overlooked the fact that, owing to the 
variations in trade, there must be substantially leas work at some seasons 
than at others; but the numbers now seeking employment and obtaining 
it intermittently exoeed the numbers necessary at the busiest times. 
The registration of definite gang. and their employment on some regular 
system would seem to be the first step in a very necessary reform. 

Hea.lth Conditions. 

. We n<>w turn to the problems associated with the health of the 
immigrant. In spite of the large volume of emigration, there appears 
to be no medical inspection, either on leaving India or on arriving 
in Burma. In our opinion there should be a medical inspection 
of emigrant labour in India, so that the weaklings and the unfit, 
beggars and lepers may be prevented from embarking. Vaccination 
a.gainst small·pox·and inoculation a.gainBt cholera would reduce the 
danger of introducing these diseasea from India. Recently the Port 
Hea.1th staff has taken steps to vaccinate on arrival such immigranta 
as it deems to be unprotected, but the system in force is unlikely to ha.ve 
much effect in protecting the community from small-pox brought from 
outBide. No other form of health control is in force, and the poor 
physique and low standard of health of. the avera.ge immigrant are 
such as readily to lay him open to attack from disease. especially under 
the conditions facing him on arrival.. That health conditions are 
unsatisfactory is evidenced by the mortality figures for Rangoon. In 
1929 the death rate was 32 per 1,000, while the figure for infantile mor
tality was 321 per 1,000 births. The corresponding figures for the pre
Vious five years avera.ged .34 and 340 respectively. In a town in which 
more than ha.lf the total population consists of males between the a.gl'S 
of 15 and 50 years, the age distribution is particularly favourable to a low 

• death rate, and, as no correction factor in this connection has been 
applied to the published figures, the death rate must be regarded as 
high. The death rate for 1929 among Hindu males in Rangoon is given 
as 25-9 per 1,000, a very high figure when it is remembered that probahly 
over four-fifthe of this population is between the agea of 15 and 50 years.. 

2. 
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As Rangoon acts as a labour pool for the .. hole provin"" 
there is a large Hoating population in addition to the resident 
labour foroe. The number of Indians permanently employed ill 
very small compared with the total numbers. Housing is provided 
by employers for a substantial proportion of the former, generally 
in the form of barracks. Some of these are of a fair standard, 
but much of the accommodation is capable of conaiderable improve
ment. The barracks are subject to inspection by the Corporation, 
but that authority rarely insists on enforcement of its own regula
tions. In many cases the buildings are two-storeyed and arranged back 
to back, whilst sanitation is defective. In spite of these defects, they 
are superior to anything else available for labour in Rangoon, but they 
are very diiierent from the type of housing to which the worker is accus
tomed. The Corporation has provided h_ for about 20% of its 
employees and proposes to extend its building programme until it has 
accommodated 60"10 of its staff, whilst the Rangoon Port Commissioners 
have also built quarters for a proportion of their permanent employee!!. 
Generally speaking, temporary employees and casual labourers find 
shelter in buildings registered as lodging-houses by the Municipality_ 
Most of these places are situated in the heart of the city, where land is 
expensive and rents are high, and in 1928 there were 1,659 such houses 
licensed for 75,777 persons. There is a large population for whom no 
proper hon&ing is available, and these overcrowd the' lodging-houses 
beyond the licensed limits. A lodging-house usually consists of a single 
room without windows or ventilation openings and with no sanitary 
arrangements. The room is leased on payment of a lump sum to a gang 
maist'?/, who crowds in as many labourers as he can. Each tenant pays 
from Rs. 2 to Rs. 4 rent per month. The committee which reported on 
the Public Health of Rangoon in 1926 describes a roOm in which were 
counted 50 persons, although the number allowed by municipal regula
tion was only nine. "Every inch of Hoor space is occupied by a sleep
ing human being and others are to be found on shelves and bunks along 
the waIIs ". In a number of houses the occupants include some women, 
and so-eaIIed married quarters consist of a small portion of the room 
screened off with gunny bags. Interior partitions of diiierent kinds have 
the effect of reducing light and ventilation still further. The same room 
may also be occupied by two sets of tenants, one at night and 
the other, whose work takes them out at night, during the day_ The 
standard of accommodation in the Corporation bye-laws is by no means 
exacting, being 36 square feet per person. This is reduced to 24 aquano 
feet where ventilation is ample and an open space exists round the build
ing. Under these regulations the average room, about 12l' X 50' in 
size, provides for fourteen persons, but if it were occupied half the time. 
by one gang and half by another, there would be no grounds for prosecu
tion, although 28 persons were in occupation. In the hot weather condi
tions may not be so detrimental to health as these ligures would seem to 
imply, because most of the tenants use the room merely as a place for 
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storing possessions and sleep outside on the streets or pavements. In 
the monsoon and cold weather months, however, overcrowding must he 
intense. Accommodation being so restricted, in the dry season it is not 
1musual for larger numbers of rickshaw pullers to spend the nights in or 
under their rickshaws. 

Non-enforcement of Bye-LaWII. 

Municipal hye-Iaws in regard to these lodging-houses are gene
rally disregarded. During the past two or three years, municipal 
inspectors have attempted to secure some improvement by prosecuting 
the worst offenders, but no vigorous campaign has been instituted . 

. Tworeasonsare given for this defective control. One is that the ma.gis
tr&tes treat delinquents too leniently, the ordinary sentence for breach of 
the regulations being only a sm&ll fine. The second is that, if the rules 
were enforced and each lodging-house only housed the regulationnumher of 
persons, crowds of labourers would have no 'lhelter of any kind. The 
suggestion was made to us thet, in order to force a crisis, strict enforce
ment of the regulations should he applied to the worst areas, the most 
propitious moment for inception of the campaign being at the end of the 
monsoon. The argument was that this plan would not add to human dis
tress, that many of the excess numbers would thereby he forced toreturn 
to their villages in India, and that the authorities would he compelled to 
adopt more active steps to amend the present state of &fla.irs. There can 
he no doubt that a large amo1ll\t of addition&! accommodation is urgently 
required if the numbers of immigrant labourers are maintained at their 
present level, but it is not certain that the present w.issezJaire attituds 
does not impose greater hardships than would result ultimately from • 
much more strict enforcement of the existing municipal regulations. 

Inadequacy of water Suppif, 

. Other important features intimately connected with these condi
tions ~dd to the evils of the situation. The present water supply has long 
heen ·madequate to meet the needs of the total population, and the Public 
Health Committee, in its report, sums up the situation by stating that there 
can be no marked improvement in general conditions until an adequate 
supply is available. The Corporation has. definitely announced that it 
cannot supply water to any areas not already served, and this decision 
has prevented the development of housing ..,hemes on land to which water 
has not been laid.. The problem cannot be solved by the sinking of wells. 
The Government, recognising the difficulties of the situation, decided in 
1926 to bear the entire COllt of investigation of additional sources from the 
dual point of view of water and electric power supply, but none of the 
proposed schemes has yet been undertaken, m&inly because of the large 
expenditure involved. As a result of the shortage of water, large sec
tions of the city are without sew~, and because of the increased diffi
culties of ensuring efficient sanitation, the death rate of these sections is 
generally higher than that of other sections more fortunately situated. 
This defect is SO pronounced that it has been proposed to supply river 
water for flushin& the drains and for cleansing the paved drainage spaoes. 

Jill 



One further result has been to prohibit the use of areas which in other 
cirC11l!llltances could be made reasonably .... nitary and be utilised to re
lieve existing congestion. The disposal of the Development Trust lande 
is "handicapped because further effortl! to open up communications and 
make land available would greatly restrict the Trust.'s activities by the 
sinking of capital in land and hOIl8e8 to which no water could be brought~ 
The position is that no material extension of the areas to be used for deve
lopment schemes can be unnertaken until a greatly increased water supply 
is provided. Even in tbe areas provided with water,'there are constant 
compll'ints of shortl!ge of supplies, mainly because of the tremendous 
wastage which is permitted. 

lIIanieipal Adminjstration. 

Rangoon has advantages pOssessed by few industrial towns in 
India. The main streets, even in the area where the industrial workers 
live, are broad and spaci1>us, and the hack streets leading to the lod,,<>ing
houses are not narrow, measured by ordinary Indian standarde. In 
addition, 1\ substantial area ;s sewered. Thus the two main difficulties 
which confront local authorities elsewhere are absent. But, in spite of 
this, sanitation is seriously dpJective. The corporation staff has appa
rently been unable to maintain an effective system for the regular removal 
and disposal of refuse. Insuffioiency of dnatbins tende to encourage 
the com.mon practice of throwing litt,er and rubbish from upper windoW8 
on to the paved back spaces below and to intensify the lack of sanita
tion. Even in the sewered areas, sewage stagnates as a result of 
blockage of drains and traps with refuse, and the areas at the 
baclrs of the lodging-houses seem to be selnom clean. The con
ditions which prevail indicate the need for !'lore stringent municipal 
administration. The enforcement of bye-laws in regard to food 
supplies, markets and sanitation, and efforts directed toward:! preven
tion of waste of water would go a considerable way to effect im
provement. The revision of building. rules and the adoption of 
model bye-laws, providing inter alia for masonry plinths and two or three 
storeyed buildings would also assist. We have dealt elsewhere with the 
weakness resulting from the lack of control by Government over the 
health administration of municipalities, and in no place is control more 
necessary than in Rangoon as its health problems are the concern of the 
whole province. In additiou, the Government Public Health Depart
ment apparently haS no control over the port health administration, 
and some alteration of the position here is also desirable. The committee 
appointed by the Government of Burma to report on the re-organisation 
. of the Public Health Department made specific recommendations on 
this point, 

The DevelOJ)Illent Trust. 

. The Rangoon Development Trust, which has been in existence 
for ten years, haB done valuable work in constructing roade, in providing 
drainage and in opening up new areas for development, although its activi
ties outside the areas supplied with water have been greatly restricted 
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because of the Corporation's inability to extend .the supply. But although. 
sections of the existing Act contain provisions for the working out of town
planning schemes, it has not been found possible to put these into opera
tion. As regards the housing problem, the Trust has 80 far done no
thing directly, and it has given nn f&cilities for the acquisition of 
land for workers' houses. Within recent mop.tha & draft bill entitled 
the Rangoon Immigrant Labour Housing Bill 11.88 been prepared for 
the provision of housing &CCOIIlIIlodation. Under this bill, the Deve
lopment Trust is authorised to maintain and ailminiAter a fund for 
these purpoaea. The main source of income would be derived from 
& tax to be levied on every male pasaenger leaving Rangoon by sea
going vessels for a destination outside BUI'lll&. Such a tax, which 
would be additional to the B.s.' 2 tax a1reai!y in existence, is estimated 
to produce B.s. 4 l&kha per annum. The objects on which this fund is 
to be expended inelude r&fayment of loans, the purchase and preparation 
of sites. the constructIOn and maintenance of rest-houses, barracks 
and other forms of accommodation suitable for housing labourers and 
the payment of subsidies to private persons for the construction of such 
buildings. It is proposed that the Truatahould build workmen's dwellings 
and then sell them to private owners atthe market price. The proceeds 
of tha tax would cover the loss ineurred by the Trust. The proposals 
embodied in the bill met with some criticism on the ground that the whole 
burden of providing the necesaary taxation W88 to be ple.ced on persons 
leaving Burma. We deal later with the question of responsibility for hous
ing. but We would observe here that various interests are responsible for, 
and stand to gain from, the· provision of satisfactory housing for inuni
grant labour. The Chairman of the Trust stated that they hoped to 
build sufficient acccmmodation under this arrangement to house 33,000 
persons in the next t<m years and, by that time, to enable the municipal 
public health authorities to use their powers in dealing with overcrowd
ing without producing cases of unquestioned hardship. To begin with, 
at least, the Trust's activitieS are to be confined to the seweradarea 
of the city where the labourers are now living. One of the fust 
steps to be taken should be the provision of rest-house accommodation, 
and we would emphasise the need for urgent action in this COBllection. 
The Protector of Immigrants might with advantage be given some 
responsibility for its supervision. We also consider that the desirability 
of providing married quarters should not be overlooked .. 

Under-deve1opment of Available Sites. 
.. A considerable amount of land, even in the heart of the city, 

is not being used to. the best advantage. Numbers of plots suitable for 
housing purposes lie vacant, and some '<U'e held up either by private 
owners for a rise in price or by some public authority f"" future 
needs. Many other sites are "under-developed" in that the type 01 
building is inadequate or unsuited to the present needs of the looaIity. 
Large and valuable sites are alao occupied by such build!ngs as the 
jail and the old asylum, both of which institutions could be advalltage
ously removed outside the city to cheal!.&' and more open Bites. The 



scarcity of land for building purposes and the high cost of the limite< 
ant01lllt at present available in the centre of the city are d.i.ffi.cultie. 
which could be considerably modified and reduced if these under-deve 
loped areas were properly ntilised. On the other hand, the develop· 
ment of new suburbs &Ild the provision of cheap transport faeilitie. 
must depend on the possibility of extending water &Ild sewerage t< 
outlying areas. 

l'revi.oua Investigati-. 

When we come to consider recommendations, we find that the 
ground has already been covered by various committees and other bodies 
which, at different times within recent years, have investigated the pro
blems associated with immigration in far greater detail than has been 
possible for us. Moreover, these bodies were composed of pelBOllS having 
intimate local knowledge. The 1926 Report on the Public Health of 
R&ngOOU contains numbers of recommendations which stiIllargely await 
translation into action. The Report of the Committee appointed to 
enquire into the effects of the removal of rent control in Rangoon con
tains additional information and statistics whicb are of valne in finding 
a IIOlution of the housing problem, and the minor recommendations made 
in paragraph 15 of that report give more than an indication of the lines 
on which progress might be made. Another eommittee has reported _ 
the re-organisation of the Burma Public Health Department, and certaia 
recommendations made by it have an important bearing on the healtll 
administratillD of the city and port. . The Government has made .. 
number of investigations into the possibility of obtaining additional water 
mpplies for the city. The questions we have been considering haTe 
1ftus been largely explored, and the need ie now for action. 

RellPOilsibilit¥ for Conditions in Rangoon. 

One of the obstacles in the way of action appears to be uncer
tainty as to where the responsibility lies. The Municipal Commissioner 
of the Rangoon Corporation took the view that, when employers did not 
aupply housing to their work-people, it should be the duty of the provia
eial Government t.o do so. The Secretaries to the Government of Burma 
who gave evidence rejected this view, but they were not in entire agree
ment as to the extent of the Government's responsibility for homing. 
At the same time, Government has drafted the bill, to which referenoe has 
been made. to enable the Development Trust to undertake the construe- , 
tion of honsing accommodation for immigrants_ The proposals under
lying this bill were referred to varions bodies for their views at the end of 
1929. The Corporation has made no representation to Government with 
_pect to housing, nor has it attempted to deal with the general scarcity 
of housing. So far as we are aware, it has not con..idered the idea of 
raising loans with t.he sanction of Government for the purpose. It holda 
file view tltat the question should be taken up by Government and, if 
necessary, it would be prepared to contribute a S11m towards the expendi
tare on any wheme that might be deTieed. 
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A Joint Conference. 

So far as general health measures are concerned, the investi· 
gatiOIll! already made show with sufiicient clarity what is required, and 
G<>vernment should now take the necessary steps. In respect of housing, 
there should be a frank recogoition of joint responsibility. The munici
pality, to whom the care of the health of ' the people of Rangoon has 
been directly entrusted, are primarily, but not solely, responsible. The 
health and housing of Rangoon are the concern of Burma as a whole. 
The difficulties of the city arise partly from the fact that it has to shelter 
imrnigt'lnt and emigrant labour, which finds employment in other parte 
of tile province At certain seasons. G<>vernment cannot leave the muni
cipality to face the difficulties unaided. Employers also have a measure 
of responsibility, and when they import labour, this responsibility 
becomes greater. We recommend that the line of action, and the share 
to be taken by' the parties concerned, be now determined at a con
ference. This should be convened by G<>vernment and should inelude 
representatives of G<>vernment, of the municipality, of employers, of 
the Development Trust and of tile port authorities, with some who are 
able to voiee the needs of labour. We do not auppose that the solution 
of the housing problem of Rangoon will be &impIe, but the need of 
action is imperative, and with vigour and co-operation the difficulties 
O8a be overcome. . 

Attraction to Immigrant. 

We haye been dwelling mainly on the hardships which many 
immigrant labo1ll'el'8 have to endure in Rangoon. . But it is obvious that 
large-scale emigration could not continue if these represented the who!. 
of the picture. The emigrant goes to Burma because he wishes to better 
bis condition and because he knows that others have bettered their con
di1lion by so doing. The main attraction which Burma offers is that of a 
comparatively high wage. We have indicated in an earlier chapter that 
the general level of industrial, wages is higher than in any In~an pro
vince ; the bulk of the labour IS drawn from areas where the standard of 
liTing is particularly low, even for India. For example, the prevailing 
rates of .... ges for unskilled labour in most Madras diat:ricts would appeal' 
to be generally between 7 aanas and 4, ann"" a day ; and lower rates than 
4 annas are not infrequent in the Telugu districts. Mr. Bennison, in his 
report on the standsrd of living (1928), estimated the average monthly 
income of single Tamils, Telugus and Uriyas at Ra. 24-4-9, of single 
Hindustanis at Rs. 26 and of Chittagonians at Rs. 29-5-3. He gave the 
avernge remittances to dependents for these groups at Rs. 7-7-8, Rs. 8-10-0 
and Rs. 9-0-3. The figures on which theBe are based were usually derived 
hom estimates supplied by the workers, and we are not clear as to how the 
figures for income were calculated and, in particular, .. s to the exteut to 
which allowance was made for unemployment or the casual character of 
employment. But. there can be no doubt that work in Rangoon and else
where in Burma is paid for at rates which are far in excess of anything the 
a"eragG immigrant conld obtain in the area from which D.e com.... Til.. 
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work supplied in Burma supports a great number of Indians who would 
have difficulty in getting a bare BUStenance in India and affords substan
ti&l relief to their families at home. If Bmm& has benefited greatly from 
Indian labour, India has also been substantially helped by the provision 
of an outlet for sections of her population that are hard pressed and by the 
surplus of their earnings. 

Immigralioo Policy. 

All the questions under consideration are bound up with and 
lead back to the question of the policy to be pursued in future in respeet 
of Indian immigration to Bmm&. On this question we are unable to 
reach any definite conclllllions, for two reasons. In the first p!&ce, the 
question of the immigration of industrial workers cannot be considered 
apart from that of agricultural workers and other classes of immigrants. 
In the second place, the question must depend on the constitotional reI .... 
tions between India and Burma, and these appear likely to undergo a radi
cal change. We should add that, apart from these difficulties, the ab
sence from Our deliberations of any Burman, and the deficiencies in the 
evidence, would have handicapped us in attempting to solve so delicate and 
difficult a question. We must limit ourselves to putting forward certain 
broad considerations which will require attention in this connection. We 
have noted the emergence of a desire that Burmans should take a 1arger 
share in the supply of industrial labour. This desire is based partly on" 
naturel apprehension regarding the effect on the standard of living of the 
continued employment of India.n unskilled labour. It is reinforced by the 
present economic condition..s, which are compelling Burmans to find 
employment in fields which in better times they would not enter, 
and it has the hacking of Burmese national sentiment. If Burma 
is separated from India, control over immigration must ultimately 
rest with Burma herself. At the same time, it is by no means 
inconceivable that, in such circumstances, there may be a demand 
in India for some restriction on emigration. There is the possibi
lity, therefore, of a demand on both sides for the regulation of 
Indian emigration. So far a. assisted emigration is concerned, we see 
no objection to suitahle restrictions. There is a strong ease for contrul 
over this kind of emigration with a view to ensuring that men are not 
assisted to emigrate without a guarantee of maintenanoe for a period 
of reasonable length or of repatriation. If such control led to a reduc
tion in assisted emigration there would be little reason for regret; 
for the existing amount of work for Indians in Burma could be discharged 
by a smaller labour foroe, with benefit to all conoerned. But it would 
be uniortnnate, from the point of view both of India and of Burma, 
if artificial obstacles were placed in the way of the unassisted emigration 
of the able-bodied or their dependents. The need of Indian labour in 
Burma, which has been great in the past, may be reduoed, but is 
not likely to.disappear in any future that we are considering. Reference 
has already been made to the benefit whioh India reoeives in return, 
and this benefit could be enhanoed by suitable measures in Burma. 
We agree with the Burma sub-Committee of the Indian Round Table 



Conference " that adequate attention should be paid to the question of 
immigration of Indian labour and that provision should be made for the 
regulation of the conditions of both the work and life of the immi
grant.<! ". They added to this: "The sub-Committee also especially 
mess the importance of there being no discrimination as regards Indians 
entering Burma n. and we believe that it would be unwise at present to 
impose restrictions which are not designed to benefit labour itaelf. , 
We recommend that, as soon as a decision has been taken regarding the 
constitutional position of Burma, the question be examined by the 
Governments of Burma and India in consultation with aU the interests 
concerned.' 

Statisties. 
In the meantime, further statistical information regarding 

immigrant labour is urgently 1equlred. The main need here is to secure 
reasonably accurate ligures bearing on the extent of employment 
available at different seasons and the movementa of immigrant labour 
in seareh of work. This cannot be obtained by enquiries limitad to 
Rangoon, or even to industry. . It will be necessary to examin" the 
position in respect of the demand for agricultural labour; and we do not 
suggest that the material can. be obtained without skill and patience. 
But, until it is possible to say how many immigtants Burma requires 
and can maintaili on a 1easonable standard throughout the year, and 
not merely during months or days of employment, the basis for a sound 
immigration policy is lacking. 

Weakness of Labour. 
Whatever steps are taken to regulate immigration, it is essential 

that satisfactory ronditions of life and work should be maintained for the 
immigrant population.' We are satisfied that, except where regular em
ployment is available, the present conditions are unsatisfactory in several 
respects. Indian labour suffers from all the disadvantages of being in a. 
foreign country and serving there for a short term; it is unskilled and 
leaderless and is divided into races that are not likely to combine among 
themselves, and still less likely to combine with Burmese labour. There 
is no Indian province where industrial workers are less organised than in 
Burma, and there appears little prospect, in the near fllture. of the effec-' 
tive and permanent organisation of the mass of Indian.labour. The 
workers are aware that their only alternative to accepting such conditions 
as are offered ia a return to penurious circumstances in India, and even 
that return ia not always possible. The employers are in a position to 
ensure that their claims ,and difficulties receive adequate consideration; 
the workers, whose need of consideration i. greater, are not vocal. In 
many cases, owing to the prevalence of the maistry system, they are no1> 
able even to press their needs on t,he firma under which they are employed. 
The continuance of the present conditions in Rangoon involves not 
merely hardship for many immigrants but peril to the healthy develop
ment of Burma. The maintenance of a large mass of labour which is in
adequately protected, is 'bound to lower the general standard of life and 
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health; and the interest of Burma, no less than that of the immigrants, 
demands that their weHa.re should be a constant care. In Rangoon .. e 
were struck by the contrast presented between the thought and foresight 
devoted to technical and commercial aspects of industry and the com
parative neglect of the labour aspect. At the present stage of her develop
ment, Burma has a great opportnnity of pronting in labour matters from 
experience elsewhere. The need of a labour policy is evident, and we 
would urge on the Government of Burma, on employers, and on all con
cemed the acceptance of a much greater measure of responsibility for the 
strangers within the gate •. 



CHAPTER XXIV.-STATISTICS AND ADMINISTRATION. 

In this cha.pter we dea.l mainly with the relations of the a.dminis· 
tra.tion to labour, reserving questions tha.t r&iss constitutional issues for 
the following chapter. We devote the fust part of the cha.pter to the 
"luestion of the collection of intelligence, and particularly sta.tistical in
formation, regarding la.bour. In the second pait we deal with the general 
administration of la.bour subjects by the various Governments concerned, 
and indicate how some of the recommenda.tions we have alrea.dy made in 
connection with the administration of special subjects can be co-ordinat
ed. 

L STATISTICS AND INTELLIGENCE. 

FactorJ Statistics. 
The existing sta.tistical information rela.ting to la.bour can be 

briefly reviewed. So far as factories are cOncerned, there is published 
in each province an annual report on the working of the Factories Act. 
These reports, in addition to reviewing the administration of the Act for 
the preceding year, conta.in a little information regarding wages and other 
matters affecting the welfare of the workers. TheY!>fe accompa.nied 
by fairly full statistics giving details of the number of factories, th<I. work, . 
ing population, their houra of employment, accidents, inspections. prose
cutions under the Act and other matters. The information conta.ined in 
th. nrious provincial reports is summarised in "Statistics of Factories .. , 
... annual publication issued by the Government of India.. To this is 
"P~ended a short note on the working of the Factories Act during the 
year which calls attention to the more importa.ot features of the year's 
administration. The form of the returns is presoribed by the Central 
GoTernment under the Factories Act, and their submission is obliga.
tory on factory owne!!!. These returns do not make any distinction 
Wween perennial and seasonal factories. As conditions are very 
Gifferent in these two cla.sses and their combination in one set of 
fltatistics gives a misleading impression of factory activity and the re
~dation of factory work, we recommend that a.ll the statistical tables at 
present. prepared be compiled and published separately in respect of 
perennial and seasonal factories. So far as we are in a position to judge, 
the factory statistics are reasonably accurate, but more attention should 
be devoted in some provinces to checking the figures supplied by factory 
owners in respect of the average n'umber of workers employed. We 
IOOOmmend that Government should examine the possibility of obtaining 
from the factory owner the total number of persons employed in his 
factory for not 188& than one month in a year. We are aware of the 
difficulties but we believe that in the perennial factories particularly the 
ma.intenance of some record of this type would be of advantage to 
_ployers in obtaining the facts reia.ting to turnover. We further 
reaommend that the Factories Act be amended so as to make it possible 
to oall for returns in respect of wages following the analogy of the Mines 
.!cot. These statistic. are not usually published until the aecond year 
following the year to which they relate, and other statistics are frequently 



published after a delay which diminishes their utility. We recognise the 
difficulty where provincial statistics have to be co-ordinated a.nd recom
mend that an enmination be made of the e&UlleII of dealy with a view 
to devising a method which will ensure more prompt publication . 

.lIrines Statistics. 

In respect of mfues a full annual repcrt ill prepared by tbe Chief 
Inspector of Mines and published by the Government of India. The 
repcrt and the statistics which accompany it dee! both with production 
and with labour and the particul&r feature of both parts of the public&
tion is the attention given to accidents and their e&uses. The statis
tical information, which in respect of labour givee particulars similar to 
those supplied by the Uietories returns,· is compiled from returns statu
torily required under the Coal Mines Regulations and the MetalliferoUll 
Mines Regulations issued in,1926. Under the Mining Regulations parti
culars have also to be furnished regarding earnings and the Chief 
Inspector of Mines publishes statistics based on these returns. As in 
the case of factories, it is desirable that figures if possible ehould be 
obtained annually which would give some indication of the total number 
of persons employed in the coal min!l8. Such figures would be particularly 
usefur where there is a great diJIerenee between this number and the 
average number employed. We recommend that file question of secur
ing such figures be examined. As we have already indicated, the 
present statistics, particularly in respect of coal mines, give 110 indication 
of the total number of persons employed wholly or part-time. 

Plantation Statistillll. 

In respect of plantations, the issue of periodical official inform
ation is virtually confined to ABeam. Published returns are prepared 
annually by the Commissioners of the two divisions of ABeam; these 
give a review of conditions relating to immigrant labour during the year, 
and they are accompanied by statistics of emigration of the labour popu
lation, mortality among labourers, average earnings, complaints, in
spections and other matters. These statistics, including those relating 
to earnings, are baaed on statutory returns which employers are required 
to submit by rules made under the Assam Labour and Emigration Act. 
Particulars of emigration to Assam under that Act, are also published an
nually by other provincial Governments, but there are no regular stati~tics 
for plantations in other provinces. As regards ABeam, particulars might 
be given of the number of labourers employed who do not live on the 
gardens, and the vital statistics given in the annual report should 
include both birthe and deatha A start sbould also be made with the 
colleotion of statistios relating to plantations in other provinces and parti
cularly in Bengal, Madras, Coorg and Burma. We reoommend the adoption 
of statutes requiring planters to furnieh statistics relating to the labour 
f~ employed by them. To begin with, these might be confined to 
thfl numbers of men, women and children employed, births, deatha 
and earnings. 
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Otber Perioclieal Retuma.. 

Annual returns are also issued by provincial Governments in 
connection with the Workmen's Compensation Act and the Trade 
Unions Act. These are accompanied by statistics relating to the pay
ment of workmen's compensation and to registered trade nnions. The 
f!)l1llllr ststistics cover the IIllIin branches of industry and are summarised 
anDuslly by the Government of India ,with some comments on the 
working of the Act. We recommend that for the convenience of the 
public .. similar snmIIllIry be published relating to the Trade Unions 
Act. The Government of India also pnblish statistics of industrial 
dispntes. These are supplied by provincial Governments. some of which 
publish the figures for their provinces. The tables, prepared' on a 
monthly basis but issued quarterly, give the number of dispntes. the 
number of persons involved, the principal causes and the general 
results. . 

The Need of Statistical Information. 

The periodieal statistics to which we have referred are designed 
mai.!Uy fm! administrative purposes and throw little light on ,the 
economic position of the worker. Even if they were supplemented in 
respect of wages in the manner we have suggested, they could not take 
the place of regular statistics of earnings and of the worker's expenditure. 
We have already ref"'=red to the limited information available in respect 
of the standard of living of the industrial classes, and we have stressed 
'the importance of taking steps to remedy the present deficiency. There 
seems to be an impression in some qusrters that the collection of such 
statistics is a luxury in which only rich countries or provinces should 
indulge. This, in our view, is a profound error. It is on facts that 
policy must be built, lmd so long as there is uncertainty as to the facts, 
there must be confusion and conflict regarding the aim. The absence of 
accurate statistics regarding the life of the workers constitutes a serious 
handicap to intelligent efforts to better their condition. 

Wages. 

The three main subjects on which information is most urgently 
needed are wages, earnings and the expenditure of the workers. So far 
sa wages are concerned, practically nothing has hitherto bean achieved 
with the exception of the enquiries made by the Bombey lAbour Office 
into wages in the cotton mill industry of that Presidency. An attempt 
was made by the Government of India to institute a wages census in 1921, 
bnt retrenchment led to its abandonment. Satisfactory statistics regard
ing wages can only be obtained from employers and must be collected on a 
fairly extecsive scale on the basis of individual industries. The pos
sibilities of working on samples are very limited; in its last and most 
elaborate enquiry the Bombay'Labour Office depended on sampling. but 
th .. sample taken was a very large one. In most Indian industries there 
would seem to be wide variations in wages, and even in their msthoda 
of calcnlation and payment. from establishment to establishment in the 
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S&IIle centre, 80 that .-epresentative 8BD1ples are difficult to secure. Thea. 
considerations mean that fairly ~borate machinery is required for an, 
satisfactory wages enquiry. . 

A Statistiea Aet. 

Further, we doubt if any extensive progress can be made with 
out statutory powers. The Bombay enquiries have been carried throug< 
with the co-operation of tbe millownera, which was accorded on a generoll! 
scale; but it seems to us unlikely that the 8BD1e &!IlOunt of success could 
be achleved elsewhere by voluntary methods, and we note that the ex· 
perience gained in Bombay led to the spousoring of a statistics bill by tht 
provincial Government in 1924. Opposition was offered to it, especially 
by employers who were apparently reluctant to conoede the Laboll! 
Office extensive power!!, and it was abandoned by the Government in 
1926. We believe that the principle of the measure was sound ; legisla
tion for the collection of statistics regarding the economic condition of 
the people is now in force in the majority of countries of any industrial 
importance. In respect both of wages and of other subjects bearipg OB 

the life of the industrial worker, the systematic collection of statistics 
requires iegislation. We observe that the majority of the Indian Econo
mic Enquiry Committee of 1925 advocated the passing of a comprehensive 
Census and Statistics Act. The remaining member, whllst accepting 
the principle of compulsion, proposed to &!Ilend the Factories Act to 
secure the same end. We have already recommended an &!Ilendment 
of this Act in order to secure particulars of wages, but we do not think its> 
scope is wide enough fer the needs we have in view. We recommend 
that legislation be adopted, preferably by the Central Legislature; en
abling the competent authority to collect information from employers 
regarding the remuneration, attendance and living conditions (including 
housing) of industrial labour, from merchants regarding prices, from 
money-lenders regarding lOBUS to· workers and from landlords regard
ing rentals. We do not think that there need be any apprehen
sion regarding the possible abuse of such powers by Government 
departments. But we propose in the following chapter the constitu
tion of a body including employers which could be consulted 
in the matter. A body of this kind, when they were satisfied regarding 
the need of compulsory powers and the disoretion that would be shown 
in using them, would be able to give the necessary authority to Go.
ernment offices and other reputable enquirers. It would naturally be .. 
statutory condition that individual returna should not be published or 
disclosed without express permission. 

Earnings. 

The need for accurate information is even greater in the case of 
earnings than in the case of wage ratea. Although some light on earn
ings can be obtained from the collection of accurate wage statistics, 
reliable information ~ these cannot ordinarily he obtained from 
the employer. As a matter of fact, in many 0&888 the employer's boob 
do not oontain particulars of the earnings of the individual worker. The 
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employment of substitutes is not entered in the books, and other factors 
too often introduce errors of importance. Further, the employer ia 
.. n1y able to give particulars of the individual when he is actu&lly 
earning money. There is at preeent little record of periods of absence, 
and the record of a man's earnings for a month' or two may afiord 
an entirely misleading indication of his average annual income. Finally. 
even if &OCUl'&te information regarding the earnings of the individual 
could be secured from the employer's books, it would in itself have 
a very limited value. We believe that in some cases employers 
might find such information useful as a measure of the success of any 
endeavour to raise the standard of living by increasing regularity of 
employment, but it would be of practically no value as a measure of the 
standard of living itself. This depends on a large number of factors 
lying outside the knowledge of the employer. It depends in the first 
instance on the income, not of the individual, but of the family, and even 
that income affords little indication of the measure of comfort. In order 
to secure this, it is necessary to have full information regarding the com
position of the family and the various claims on its income. 

Income 8IlIl Expenditure. 

Ioformation regarding the income of the workers must ordinarily 
be asaociated with information regarding its expenditure, and both are 
best collected by means of family budget enquiries. Here again we find 
that comparatively little progress has been made. Enquiries of value 
have been conducted by the Bombay Labour Office in Bombay, Ahmed
abad and Sholapur and by the Labour Statistics Bureau in Rangoon. 
In some other centres a certain amount of work. has been done. As a 
rule this has· been directed more towards measuring movements in the 
cost of living than tOwards giving any full indication of the standard 
itself. One or two of these smaller enquiries have been successfully 
carried through. In a number of cases enquiries have been instituted by 
students of economics, social workers, officials and other agencies, without 
any clear recognition of the difficulties involved and without much regard 
to statistical principles. The two commonest-errors were the failure to 
give adequate training to the investigators of the basic facts, and in
difference to the vital factor of sa;mpliug. As a result of these and other 
mistakes, a fair amount of honest effort lias been misdirected. 

Training of Investigators. 
Anxious as we are to see a great extension of economic enquiries 

hearing on the standard of living, we must emphasise the difficulties in 
the way. The collection of ststistical matsrial from the workers 011 any 
extensive scale requires ·special qualifica~ons. For an untrained investi
gator to descend on the workers' homes and collect such particulars 
as he can in a casual visit is valueless. The preliminary difficulties 
have been faced already by the' Bombay Labour Office, and they have 
evolved a technique which caii be studied with advantage by others 
who propose to embark on similar enquiries. We recommend that. where
ever possible, investigators should undertake a course of training with 
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that or some other office which h"" 'OOIlducted a successful enquiry. We 
do not doubt that any such office will gladly eo-operate in assisting 
accredited investigators "" far as it can. Difierenees in language and 
customs may malQl it impossible for one enquiry to 1mIploy all the 
methods that have been successful in another, but the chief difficul
ties are, we think, common to an industrial centres. Only an inves
tigator qualified by training and by the possession of a large 
amount of tact and patience can hope to be sueeess.ful anywhere. The 
Bombay Ofiiee h&8 found that for enquiries of the kind under discussion, 
women investigators are preferable, if not essential, and this will be 
true in most industrial areas. It is from the woman in the family 
that information h&8 generally to be secured, and it is more easily 
secured and tested by a woman investigator. 

Sampling. 

Equal in importance to the employment of qualified investi
gators is the adoptionofsonnd statisticalmethods,andin any extensive 
enquiry careful sampling is of cardinal importance. If aoeurate informa
tion is required regarding any class of persons, and if it is impossible to 
eollect particulars from all, it is essential that the C&86S eelected for inves
tigation should be thoroughly representative. The collection of a series 
cf family budgets selected on no scientific basis cannot possibly yield 
results of any statistical value. It would be superfluous to emphasise 
80 . obvious a principle were cases not numerous in which it h"" been 
ignored. The only alternative to sampling is the intensive enquiry, 
i.e., an enquiry covering the whole of a strictly limited field. Thus, for 
example, the budgets of all (or nearly aU) of the workers in. a particular 
group could be collected; and we consider that small-scale enquiries 
cf this kind would serve a usefnl purpose. 

other Enquiries. 

The subjects discussed by us are by no means the only ones 
cn which information is required. In almost every direction the field is 
practically unexplored. So far as the standard of living is concerned, 
cnly part of the work is done when particnlars of income and expendi
ture have been secured. Connected with this there is a host of questions 
awaiting investigation, such as the incidence of sickness, migration, 
absenteeism, industrial fatigue, etc. The scientific study of the human 
problems of industry has searcely begun in India, and the loes which haa 
arisen from this neglect is evident. 

UlliveraitiaillD.l1 Privats In.vestiptoIs. 
We noW come to the share of the task which should be under

taken by the various agencies that are available. These may be divided 
into three classes--official agencies, employers and others. Dealing with 
the last first, substantial assistance can be daimed from the universi
ties. Other possible agencies are social and religious workers and private 
economists and studente. W 8 believe that an these agencies would 
do well to limit themselves to intensive enquiries, ie., to the thorough 



STATISTICS .L'm ADlITh'ISTRATIOY. 

investigation of a very limited field. Their resources are seldom equal 
to extensive enquiries which demand machinery not usually at their 
disposal, and the attempt to cover too wide a field has stultified 
some of the efforts made by such investigators in the past. Examples 
of the types of investigation which C&Il suitably be undertaken by such 
agencies are those relating to a small but clearly defined group of 
workers, e.g., those employed in a small indUstrial establishment or form
ing a small section of a large one: For such groups, the analysis of their 
income and expenditure, their families, theirindebtedness811d its causes, 
their migrations, their absenteeism and its causes, their sickness, their 
housing and the inter-relations of such factors offer an almost unlimited 
variety of useful enquiries. The universities of India are mostly situated 
in cities and towns of some industrial importance,. and enquiries 
of tJris kind could be conducted by students of economics working 
under the direction of the university stsff and in co-operation with 
labour office. The work, if properly done, would form a valuable 
addition to economic knowledge and would directly benefit the whole 
community, which contributes much through taxation to university 
funds. From the point of view of education, we believe that the 
results would be equally valuable, for such enquiries would supply the 
practical training which is an indispensable adjunet to any course of study 
related to present-day problems. Weare awarethat in some universities 
work of this kind has been attempted, and recommend to university 
authorities everywhere the examination of the possibility of making work 
of this kind an obligatory pert of courses in economics. We believe that 
it could form a valuable pert of the curriculum and that it would assist 
in bringing the universities of the country in closer contact with industry, 
an end which should be earnestly pursued. 

'Investigation by Employer. 
For employers the opportunities are almost equally great, and 

baving regard to the very valuable service which certain types of investi
gations might yield to employers, we are surprised to find how few 
have embarked on this field. Ouly one or two employers appear to 
have made experiments in the matter of working hours, e.g., their 
length and the distribution of intervals, and few could guarantee that the 
arrangement of their hours. which too often depends on tradition, was 
such as to secure the hest results. It is quite certain, for exam{lle, that for 
a number of years some hranches of indllBtry worked hours which, by 
reason of their length, were definitely uneconomical, but it was left to 
legislation to. demonstrate the fast through the introduction of a 
better standard. The whole subject of industrial fatigue, whieh is of 
such importance to effi.ciency. has heen almost ignored in India, and there 
are countless directions in which experiments could be made by 
employers with a view to discovering means of improving output and 
effi.ciency. In an earlier chapter we have made proposals for systematic 
research into such suhjects, but we would also urge on the larger indivi
dual emploY818 and on associations of employers the possibilities of 
<>xperimentaJ work. 
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Labour Bureau for JIeDgaL 
The more eBensiv6 investigations which arenecesaary are, in 

our view, the task of Governme.nt. The possible expa.nsion here is very 
great, but the available resources, at the present juncture espeeially, are 
not large; we therefore recommend only the action most urgently re
quired. We hope that, with the return of easier conditions, the great 
importance of economic enquiry will be better appreciated, and that there 
will be a big and early adva.nce in the most useful directions. The first 
requirement is a labour statistical officeinBengal. This is the chief indus
trial province and includes a greater v&riety of important branches 
of industry than any other province. With its greattextiIe industry, 
its engineering and railway development, its coal mines and plantations, 
ita shipping and inland transport a.nd a host of other activities, it forms 
a dominating and representative section of Indian industrial enterprise, 
and in this direction India is entitled to look to it for a lead. But hither
to, atany rate so far as Government is concerned. it has done praetieally 

- nothing by way of statisticaJinveatigation intotheoonditionsofthe labour 
which contributes much of its wealth. We recommend the establish
ment of labour statistical machinery on a scale not smaller than that 
represented by the Bombay Labour Office. The annual cost of this 
offioe is in the neighbourhood of Rs. 80,000; similar services might 
possibly be secured in Bengal at a Blightly lower figure. The office 
-would start with the advantage of the experience . gained in Bombay, 
which in ita early years was necessarily hampered by the fact that it was 
doing piOllt'er work. . 

In_tigati_ in other Provinces. 
In other important industrial provinoes we should like to 

Bee offices of a similar character, but we doubt if this is possible 
in present circumstances. We reeomm~nd, therefore, for the present, 
the setting up of thorough enquiries into family budgets in Delhi, 
:Madras, Cawnpore, Jamshedpur and a centre in the Jh&ria coalfield. 
Some work has been done in nearly all these <'entrea, and cost of 
living indices &re regularly published for the Bihar and Orissa centres. 
But these do not appear to rest on any adequate statistical basis, 
and in any case no rBliable information regarding the atandard 
of living is available to the public. The construction of reliable 
oost of living indices, which should be one result of the enquiries we 
advocate, would be of the greatest Ilesistsnce to employers and Govern
ment in the provinces concerned. In Burma, Rangoon will probably 
offer a sufficient field for the Labour Statistics Bureau for some time, 
but we would like to see an extension to the main oilfields as soon as 
circumstances permit. In the Punjab, we recommend that assistance 
be given by Government to the Board of Economia Enquiry to enable 
it to institute and direct investigations in the industrial field. The 
possibility of estabIishing a aimilar Board in the Central Provincea 
would be investigated. 
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PosstllilitF of other Investigations. 
In these recommendations we have necessarily limited our view 

to the industrial worker, but investigating bureaux, when established. 
need not be so limited. Th.e Bombay Labour Office conducted one 
enquiry into agrieultul"al wages. and these have been the subject of 
regular censuses of varying value in other provinces. We believe 
that work of this kind conld be co-ordinated with industrial labour 
enquiries, thus securing a better return for the money expended. The 
l8tIle office undertook investigations into the cost of living of the 
middle classes in Bombay. Such work could be similarly combined 
'With enquiries into industrial workers' budgets in Calcutta and also in 
Delhi, where it ehonld be of special value to the Central Government 
in view of the large staffs employed by them in the latter city. 

II. ADMINISTRATION. 

AdministratioQ ill Provillcial GoverQments. 

The administration of the more important labour laws has been al
ready discussed. We now review the existing arrangements for the general 
administration of labour subjects and add our recommendations for future 
arrangements and for the administrative co-ordination of the proposals 
already made. Dealing first with the provincial Governments, labour 
matters are at present the care of a Member of the Governor's Executive 
Council, who ia also responsible for a variety of other important 8llbjects, 
such as finance or law and order, labour being only a small part of his 
portfolio. Directly under Government is the Secretary dealing with 
labour, who is responsible to the Government as a whole and to the 
Member in particular. This officer is the channel through whom 
Goverrurient is addressed and issues orders, and he is also the final 
adviser of Government on matters within his department, disposing 
outright of those of secondary importanee. As a rule he has no special 
knowledge of labour subjects when first appointed. and like his Member 
is responsible in diJferent provinces for a variety of subjects such as 
finance, industries, revenue or public works. It may happen that labour 
questions are divided between two diJferlmt departments. Nearly all 
secretaries as well as their responsible deputies, hold office for a limited 
period such as three years, after which they are ordinarily replaced by 
officers coming fresh'to the subject, the permanent element being supplied 
by office superintendents and clerks. The theory is that the secretary 
supplies not so much expert knowledge ae general capacity, and that his 
advice, combined with that of such specialists as are available, enables 
Government to obtain a broader view than a purely departmental expert 
can supply. Many subjects as, for example, publie health, are entrusted 
to departments with specialist heade, each connected with. Government 
through a secretary and his department. 

Labour OlIlcem ill the l'residel1Ciel 
In respect of labour there is not usually a department of this 

kind, and expert advice on labour subjects comea from miscellaneoUII 
20il 
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sources. Madras has the nearest approach to sneh a system in the C0m
missioner of Labour, who is, however, responsible for much more tJ.an 
indnstrial labour. This officer is Commissioner for Workmen's Com
p"nsation and R..gistmr of Trade Cnions and is also teSpOnsible for the 
adminis\mtion of the Factories Act and for other matteIB connected 
with labour. He has also acted as conciliator in tmde disputes and 
should be in a positiun, after gaining some experience, to view labour 
questions as a whole and give expert advice to Government. l7nfor
tnnately the valoe of the department has been greatly diminished 
by frequent changes of ita head. We undetStand that there has 
been more than one such change in a single year, and in ftCent yea.ra 
nO officer seems to have continued in the appointmen1; longer than the 
time necessary to gain moderate familiarity with the subjects for whicll 
he is responsib~. The Bombay Labour Office reptftlOllts the II01lJ1d 
nucleus of a labour department. Here some regard has been paid to 
the principle of eontinnity in the Director's appointment, and that officer, 
in addition to booing responsible ror both statistics and intelligence, is 
Commissioner of Workmen's Compensation and Registrar of Trade 
Cnion&. He is thus in a position to act as espert adviser to Government 
on labour matters. But he is not concerned with the administration 
of the Factories Act, nor has he (or any other officer) been expected or 
p"rinitted to act generally as a conciliation officer in trade disputes. 
On the other hand, he has duties quite unconnected with labour. Bengal 
has adopted the device of combiniog in one officer expert knowledge 
of labour and settetarial duties. The Labour Intelli"oence Officer acta 
also 88 a Deputy Secretary to Go\"emment and as Registrar of Trade 
Cnions, and the same officer has held cha!gll of the post more or I .... 
continuonsly for about 10 yeazs, with obvious benefit to Government. 
There is a separate specialist Commissioner for "" orkmen's Compensa
tion; but this subject, the administration of the Factories Act and other 
labour II1Ibjeets are all dealt with in the Secretariat by the Labour 
Intelligence Officer and eo-ordination is thus secured. On the other 
hand, the Labour Iutelligence Officer has no in\"estigsting staB, while 
he has duties outside his labour wode. 

Labour Administrati01l in other Pro~ 
At the head of the Labour 8tatisticsBureau, Burma has an offic~r 

responsible for labour matteIS in addition to statistics; hut here also eon
tinuityof tenure has not been secured. EJsewherethereis notevenihe 
nucleus of a labour department. The Chief Inspector of Factories provides 
expert advice within his own sphere and may be eslled upon for advice on 
matters outside that sphere. A large number of non-specialist officers deal 
with workmen's compensation and there is no definite ",sponsibility OIl 

any officer fur trade disputes. The Director of Industries is usually Regi ... 
trar of Trade Unions and has to set as a general adviser on labour 
lIlatters. He is also normaJly responsible to Government for the admiJIi&. 
tratiOD of the Factories Act. He has in some provinces more permanence 
of tenure than a secretariat officer, but in others he has been changed 
fairly frequently. 
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Labour and the Go'femmeut of India. 

In the Government of India the bulk of the labour questions is 
deslt with by the Depa.rtment of Industries and Labour, which is the 
charge of "Member of the Governor Genersl'sExecutive Council, and 
has as its administrative head a Secretary to Government. Here the or
ganisation is similar to tb"t in the provinces. The Department desls 
with a great variety of subjects. such as Posts and Telegraphs, Public 
Works. Oivil Aviation. Patents and Copyright and Broadcasting. Ques
tions relating to labom. in docks, in transport by sea or inland water 
are primarily the concern of the Commerce Department and railway 
labour questions go to the Railway Department. The Department of 
Edncation. Heslth and Lands is responsible for the emigration of labour 
outside India and questions of health. In the Chief Inspector of Mines, 
tile Department of Industries and Labour has a source of adequate advice 
Oll all subjects relating to mining labour, but it has no specialist to advise 
00 such subjects as f&otories, workmen's compensation, trade unions. trada 
disputes. international labour matters and many other subjects that may 
arise. For guidance on many labour subjects, Government is dependent 
en the co-ordination of advice from the provinces. which is ususlly 
ebtsined in the manner described in the next chapter. 

Labour Commissioners. 

The gape in the existing system are obvious and, in dealing with 
BUch subjects as workmen's compeosation. trade disputes and statistica, 
we "have already made recommendations designed to remedy the defici
encies. But an equally serious defect is the lack of co-ordination of 
labour activities within most Governments. What is urgently required 
is for the administratien of labour subjects everywhere to be brought 
to a commoIi point. At that point there should be expert advice and 
experience at the disposal of Government. The great majority of 
questions relating to labour administration can be best dealt with in 
each Government by a single office. and if this is snit-ably constituted. 
there will be a considerable saving in personnel. an efficient instrument 
for administration and a valuable adjunct for the evolution of policy. 
We recommend therefore that in every province, with the exception 
of Assam. there should be a Labour Commissioner. We except Assam 
because industrisl labour here is nnimport-ant apart from plantations, 
and for these we have recommended adequate provision in other ways. 
The Labour Commissioner should be a selected officer, and he shou Id 
hold the appointment for a oomparatively long period, preferably not 
less than five years. 

Duties 01 Provincial Labour Commissioner. 

In most provinces this officer, with" small office steff, should be 
able to undertake responsibility for the administration of all labour sub
jects. The scope of these subjects rnsy be varied by constitutional 
changes; but we can illustrate our purpose by saying that, in the existing 
,,\location of provincial subjects. the same officer might be responsible 
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for the ailrninistratiOll. of the Factories Act, the Trade Unioll8Act and the 
Workmen's Compensation Act in the principal indUBtrial centres where 
there ia insufficient work to justify a specialiat officer for this purpose. 
He would also he responsible, with such additional stslJ as might he re
qnired, for the collection, collation and publieation of all labour statistics 
and general intelligence. He should he empowered under the Factories 
.Act and other Acts, if necessary, to enter aU industrial establiehmenta 
and should be generally accessible both to employers and labour. He 
should also act as a conciliation officer and undertake those duties 
to which we have referred in dealing with trade disputes. He will the .. 
be qualified and should be expected t<>act as the chief adviserof Govern
ment in aU labour matters.. He should have his permanent office in 
the chief indUBtrial centre of the province. 

Whole-time and Part-time Appointments. 

As we have observed, there is already a Commissioner of Labour 
in Madras, and in three other provinces there are appointments which 
can be converted into such commissionerships. Of the provinces wh_ 
an entirely new appointment is reqnired, the need is greatest in Bihar 
and Orissa and the United Provinces. In the Central Provinces and the 
Punjab, owing to their smaller industrial importance, even the dutiea 
we have enumerated may not justify a whole-time appointment. If, 
here 01' elsewhere, part-time appointments have to be made. we urge 
that the principle advocated by us be followed, namely, that there 
should be an officer with expert knowledge of labour matters who should 
be retained in the post for a ll'&sonably long period. As regards comhina
tion with other duties, we have noted the tendency in some provinces 
to give the Direetor of Industries responsibility for labour matters, and 
we recognise that this officer's work tends to give him familiarity with 
oertainaspects of labour. But in our opinion this combination is undesir
able, as the officer who properly discharges his duties in the one appoint
ment tends to diminish his own usefulness in the other. We therefore 
recommend that this combination be avoided. A better combination 
would be to give the Labour ('<>mmissioner some secretariat duties. 
A .Dumber of officers in various provinces combine administrative and 
secretariat fs.ootions and the combination, though not an ideal one, 
gives the administrative officer closer contact with Government and 
reduces the amount of correspondence necessary. 

Duties of Central Labour Commi.monv. 

We recommend a somewhat similar appointment for the 
Central Government. The Government of India retain expert advisers 
in what are primarily provincial subjects such as .. ducation and 
public health, but they heve no suchofficerinrespeetof labour matters, 
for which they have a considerable measure of direet responsibility. 
'Whatever the allocation of subjects in future, we helieve that the Govern
ment of India will retain some measure of responsibility for labour. 
They are likely to remain by far the largest employers of labour in India, 
and have responsibilities in the minor provinces. A Labour C'ommisoioner, 
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m addition to his other duti~g, could assume responsibility (under the 
heads of the administration) for the enfotcementof labour laws in these 
provinces. 1£ the responsibility of the Governm~nt of India for the direct 
administration of lahour matters is diminished, it would be possible to 
give secretariat duties to the Labour CcmInissioner, and hill post 
could thus be similar to that of the Educational Commissioner with the 
('",vernment of India. Here, as in the pro\linces, much of the work that 
would fall on the Labour Commissioner is already discharged by other 
agencies, and the creation of the appointment should set free the time of 
other officers for other duties. Additional staff, however, would be re
quired for the statistical work. The central and provincial. Commis
sioners should be able to travel about and should he encouraged to do so. 

Laliour Ministers. 

The responsibility for policy naturally lies with Government and 
must remain there. We anticipate that in future Ministers will be respon
sible forlabour questions. and suggestions have been made to us that, in 
some provinces at least, there should be actual Ministers of Labour, whose 
primary or sole concern would be with labonr. We do not feel competent 
to advise on the question of the strength of the minL<try in any 
province or in the Central Government. This must depend on con
siderations out4lide our ""ope. But we believe that the subject will 
require much more attention than it has received in the past, and 
it is doubtful if Ministers will be able to devote adequate attention to 
labour if it be combined with finance or the administration of law and 
order in one portfolio. We suggest that, at least in the more import
ant industrial provinces, labour should be mentioned in the designation of 
the Minister conrerned. There is somethingin a name, and the fact that 
a Minister is designated as responsible for labour will encourage him to 
eae and the public to expect that labour matters raeeive adequate atten
tion from his Depsrtment. 
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CHAl'TER XXV,-LABOUR AND THE CONSTITUTION. 

We deal in this chapter with the wider questions of the relatiGns 
. between labour and the constitution, and their efiect on the welfare of 
labour. 

Present CoDsiituticm. 
The present constitutional position, so far as it affects labour 

and omitting unimportant refinements, may be briefly sumrn .. rised. The 
various subjects of administration are divided into two main ca.tegories. 
centra.l and provincisl For the former, the Centra.l Government .. nd 
the Centra.l Legislature are responsible, and provinoisl Governments can 
only deal with them by delega.tion of the authority of the Centra.l Govern
ment. The subjects in the latter category are primarily or exclnsively 
the concern of the provinoisl Governments and legislatures. Some of the 
subjects which relate to labour, or include labour within their scope, are 
centra.l and others are provincial Thus matters relating to Iaoour in 
mines, on the railways, in .. 11 the chief porte and on sea-going ships come 
within the category of centra.l subjects. . On the other hand, matters 
relating to labour in factories, in p1anta.tions, in public works and on inland 
steam' vessels come under provincial /JIlbjects. So far as more genernI 
questions are concerned, inter-provincial migra.tion is a centra.l subject, 
but the settlement of labour disputes and the welfare of labour, which is 
defined as "including provident funds, industrial insurance (genera.l. 
health and accident) and housing ", are provincial subjects. The Centra.l 
Legislature, however, can legislate in respect of practica.lly all la.bour 
subjects, while the provincisl legislatures ca.n legislate only in respect 
of those labour subjects cla.ssified as provincial ... nd then only with the 
sanction of the Governor Genera.l. Further the provincisl la.bour 
subjects are, genera.lly speaking, "reserved ", i.e., they are in the port
folios of Members and not Ministers in the provinces, and the Government 
of Indis have full powers of " superintendence. direction and oontrol " 
over the provincisl Governments in such matters. In respect of those 
provinces which have no legisla.tive councils, e.g., Delhi and Ajmer
Merw ....... the Central Legisla.ture can legislate on an subjects and the 
Centra.l Government ha.s effective authority over administration. 

Output of Legislation. 

In practice. the result ha.s been that la.bour legislation has been 
virtually confined to the Central Legisla.ture. Since the introduction of 
the Montagu-Chelmsford Reforms it ha.s passed a large number of mea· 
sures. These include the wholesale revision of the Factories Act in 1922 
with subsequent further amending Acts, the Mines Act of 1923 with the 
amending Act rela.ting to shifts in 1928, the Workmen's Compensa.tion 
Act of 1923 and minor amending Acts after thai' date. an Act repealing 
the Workmen's Breach of Contract Act and provisions of a aimila.r kind 
in the Penal Code, the Trade Unions Act of 1926 and a minor amending 
Act. and the Trade Disputes Act of 1929. We have reviewed the items 
of this imposing list in preoeding chapters and merely note that nearly 
the whole of the presl'nt labour code of India dates from 1922 or later. 
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The output of the provincial legislatures has been very small. 
An-Act repealing the Madras Planters Act (which provided imer alia for 
the system of criminal punishment of breaches of contract by workmen) 
was passed in Madras in 1927. On the other hand, the Coorg Legislature . 
in 1926 continued this system"for &ve years and seems to have been pm
vented only by the Governor General from giving it a pennanentplace 
on the statute· book. Maternity Benefits Acts were passed by the Bombay 
Council in 1929, and the Central Provinces Council in 1930, somewhat 
similar proposals having heen rejected by the Legislative Assembly in 
1925. This small output is no doubt largely explained by the activity 
of the Central Legislature and is possibly due in part to lack of the neees· 
.... y equipment in some provinces for dealing with such questions. But 
there seem to he some grounds for believing that in labour matters ~e 
provincial legislatures have evinced less interest than the Legislat.ve 
Assembly. The interest of the Central Legislature has been stimulated 
by the fact that the existing constitution. combined with the Treaty of 
Versailles. necessitates the submission to the central. and not to the 
provincial, legislatures of the Draft Conventions and Recommendations 
adopted by sessions of the International Labour Conference. 

Future Constitution. 

In approaching the discussion of the future position of labour in 
the constitution, we found ourselves handicapped by the fact that we 
have had to cOllllider the question at a time when-it is uncertain what form 
that constitution will take. The main lines of the constitution must he 
determined by considerations which lie outside our scope, and until 
these are determined, it is not possible to advise with precision as to the 
best manner of securing that the interests of labour shall be adequately 
served. A further difficulty is that the constitutional issues relate to the 
whole of India, whereas our field has been limited to the provinces of 
British Indis. In these circumstances, our best course is to set down what 
appear to llB the main considerations relating to our own problems, to 

"recognise frankly that these can exercise only a minor inHuence on the 
bigger issues, which may he decided in more than one way, and to offer 
some recommendations which we believe will be of service, whatever solu-
tion is rea~hed. " 

Argument for ClMmlination. 

So far as labour legislation is concerned, the question of out
standing importance is that of the power which should be exercised by the 
central and provincial legislatures respectively. The arguments in favour " 
of keeping legislation in the handa of a central legislature are strong. 
The chief argument is that without uniformity. at any rate in respect of 
the main principles. sound legislation is extremely difficult to secure; 
When the question was first raised in India more than fifty years ago in 
connection with the first Factories Bill, the recognition of this point led to 
the rejection of the idea. of a provincial Act. Since that date the ecO
nomic and industrial unification of India has proceeded steadily. and the 
diffi()u1ties inllerent in provincial labour codes are greater now than at any 
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previcms stage. Recently. indeed. the world has awakened to the fact that 
Jack of progress in one country constitutes an obstacle to progress in others. 
and the need of dealing with labour questions <>n a scale transcending 
national boundaries resulted in the formatiQIl of the International Labour 
Organisation. To divide India. at this stage. into a series of unita 
which could ouly progress independt!htly would be a definitely retrograde 
step: H legislation were left to the provinces. there would be many 
occasions in which a province would have a difficult choice. It would 
either have to refuse to adopt a salutary reform or rnn the risk of placing 
its own industrialists at a disadvantage as against their rivals in another 
province. and possibly of encouraging industry to migrate outside the 
province. The difficulties in the way of introducing a shorter working 
week in industries in one province would be very serious if the same 
industries in an adjoining province were permitted to work for a longer 
week. Even if public opinion in every province desired some such 
reform. industrialists would insist on a guarantee that their rivals 
would accept the reform before binding themselves to it. Each province 
would thus tend to wait upon action elsewhere. and all would be at a 
disadvantage. In more than one connection we have stressed the 
advantage of co-operation and co-ordination. and we reel that in respect 
of labour legisIstion, particularly, co-ordination is one of the valuable 
assets for progress in India. The position of India in respect of inter
utional labour relations has been urged as another ground for 
keeping labour legislstion as a central subject. We do not think that 
India's treaty obligations involve any insuperable obstacIe to the 
oonstitntional changes which would result in transferring labour legis
lation to the provinces; but it is certainly true that India's relations t.. 
the world of international labour make it desirable that she should 
preserve her unity in this mattst'. 

Objections 10 Uniformil;J. 
On the other hand. the great size of India and the variety of her 

_. climates, languages, ete., fllrnish an argument for abandoning the 
attempt to preserve uniformity. There is no area in the world approach
ing India in size in which uniformity may be said to be secured in respect 
of labour laws. In the United States, Canada and Australia, it is the 
oomponent states or provinces that are mainly responsible for labour 
legislation. Against this must be set the fact that all these federations 

_ were formed by combining states which were independent of each 
other. The powers of the central authority. therefore, had to be creatsd 
by Rubtraetion from the powers of the States, and the position was, in 

. consequence, very different. Further, when two of tbese federations 
were formed, the subject of labour \"gislation had not appeared aboft 
the horizon, and their experience does not suggest to us that their 
example is Me that could be followed by India with advantage. It is 
true that ;n most matters India presents greater variety than any of 
these federations; but. having reviewed industrial ronditions through
out India. we are satisfied that, if Burma is excluded, there are no sura 
variations .... would justify the nreeptance of app .... ciably different 
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standards in different provinces, and the advantages to be gained from 
closer contact "ith local conditions do not outweigh the grave disad
vantages which the loss of central machinery would bring. Burma, 
as we have already recognised, presents peculiar problems and, while 
we are satisfied that it has benefited greatly in respect of labour matters 
by its inclusion in the Indian Empire, we consider that there is not the 
...... e need for the maintenance of uniformity with India as there i. in 
the ca."" of the Indian provinces. 

Opinion on the Question. 
These considerations appear to be fully appreciated already, 

for the witnesses who appeared before ns were overwhelmingly in favour 
of central legislation. We met none among Government officials, 
representatives of employers or representatives of labour. who favoured 
the withdrawal of the power to legislate in respect of labour matters 
from' the Central Legislature. While it was not suggested that pro
vincial legislatures shonld be deprived of any power which they no~ 
possess, the view is "idely held that legislation on all all·India scale ,s 
ordinarily preferable. We observe that the Reports of the All-Parties 
Conference of 1928, of the Indian Statutory Commission and of 
the Federal Structure sub·Committee of the Indian Round Table 
Conference all contemplate central labour legislation. We also are 
convinced that the objections to the complete provincialisation of labour 
legislation are so great that every effort sllOuld be directed towarde 
avoiding this course. 

Cent.Tal Authority over AIl.minisI%ation. 
There are, however, certain difficulties connected with central. 

legislation which must be faced. As a mle those who have given 
evidence before us have been impressed by the advantages which have 
resulted bom the present arrangement, by which the more important 
labour laws are passed by the Central Legislature and administered by 
the provincial Governments. But there are important factors in the 
present position which are likely to be profoundly modified under any 
future constitution. In the first place, the Central Government have ~t 
present the power of superintendence, direction and controL If In 

practice this has involved no close supervision over administration, 
it has been of assistance in preventing· the value of legislation being 
impaired by lax administration. Another factor which has probablY 
!teen more valuable in secoring smooth working has been the tradi
tion of the past. The system of administration was devised in a period 
when the authority of the Central Government was complete, and 
the actual administration has remained largely in the hands of men who 
had been responsible for it prior to t¥ Reforms. The inilerent diffi
culties of the position are also minimlsed by the fact that the side of 
the provincial Govermnent which is responsible for administration is 
Ilot at present responsible to the local legislature. It is impossible w 
assume that, as these factors change or disappear, the working of a 
~·stem, which gives responsibility for policy to the centre and for 
administration to the provinces, will remain unaffected. It seems te 
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lIS, therefore, important to ensure that, if the· links which do much to 
hold together the existing structure are removed, there is sufficient 
_uranee that legislation and administration are not completely divorced 
jrom each other. 

Central Administntion. 

This need arises in the case. of all labour laws, but it is more 
imperative in some cases than in others. Acts whose essence is the 
Cffation of civil privileges or liabilities, snch as the Workmen's Compensa
tion Act and the Trade Unions Act, do not demand anv intimate relation 
between the authority responsible for the law and the authority responsi
ble for the administration. Still less is such relation necessarv in the case 
... r Acts which merely confer the power to invoke machinery; such as the 
present Trade Dispntes Act. On the other hand, in the case of protective 
Acts, such as the Factories Act and the Mines Act, it is vitsl that the 
authority passing the law should have the assurance that they will be'made 
.universally effective. This point could be completely secured by making 
the law and the administration both provincial or both central. As 
regards the first of these alternatives, it is important to observe that it is 
precisely in connection with laws of this type that the need for central 
legislation is greatest and the peril of withdrawing legislative power from 
the centre mOl<t acute. As regards the alternative of combining legisla
tion and administration at the centre, the centralisation of some machinery 
aud particularly the factory inspection staff, would bring distinct ad
vantages. The present system has led to unjustified variation from 
province to province in the standard of enforcement of the Factories 
Act; some provinces administer the Act rigorously and others do not. 
It may render the factory inspectors at times unduly exposed to local 
influence. It makes it difficult for the smaller provinces t& recruit a 
I!&tisfactory staff; they cannot offer scope for advancement, cannot 
look for or properly utilise high specialist qualifications, and are unable 
to make satisfactory arrangements for leave vacancies. The Central 
Government-are deprived of experts on faCtory administration, and &Il 

inspectorate divided between many Governments cannot get the fullest 
"alue from common experience. Occasional or periodical conferences of 
inspectors nan do something to secure the pooling of experience, but 
they cannot yield the results whioh are gained by an inspectorate working 
as a single team. The administration of the Mines Act, which has always 
been central, seems to us to have gained considerably thereby, and ita 
provincialisation, if that proves necessary, is bound to weaken its fo..,.,. 

Central Legislation and Provincial Administration. 
We must recognise, however, that considerations with which 

we are not competent to deal may make It inadvisable or imposaible 
to move in the direction of centralisation or even to maintain centralised 
administration where that is at present in exist<>nce. If this· proves 
to be the case, we helieve that the difficulties of combining central 
legislation wit·h provincial administration must be faced, as this com
bination is, in our view, infinitely preferable to the complete withdrawal 
.of legislative power from the centre. So far as we are in a position to 
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judge, the difficulties involved in this combination are not likely to ba
confined to the sphere of labour, and we do not doubt that methods can 
be devised for surmounting them. If the link'll which have hitherto 
been efiective are weakened or disappear, fresh links will arise and 
can be created. The development of responsibility in both the central 
and provincial spheres should prove a useful n,ew bond, and as legislatures
become increasingly representative, the tie will be strengthened. 
We propose later the establishment of special machinery which should 
go a considerable distance towards meeting the difficulty, and this is
not the least of the advantages it is designed to sec ure. But it" 
will not in itself be sufficient for this purpose, and we would emphasise 

. the need of invoking all such means as are reconcilable with the general 
prineiplee of the constitution, to make it certain that any legislation. 
adopted is generally effective. 

Financing 01 Legislation. 

Another difficulty is that arising out of the financial effects 
of legislation. Under the present constitution the central legislature can 
pass laws involving a tax on the revenues of provincial government1! 
without the assent of these governments. The number of factories· 
coming under reguIation depends on a central Act; but the provinces 
have to pay for the necessary inspectors. The Workmen's Compensation 
Act isa central Act ; but the Commissioners whose appointment it required 
had to be supplied by the provinces. Hitherto the inherent difficulti ... 
of the position have not been prominent, mainly because legislation at th .. · 
centre has not made any demands on the provinces except for administra
tive expenses which have been, and usually will he; comparatively small. 
But there is an important field of labour legislation which may involve' 
substantial expenditure' on the part of the State. Sehemes of socia! 
insurance and various forms of social benefit may be linked with Stat.,. 
contributions and State grants, and, apart from these, may require th .. 
imposition of substantial taxation. While we do not regard these con
siderations as justifying the withdrawal of labour legislation, even iIl' 
part. from the Central Legislature, we must stress the importance of 
avoiding the possibility of the adoption of laws involving large charges
on provincial revenues, without the assent of all the provinces affected. 
There are various means by which this could be arranged. but the diacus
sion of these would take us far outside ollr proper sphere. 

Central and Provincial. Legis1ation. 

It is ·relevant, however, to observe in this connection that th ... 
iasue,asitpresentsitaelftous, is not whether all labour legislation should 
or should not he central, but whether it i. not desirable that the centre. 
as well 88 the provinces, should retain the power of legislation. W ... 
believe that there is a wide field for provincial legislation. In particular, 
there are valuable possibilitiee of experiments in new directions on a pr0-
vincial scale. On the merits of the whole case, we have no hesitation: 
in recotnmending that legislative powers in respect of labour should 
continue with the Central Legislature and that the provincial legislature& 
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~hould aleo have power to legislate. Labour legislation undertaken in 
the provinces should not be allowed to impair or infringe the legislation 
of the centra, or ita administration. We recognise, as we 1!a ve already 
stated, thst the main lines of the future constitution in India mtlBt 
depend on considerations outside our scope and that these may he such 
as to render necessa!y the modificstion of our recommendation in favour 
of oentrallegislation . .AIlwecansay, therefore,is that the recommends
tion is pot forward with the conviction that the future of labour in tha 
next generation is largely bound up with it and that, if political consi
derations etaud in the way, the price to be paid will be heavy. 

Laboar and the Franchise. 
The difficulty which confronted us in dealing with the constitu

tional responsibility for labour arises again in connection with the dis-
" cnssion of the participation of organised labour in the legislatures. Tha 
question is of such cardinal importance for the welfare of labour that we 

.cannot ignore it, but it is intimately bound up with oth~ questions which 
lie outside our province. We consider that we should best follil our duty 
and assist those who have to consider wider constitutional issues by 
limiting ourselves to a brief statement of what appear to us to be the just 
claims of labeur inthia matter and of the advantages that will accrue 
from their reccgnitiop. Dealing first with the latter aspect of the ques
·tion, we would observe thst there are several directions in which the 
adequate representation of labour should benefit both itself and the 
commupity. In the first place, the presence of representatives able to 
voice the desires and aspirations of labour and to translate these into 
.conorete proposals is essential for the proper consideration of measures 
specially afteeting labour. But the welfare of labour does not depend· 
purely on what may be called labour measures; its good depends on the 
whole trend of policy and legislation. More adequate representation of 
labour is necesssry for ita protection in this respect and, if given the. 
opportanity, organised labour can make a valuable contribntion to tha 
wise government of the commonwealth. Further, the proper repre
sentation of labour is itself educative ; the recognition of ita claims as • 
a part of the body politic will bring increased responsibility and a sensa 
of unity with the community as a whole. Conversely, exclusion of labour 
from a fair share in the eouncils of the nation will inevitably drive it 
to rely unduly on other means of making itself felt, with injury to 
itself and to the nation. Wbat we ha.,-e statro is applicable to labour 
generally, both agricultural and industrial, and those who heve to 
deal with the representation of labour in detail will no doubt have regard 
to the whole field. We, however, must confine our suggestions regard
ing representation to such labour as comes within our terms of"re
ference. 

Labour SeaiI. 
The representation of industrial labour can be secured by either 

general or special electorates. We do not feel called upon to enter into 
a diBOUBBion of the merits of these two systems. They have been consi
dered by the Indian Statutory Commissio\l, the J ndisn Central Committee 
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_d the provincial committees on the constitution, without any uni
form conclusion being reached. We cannot claim to .ha ve devoted to 
·the suhject the attention it has received at the hands of these bodies, 
and a proper examination of so wide an issue would take us far outside 
... ur terms of reference. We can say, however, with confidence that, if 
special electorates are to remain a feature of the Indian constitution, 
there is hardly any class with so strong a claim to representation by this 
method as industrial labour. Ail regards the proper strength of labour 
representation, we cannot make any quantitative proposals in the ab
oence of particnlsrs of the future authority, size and general composition 
of the legislatures. Industrial associations have been given substantial 
representation by means of special constituencies, and & number of seats 
are also given to associations which are partly commercial and partly 
industrial. Even after the minor reforms made in 1926, industrial labOur 
by comparison with employelS has been under-represented. . Most of 
the bodies which have. been set up to advise ou the future constitution 
have recommended strengthening the representatiou of labour, and we . 
mge that, if special constituencies are retained, it should be recognised 
that labour has not less claim to representation than employers. 

Election and lfl'mjnatiQII. 

The labour scats in the Legislative Ailsembly and the provin
eiallegislstures, which number 10 in the aggregate, are all filled by nomi
Dation. It is generally recognised that the system of nomination is 
unsatisfactory, and it has evidently been adopted ouly because of the 
difficulties of devising a satisfactory method of election. With a system 
of nomination, the whole educative force of election is lost, and however 
earefully the representatives are selected by the nominating authority, 
it i. difficult for labour to feel the same confidence in them as it would in 
elected representatives. Further, the force and authority of the repre
.sentative himself is weakeued by the fact that he has not been elected . 
. We observe that, of the provincial committees appointed to confer with 
the Indian Statutory Commission, the Bombay Committee favours 

-direct election by members of registered trade noions, while the Bengal and 
United l'rovinoes Committees favour nomination. The others do not 
discuss the method of election, but the Madras Committee observes that 
indnstriallabour is not sufficiently organised to be separately represented. 
The Indian Central Committee's report suggests separate electorates for 
organised labour in all the prcvinees and in the Central Legislature, with· 
out partico1arising the method of election. Finally, we quote the follow· 
ing from the report of the Indisn Statutory Commission under the head 
" ~presentation of Labour" :-

" We h.&-ve made careful inquiries with a view to making adequate arrangements., 
for the represeDt&t·ion of labour employed in large-scale industty in varioua p&rt.i! of 
India, but no ready-made solution is av.ilabl~# Mr. Whitley's OE>mmis&iOD. will 
dOllbtleaa throw more light on a very obaoure problem. - Ij: • .. • 

Tho_~OD_ ..... makeiB that in every provinoe the Govemor ahouId b&ve 
the duty of m..wing up ruI .. for.......mg, by the me&DB whioh in eziBting oiroumat&u.. 
ce& are the beet available, labour repreaentation.. If the Govemor finds that for the 
preeent he muG still. reeort to nomination. he should oouider whether there are suit
able labour organj •• tiolUl which he might ooD8Ult before makiJ>g his ohoice", 
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One member of that Commission, who opposed special representation for 
particular interests, advocated the introduction of adult suffrage in certam 
industrial areas. 

A method of Election. 

H special representation is to be given to industrial labour, the 
method whicb, in our view, is most likely to be effective in eeouring the 
return to the legislatures of the best representatives of labour is that of 
eleetion by registered trade nnions. . The working of this method should 
also exercise an important iniIuence on the healthy development of trade 
nnionism. Where only one eeat WB8 given, the trade nnions might elect 
the member; where more than one seat w .... &1lotted to labour, the nniOIlll 
could either be grouped for the purpose in separate colllltituencies, possib
ly according to industries, or they could eleet the membe1'8 jointly. As 
regards the details, we recommend the setting up in eaeh province of .. 
special tribunal to determine before each eleetion the weight which should 
be given to eaoh registered trade nnion. The tribunal might consist of 
three membe1'8 unconneeted with industry or labour and presided over by 
a high judicial officer. The Registrar of Trade Unions should not be a 
member, but should give the tribunal sueh assistance as they require. The 
grant of votes should be limited to nnions which have been registered for 
not less than one year, and it would be the duty of the tribunal, after soch 
investigation as was necessary in the case of each nnion, to determine the 
actual paying membership and to &1locate votes accordingly. We recog
nise that this method may not be everywhere applicable under present 
conditions, and, if it was found to be impracticable in any case, recourse 
would be neoessary for a time to some other method. In Assam, for 
instance, where more effective representation of the plantation workers 
is required, different methods will be necessary. 

Loeal Self-Government. 
In this connection we would observe that the participation of 

labour in the sphere of local self-government is no less desirable. In the 
past, industrial workers had no voice in mnnicipal councils and other local 
bodies, even where they and their dependents colllltituted the bulk of the 
population. Recently labour members have been added to the Bombay 
mnnicipslity, but it is still very geners! for those who are vitsIIy concerned 
in mnnidpsl administration to have no representation on the council. As 
a result, councils tend to be _posed mainly of those who, if their inter
ests do not conffict with those of the workers, are iosufliciently acquaiot
ed with their needs. The proper representation of industrial labour 
should lead to more &ttention being given to health and housing than in 
the past. It will be difficult to secure the changes in policy advocated 
elsewhere so long as mnnicipal councils are not made more representa
tive of the population for whose welf&re they are responsible. Notwith
.tanding that it is customary to base representation on the payment of 
particular taxes, we consider that, where there is a substantial industrial 
population, it should be allowed to take a share in municipal government.. 
We recommend that it should receive, either by means of a franchise 



such· as we have already suggested or in some. other way. the power to 
exeroiie an adequate influence over the policy of local self-governing 
Ilodies. 

Ezp.minatioo o! Legislative l'roposaIs. 

We have been dealing hitjl.erto with the machinery for labour 
legislation, and now tum to a closer exam;n,.tion of the machinery already 
in operation. The procedure which has been evolved for the considera
tion of laheur measures (and we belieVl' it is applied to most other m ..... 
SIU'e5) is interesting. After the idea of legiBlating in a particular direc
tion has been taken up by the Government of India, the subject is ~xamin
ed in the first instance departmentally. If, after this examination, the 
Central Government favour the idea or consider thet it deserves further 
ventilation, they issue a circular letter giving their provisional vieWs 
on the subject and including, as a rule, a fairly fuJI outline of the type of 
measure they contemplate. This letter is addressed to the local Govern
ments, who are generally asked to corurult publie opinion in addition to 
giving their own views. The local Governments then forward copies of 
the letter (generally without comments of importance) to assooistious 
of employers, labour unions, a number of officials and possibly 
other bodies or iI;dividuals. Some of the officials may then refer 
the letter (also frequently by correspondence) to their subordinates 
or to private individuals. The bodies or persons consulted thei pro
ceed to examine the propoaals independently, and written replies con
tainiIlg criticism of the proposals are forwarded to the provincial 
Secretariat. They are there scrutinised and, in the light of them, 
the local Government prepares its own reply to the Government of India. 
With this reply it may forward a selection of the replies it has received. 
The proposal is then re-examined in d~-tsil by the Government of India in. 
the light of all the criticisms. At this stage, as at the earlier stage, it 
may be referred to the Advisory Committes of the Legislature attached 
to the department concerned. If, after the various criticisms have been 
considered, the decision is in favour of legislation, a bill is drafted. 
Occssionally such a bill has been again referred to local Governments 
before introduction in the Legislature, but more usually it is published. 
and introduced without further delay. . 

Procedure in the I.ciaIetnre. 
After this, either Government or Il private member may move 

for the circulation of the measure. If this course is adopted, the Bill is 
sent to local Governments (and some other authorities) with another eire .... 
Jar letter containing brief comments and enolosing the debates, and the 
Governments are again asked to canvass public opinion. This is done more 
rapidly than on the previous occssion, bilt there is no great difIerenoe 
in the selection of the bodies and persons corurulted. All the opinions on 
this occssion, inoluding the replies of the local Governments, go to the. 
legisletive chamber by which the bill was circulated, whiCh is usually 
the Assembly. After circulation (if it has been agreed to) is completed, 
any bill whioh is of any importance, if its principles are approved, 
is referred to a Select Committes and there oonsidered in detail in the 

2K 



~66 

light of the opinions forwarded. After this the measure, as amended b, 
the Committee, returns to the Honse and passes through ita remainin 
stages. Consideration by the other chamber, re-examination of amend 
menta made there and the assent of the Governor General complete th 
procedure; but ordinarily some time is allowed to elapse between th 
paesing of the Act and ita coming into force. The object of the pro 
eedure We have outlined is to ensure that measures are not adopted withou 
the fullest examination of their possible repercussiolll! in every part 0 

India. The immense area to which a' general labour law is applicabl, 
and the variety of CIlBtoms and conditions within that area have beel 
brought home to us vividly by our tours, and we recognise the gre&' 

importance of securing that bills are not passed without a clear recogni 
tion of their probable effecta in the many places concerned. The eviden: 
aim is to secure far Government and the legislature the distillation of th. 
wisdom and experience available in the provinces. 

Defecla of the l'resimt System. 

But in our view, the system is wastefnl of time and energy, ani 
does not focus opinion and experience in the best manner possible. S. 
far as time i. concerned, the particulars furnished to us of the progress 0: 
the labour messures passed in the last ten years show that the proce81 
is a slllw one, and it seems to have become slower in recent years. Th~ 
absence of speed in legislation is not, however, the principal defect of thE 
present system. While progress could be seeurPAi by other methods witll 
somewhat less delay, it i. espeeiaIly dangerous in India to act withouj 
an adequate exploration of the ground. The main weakness of thE 
present system is that the only examination of propossIs which most oj 
those consulted are able to make is conducted independently in separatE 
offices. So far as we can judge from the correspondence tilat has been 
supplied to us, much of the criticism is destructive, and many opinions 
are prepared without adequate material or a sufficiently wide view of 
the subject. It is, indeed, difficult for anyone, who is unable to test his 
ideas in the light of the differing experience of others, to make construct
ive contributions to a complex propose!. Employers' representatives, 
workers' representatives and officials all snfier in the process by lack 
of contact with each other. On at least one occasion in the past contact 
was seeured with evident benefit: the framework of the present Work
men's Compensation Aot was devised largely by a committee which in
cluded some employers, labour leaders and officials. If representa
tives of all three classes could be regularly brought together to consider 
proposals in consultation, the result wonld, be the evolution, in a shorter 
time and with a great saving of energy. of measures that would rest on a 
sound foundation of practical experience. The ultimate responsibility 
for labour Jaws, as for other laws, must rest with the legislatures, but 
their deliberations would be greatly assisted if they could he furnished with 
the collective views of those who, as representing employers, workers and 
the executive governmente. can bring special knowledge to hesr on such 
questions. The bringing to a common point of the experienoe of these 
groups should be of material value in the evolution of wise and practical 



lABOUR Am> 1'HII CONSTITUTION. 46'( 

me...ure. ; the vi~ of the wider oommun.ity can be e&Ctively voiced 
in tbe legislatures themselves. The present system looks too much· to 
the official element for the inteJ,pretation of these views; this i. p<lI!8ibly 
.. survival from tJle lJeriod when the majority in the Iegi8Iatu~ was not 
elected. 

An lDdWlirial Conudl. 
We rer.ommend the ooRStitution by statute of an organisation 

by .which representatives of employers, of labour and of Governments 
would meet regularly in conference. The organiaation, which might be 
ealIed the Ind1l8tria1 Council, should be sufficiently large to ensure the 
adequate representation of the various interests involved, but it should 
not be too large to prevent members from making individual contributions 
to the discussions. The determination of the actual size and oompooition 
of the Council win require further examination, and this question may 
need reconsideration after some experience has been gained. On the baoia 
of the preeent constitution and distribution of provinces, but excluding 
BUl1IIIl, we give the following particulars, Ieee as a definite leCODlmcnd&
tion than &8 an illustration of the type of body we have in mind. 

o.o-nmsr'1JMMlIer..-
3 representatives from the Central Governm.an~ 2 ea.ch from 

Bengal and Bombay, and I _ .... of dle oUier major 
provinces, making 13 • 

JG~~ iSPre8eliMh19M-" _ Jlen&sI. 3_ Bombay, ll_h ___ U __ 
andBih ... nd Oriss&, I lromeaohoftheot.hermajorpro_ 
aDd l_themlnorpro_..u ~itoly.making.. . 17 

Lobmw~0t8- . . 
. Distributed aimil&rIy to the empIoyom' __ ti .... maIdDg . 1'T 
Railwav~ __ 

II ' __ veII of SI&te _YO. 1 of company-mAnaged roll""y. 
andllofrailw&yJabour,maldag.. .. __ __ 6 

Nominaled ncm.ojlcial membtra " 

Total 57 

The last cIaes should be nominated by the Central G<>vermnent, who 
should use it to appoint at least one woman, and might also secme the 
inclnaion of one or two eoonomists or othernon-ofticial experts, Ofticial 
experts, unless they happen to be nominated as representatiVllB of Govern
ments, should be able to atfend in the capacity of advisers, In our view 
the labourmembers should be eleeted by registered trade unions, and_ 
such machinery as we have indicated earlier in connection with the parlia
mentary fronchlse might Jl«>Ve auit&ble for thepurpooe of these elections 
also. Where no trade unions of any size were in existence, it would be 
the duty of Government to nominate the labour representative. The 
employers' representatives should also be elected byllS8OCiations, Where 
a province has more than one re~utstive of employers and of WOlken!, 
it would be prefe1'8ble to have single member constituencies.rather than 
combined constituencies; but whichever method i. adopted, the voting 
power of employen!' associations should be approxim&tely proportiollllte 
to the number of worlrers which their 1IlE>mbers employ, We recommend' 
that, when the new Constitution i8 framed, the Council. whether it has 
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been established by that time or not, should lind a place within the oon
stitutional structure. 

The Organisation. 
The lndustrisJ Co1lllCil should meet annually, and its venue 

might with advantage be changed from year to year 80 as to enable it 
to visit the leading industrisJ centres in turn. Thie would give the mem
bers the advantage of seeing industrisJ and labour developments in other 

,centres than their own and of stimulating interest in labour matters in 
difierent provinces. We have considered the possibility of giving the 
Council a permanent head who would both preeide over the l!eSSions and 
conduct the administrative work of the organisation throughout the 
year, 88 in the case of the Agricultural Research Co1lllCil. But we think 
it would be better to follow in this reepect the example of the Inter
national Labour Organisation. Our proposals are inspired partly by the 
example of that organisation, and we hope that the conference will be 
able to meet on the smaller etsge of India the needs which that organisa
tion was created to supply in the international world. We recommend, 
therefore, that the President of the Council should be elected by it at each 
annual session, and that the chief executive officer of the conference, who 
will he a permanent official reeponsible to it for the current hnsineas 
tilronghout the year, should act 88 the secretary of the Conncil at its 
annual conference. We believe that this system would be more econo
mical than providing both a permanent secretary and a permanent 
preeident, and that it will better secure the independence of the Council. 

Examination of Legislative 1'roposaIs. 

So far as proposals for legislation are concerned, we contem
plate tliat these will either be referred to the conference by Government 
or be initiated by the conference itself. It will be the function of the 
Council to work these out in detail both in committees and in the con
ference. Unless there is any grave urgency, proposals should ordinarily 
be considered at two successive sessions of the Council. The first 
session would prepare a rough draft in order to enable the public to 
criticise the proposals and the members to review them with their 
constituents. In the following year, the Council would take its final 
decision. A Council of this kind should not find it difficult to secure 
the confidence of the legislature. We should expect some members of the 
Council also to be members of the legislature, and they would form a 
useful link between the two. 

Co-operatiOll and Policy. 
It is not intended that the examination of labour legislation 

should be the only function served by the Council. Indeed, if deve
loped along the right lines, its biggest service to the country would 
probably lie in another direction. We do not nnderrste the value of 
legislation; but it has limitations which are apt to be overlooked, and 
some of the obvioUB weaknesses in industrial conditions at the present 
time are not likely to be removed by legislative action. What is re
quired is the spirit of co-operation and nnderetsnding amongthose con
oerned, and it i8 this which such a conference should aim at creating. 
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Each group 'would be in a better. position to appreciate the difficulties of 
the others, and this apprecistion should have a. marked effect on ind_ 
trial peace and development. Nor would the educative value of the 
Council be limited to the interaction of group on group, for within each 
group the members would gain much from each other by the exchange 
of ideas. All over India we found experimep.te the knowledge of whi<!h 
had not penetrated beyond their originaL home. A conference would 
provide an opportunity for the interchange of information on all .. uch 
developmente. Further, the pooIiJJg of the repreeentativee' experience 
and ideas would be the best contribution that could be made towards the 
formation of a sane and constructive policy in labour matters. The 
formation of sound policy depends on contact with men rather than with 
letters or files, on the presentation and criticism of ideas faoe to face, 
and on an intimacy with the poeition of others which the written word 
seldom conveys. 

Bule-ma!ring Powem. 
There is a third important function which could be fulfilled by a 

Council of this kind. In much modern legislation, it ie neceesary for the 
legislature to leave to another authority the working out of details. 
This power to legislate in detail ie rumally delegated to the executive 
Government, and although the growth of such delegated powers is by no 
means as extensive in India aa in England, moet labour Acte confer 
wide powers on the central or provincial Governmente or both. 
Rulea mads under the Factories Act and the Mines Act regulate matters 
of great importance to employers and labour, and the Workmen's Com
pensation Act not merely leavea most of the Commi .. ioners' proeedure 
and other matters of moment to rules, but confers on the Government 
of India power to schedule fresh industrial diseasea and even to extend 
the Act to fresh classeS of workmen. The Trade UniollB Act and the 
Trade Diepotes Act and, indeed, all but the most unimportant Acta are 
completed by rulee which, though usually published for criticism before 
final promulgation, lie solely within the authority of the executive. . We 
COJJBider that a Council of the kind we have been diseussing would be 
admirably equipped to advise on the framing of rulee and regulati""" 
which are intended to be of general application. So far as provincial 
or local rules are concerned, the need of· greater uniformity haa been 
atrassed in some quarters, and on more than one occasion the GoVern
ment of India have aesisted provincial Governmente and encouraged 
the adoption of common atand&rd& by preparing and circulating drafts. 
By advising provincial Governmente, the Council should be able to further 
the framing of sound rules and the a voidance of variations which are not 
warranted by local conditions. 

Economic Research. 
The Council might also play a useful part in the co-ordination 

and development of economic research. The need for advance in this 
direction has already been diseussed and a Council constituted on the 
lines suggested would be able to 8Sl!iet and guide efforts in the various 
provinces. We recognise the diffioulty of 1indiDg funds for much 
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statistical work at present, and the extent to which statiStics will fall 
within the province of the .provincial Governments and the Central 
Government respectively is uncertain. But in either case the Council 
will provide a useful focus for statistical development. The need for 
securing co-ordination in Indian economic statistics will alwaye re-

1nain, and the Council win provide a body of men able to review the 
needs of India as a wholt; and to ensure that such resources as are 
a~ailsble are utilised to the best possible advantage. If the Council 
is established, the provincial and central Governments might, at a 
later stage, when the form of the new constitution is settled, explore 
the· possibility of concentrating their efforts in a Bureau attached to 
the Council. Even if no such step is taken, the Council might be 
able to advise regarding the collection of statistics. If a Statistics 
Act were passed, as we have proposed, the C<>uncil should be in a posi
tion to scrutinise propossl8 for the grant of mandates to investigat
ing officers for the collection of statistics, and it might aOO be able to 
make suggestions regarding the form in whicb statistics might be 
collected. 

ProvinciaIised Legislation and the Council. 
Hitherto we have been diacnssing the Council with central 

legislation in view. If, however, lahour legislation is to be deeentral
.ised to any extent, the need of some co-ordinating body will be 
imperative.. The withdrawal of the unifying force exercised by the 
Central Legislature and execntive would give much greater urgency 
and importance to any machinery that can do something towards secur
ing the same end. Indeed, the formation of a Council such as we have 
proposed seems to us the ouly feasible way, under a system of pro
vincisl legislation, of conserving that unity of purpose and method 
which is vital to pregress. The main question which would arise in 
that event would be whether the Council should not be given some 
direct authority. When the constitution of the International Labour 
Organisation was being framed, it was proposed by the representatives 
of France and Italy that the Conventions of the Conference sh01dd be 
binding upon the members, i.e., their ratification would be obligatory, 
whether the national legislatures approved them or not. This idea 
wa4 rejeeteclas premature. The Commission on International Labour 
Legislation observed: "If an attempt were made at this stage to 
deprive Ststes of a large measure of their sovereignty in regard to labour 
legislation, tho result would be that a ()OIl3idemble number of StaleS 
would either. refuse to accept the present Convention altogether, or, 
if they accepted it, would subsequently denounce it, and might even 
prefer to resign their membership of the League of Nations rather than 
jeopardise their national economic position by being obliged to carry 
out the decisions of the International Labour Conference." In the case 
we are comide:riog, these objections do noj; apply, as it would be virtu
ally the existing powers of the oontre and not of the provincl'S which 

. would be transferred to the Connoil. and there would be no question of 
plaoing·the·national economic position under the oontrol of other powers . 

• 
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But there are other difficulties iIi the way of giving the decisions of the 
Council ma.udatory power. In the first place, the creation of a body 
withsuchauthoritywouldma.ke it, in effect, the legislating authority, 
and legislation would virtually cease to be provinciaL Instead of 
being provineialised, legislation would have been taken away from 
one form of Central Legislature and entrusted to another. Nor would 
the change be for the better, for the new body would be less represent- . 
ative of the community as a whole than the old one, it would be less 
able to assume responsibility for the ailministration of its own decr~ 
and it could not be given the power of taxing public funds, so that 
decisions that involve charges on these funds (and some charge is in· 
separable from most labour laws) could hardly be mandatory. If 
it is possible to keep legislation central, we consider the authority 
finally responsible for legislation must be the Central Legislature. 

Functions of the Council. • 
If, therefore, authority to legislate in labour ma.tters were with-

drawn from the ~ntre in whole or in part, the Council's functions in 
respect of such legislation could hardly exceed the preparation of legislative 
proposals for the provincial legislatures and the exercise of such autho
rityas ma.y be delegated to them by legislative enactments. Legislative 
proposals would be prepared either on the initiative of the Council or 
on references to them by provincial Governments or Le"oislatures, and 
they could be prepsred for provincial or general application as the ease 
required. If, in respect of any proposal for the adoption of general 
legislation, a resolution had the support of not less than two-thirds of 
the Government representatives, it might be made obligatory for pro
vincial Governments within a specified time to submit the proposals to 
their respective legislatures for a decision as to their adoption or rejec
tion. We do not a<hise going further than this. The Council would 
thus be able to overcome the initial difficulties in the way of translating 
its desires into aetion and its composition and outlook would, we hope, 
ma.ke it a powerful influence on publio opinion; but the final voice 
would rest with the members .. f the legislatures. We would emphasise 
our view that, whether the Council is dealing with central or provincial 
legislation, the assistance which it can render the Governments and the 
oommunity will depend, not on the results of votes but on the aetnal 
discussion and on the extent to which members starting with different 
ontlooks can reach common conclusion... While voting IIlItY be neces
sary on .. number of occasions, the aim should be to avoid divisions 
as far as possible. As .. minor discouragement to endeavours on the 
part of employers' or workers' representatives to vote down their 
opponents with the aid of the other votes, we suggest that votes should 
be recorded sepsrately in three groups, one including employers' 
representatives, one workers' representatives and one the remaining 
members. 

Admjnistration and Finance. 
The Council will probably find it necessary to set up a small 

committee for the administration of matters of importance relating to 
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ita work while it is not in se..aon. A committee, including the President 
for the year and two Or three other members, could meet two or three 
times during the year, if necessary, a.nd would also be available for con
sultation by correspondence. The main responsibility for the heavy 
task. of preparing the material for eaCh se..aon must rest on the chief 
executive officer and his staff; but the general supervision of an execu
tive committee would be valuable in securing that the material is pre
pared in a form acceptable to the Conference, in controlling expen
diture and in making arrangements for the se..aons. H the future con
stitution of India makes it at all poll8ible, it would be most desimble 
that the expenses of the Council should come from central revenues. 
Otherwise, they must be met by provincial contributions. In the 
former C886, the Central Government and Legislature should control the 
budget. In the latter case it will probably he necessary to arrange 
for p:ed allotments, e.g., for five years, and this might be settled by 
representatives of the provincial Governments, after consultation witlt 
the Executive Committee or the Council. But the same problem may 
arise in connection with other co-ordinating authori~es, and some other 
solution may be found more suitable. We do not propose to discuss the 
procedure of the Council in detail; this must, to some extant, be guided 
by its evolution and we suggest that it might be left, in part, for regula
tion by the Council itself. But we invite attention to a study of the 
methods adopted by the International Labour Conference as giving 
nseful suggestions for the procedure in the early years. A Council 
constituted as we have suggested would naturally be brought into close 
contact with the International Labour Organisation. It would obviously 
be wellquaIified to advise on the Draft Conventions and RecommendatiollB 
adopted by the International Labour Conference. There should he little 
difficulty in establishing a convention whereby the Central I.tegiaIature 
referred the decisions of this Conference to the Council which in turn 
would forward its conclusions to the Legislature. 

CompetitiOJ1 of IIuliaJl States. 

We have referred to the increasing economic unity of India and 
the need for co-ordination in labour matters. Our enquiry, however, 
h ... related ouly ·to a part of India, for the Indian States lie outBide our 
scope. But their presence cannot be ignored in considering the problems 
of British India, feir they share incr .... ingly its economic unity and its 
industrial uevelopment· and are bound to exercise an important influence 
on its political development. They lie in some cases close to industrial 
centres in Indian provinces; but the laws and regulations which protect 
labour in those centres do not extand across the boundaries of the States. 
A number of States have copied various AetB of the Indian legislature ; 
but, except in: rare cases, their labour laws are subetantially behind those 
of British India. Industrialists not unnaturally fuel the danger involved 
in making advances in British Indian legislation while their rivals within 
the boundaries of the States remain lUlAffected by these advances. There 
is already, in fact, on a small scale, the problem which would face all 

. IDdia if central labour legislation disappeared. In making our proposals 
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we have had to recognise that it would be a poor service to labour and the 
country so to raise standards in one part of India as to drive industry 
into another part where standards are lower. 

Elfects 01 Competition. 
So far as we have been able to judge, existing legislation has 

had remarkably little effect in this direction.. This is partly due to 
geographical and climatic features. It is obvi~us that the location of 
mining industries and those connected with them and of plantations 
is determined largely by natural forces. In the case of the railways, 
the problem does not arise, and a large number of other industries have 
their Choice of location restricted by factors which lie outside their 
8Ontrol. While some of these industries exist both in British India and 
in Indian States, there is no evidence of any handicap arising from 
difierences in labour laws. It is in respect of some of the factory industries 
that the choice of location is widest. . But even here it is dilIicult to find 
evidence of any lOBS sustsined by industrialists in British India on account 
of legisJative difierences, or any tendency to move to Indisn States, 
at any rate 80 far as large factories are concerned. In certsin centres 
of British India which lie in close proximity to Indian States, there have 
recently been important developments of industry which, if industrialists 
had felt unduly hampered by labour laws, could have taken place across 
the border. It is worth repeating in this connection that good conditions 
of labour need not hamper industrial development. The big improve
ment effected in British Indiaaincethe war is, in our view, partly respon
sible for the disappearance of the scarcity oflabour which handicapped the 
factory industries in previous decades. Plentiful and efficient labour will 
gravitste to places where it receives fair treatment, and many measures 
for the improvement of oonditions are directly prontable to the employer. 
In respect of BIIl&!l factories, there would seem to have been in one or two 

,limited localities a tendency to develop industry in States t& avoid the 
regulations of British India. For example, in the Punjab there is said to 
be a tendency to move cotton ginning factories to Indian States to avoid 
restrictions on hours of work and child labour. In Rajputsna the same 
industry is said to be developing in the States at the expense of Ajmer
Merwara, a very BIIl&!l province surrounded. by States. We do not con
sider that our recommendations will have any general tendency to give 
an advantage to Indian States at the expense of British India. They are 
intended rather to lead to a steady and stable development of industry 
within British India. ,We must recognise, however, that there are 
danger points, particularly in respect of very small estBolishments. The 
bringing under regulation of those workahopB which do not empl<ly power 
is a case in point. Some of the industries which will be affected by the 
adoption of our recommendations are not likely to develop in Indian 
States; but there seem to us to lie distinct dangers that, in resp""t of 
others, persons will seek to exploit, beyond the bounds of British India. 
the labour of young children, and that owners working within British India 
with children of reasonable age may find themselves handicapped in 
consequence. 
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Need for Co-operathm. 
So far as cases of this kind are concerned, we would observe that 

the need of regulation appears to us to be eo imperative as to justify the 
risk involved. Looking at the matter from the wider point of view, we do 
not believe that it is to the ultimate advantage of any part of India to 
permit the working of young children, or any inhumane conditions, and we 
suggest that, where danger of the kind we have mentioned appears to be 
real, an effort should be made to obtain the active co-operation ofadjoining 
States. If the considerations which we have endeavoured to set out 
commend themselves to the people of British India, they should not fail 
to evoke a response from the Rulers of the States. At the Banie time 
efforts at looal co-operation will not secure any lasting solution of the 
difficulty. In discussing the merits of central and provincial legislation, 
we limited our view to the provinces. But we must point out that even 
the close..t co-operation between provinces is insufficient. So long as 
there exist side by side areas in which legislation is comparatively 
backward, there will be a handicap to progress in the rest of India. 
There are, therefore, good grounds for making labour legislation both 
a federal and a provincial subject. If this were done, it would bs 
essential in the application of legislation in the States to secure the observ
ance _of the principle of gradualness, to which we ha va referred else
where_ Any attempt to secure uniformity by a. rapid process of levelling 
up might prove a serious bar to lasting progress. But if there is reasonable 
security against such a dsnger, federal legislation offers a more complete 
solution of the problem than can be obtained otherwise; and we urge that 
this possibility should be carefully considered. If it does not prove 
practicable at present, efforts should be directed towards securing that, as 
early a.s possible, the whole of India participates in making progress in 
labour matters. The end should be to reach .. stege when, in respect of 
the leading labour laws, recognised minimum standards are applicable 
throughout the whole of India. .• 

The Stales and the Industrial Council. 
In our discussion of the'Industrial Council, whose establishment 

we recommend, we limited our view to British India. But we bslieve 
that, for those States in which there is appreciable industrial development 
and which desire to co-operate, the Coll,noi! would offer a suita~le chann~1 
for co-operation. It could be enlarged and adjusted to admit of their 
representatives. It will be necessary to recognise that the difference of 
standards betWtlell British India and Indian States will for some time pre
clude Ulliformity in new laW!!, and it might be necessary for the Council 
to consider separately propo ..... ls for British India and for Indian States and 
to leave the final voting on such proposals only to representatives of that 
division to which the proposals are intended to apply. We feel sure that 
finy States which are willing to co-operate will be equally ready to ~' 
that the conclusions of the Council on legislation should automatICally 
receive early consideration at the hauds of the competent authority within 
the ~tat". 
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PmlimjnVf. 

Before dealing with the actual subjects on which my views 
diverge from those of my colleagues, I feel that a word of explanation 
is n~ in order that my personal position may be made quite clear. 
Basically the1'8 is very little dUference of opinion between us. I desire 
to see the standard of living not only of the industrial but alao of the 
general population in India raised far above the present 1lDll&tisfactory 
level: I desire to see -hours of work reduced and those hours occupied 
more efficiently and intensively: I deeire to Bee a materisl improv~ 
ment in health conditions, whether in the factory 01" in the home. 
It can fairly be said, therefore, that the divergence of our views does 
not lie so much in the objects to be attained as in the methods by which 
they should be achieved and the speed with which these goals should be 
le8ched. My European colleagues are naturally influenced by what 
has taken place in the West and have endeavoured to adopt a procedure 
tending toward Westem ideala : on the other hand my Indian colleagues, 
perhaps not unnaturs\ly, consider that, if the machinery of the West 
is introduced in the East, the consequences will be the same in 
both Hemispheres. In my opinion the long period of experiment and 
development out of which the present industrisJ system in the Western 
Hemisphere has gradually evolved has received insufficient emphasis. 
Education both of capital and labour and of public opinion is a 
slow and gradual process; and the assumption that remedies which are 
the result of a long evolutionary period in the West can be fitted 
ready-made to India is not justifiable. 

Further my colleagues in their desire for statutory reforms 
have not in my opinion sufficiently etressed the usefu\ part played in 
this country by the voluntary efiorta of employers in the past: they 
have only resorted to the encouragement of such endeavours in 
the future where statutory recommendations appear impossible of 
achievement. I on my side consider that attempta to deal with these 
economic subjects should be carried out voluntarily &8 far &8 possible, 
and that statutory aid should only be ilivoked where it is absolutely 
nece_ry. India is eseentiallya poor country and any attempt to bring 
her labour legislation up to the same level as in Western countries, 
in efieet &8 well &8 in intention, can only be achieved by the institution 
of a large and expeosive machinery for inspection which will absorb 
more revenue than she will be able to afiord for many years to come. 
That such an inspectorate will be necessary if the suggestions of the 
Commission are carried out is admitted on pagea 213-14 :-

.. W. h .... ""er to _ lIUeh ... the oIow growth of *he opiri. of oompliOD .. 
with the industrial law """"'II the omalIer and _....u __ empla,.... 
the ign_ aDd iIIitoraoy of the worken, the ~bility of 00II_ and "'
large ...... 00 be 00.- in *h ..... of _ttered induotri--.ll of which -.110 
make • higb annual peroontage of lnspeotioo ..... tial if enforoement i. to be 
e8eot:iYe n ,. 

The steady growth, aide by aide, of Indian industry and rural 
population mises a question whioh merits aome attention: there is an 
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Wlcollated but nevertheless OODBiderable volume of evidence whioh 
tende to show that the press of populetion on the land is continually 
increasing. In my view every facility should be given to enable the 
smplus populetion to migrate with ease and Bettie down in the districla 
where labour. is required for industrial purposes. 

There is a school of thought .among, employers which views 
with sympathy the improvement of labour conditions to whatever 
point is considered desimble by those interested in labour refonn, 
provided that the extra cost can be covered by the institntion of bounties 
or an increase in protective duties. I am not in agreement with the 
above view in principle. I appreciate that the increasing pressure on 
land makes it not only desirable but neoeas&l'Y that industry in India 
should become sufficiently prosperous to absorb the growing percent
age of those born on the land whom the land cannot support; even 
the moet ardent champion of rural industries must uphold any measure;! 
of protection necessary to place Indian industry in a position to oompete 
BUl:CessfulJy with foreign competition and maintain a steady develop
ment : nor can anyone cavil at a policy whereby the standerd of living 
of the industrial worker is kept at a higher level than in agricultural 
diotrict1l. But any policy which raises the cost of the article to the 
oonsumer in order that the industrial worker may achieve a standard 
of living disproportionately greater than that of his agricultural brother, 
is justifiably open to criticism since it would involve the taxation of 
approxilnately 340 million people for the benefit of about two million 
industrial workers. . 

Some of the recommendations in the Report with which I am in 
sympathy are put forward in rather stronger terms than I can subscribe 
to; nor must I be held to have accepted without reservation all the 
argumenla developed in the Report in favour of recommendations 
with which I am in agi-eement. It will be noticed that in Chapter :xx 
my colleagues l'tlC.(lIDmend that access should be available to the workers' 
lines in the plantations of Assam and that Government should take the 
necessary action to achieve this end: wbile I agree in principle that 
such access should be established, this matter has been and is receiving 
the attention of the Assam Government. I can visualise poeoible 
difficulties to Government in times of political turmoil if such access is 
uncontrolled·in distant rural areas and would prefer to leave the question 
to the sympathetic consideration of the Government concerned rather 
than make a strong and definite recommendation. 

It will further be noticed that the whole Report is studded 
with aspiratlons to the effect that the recommendations will benefit 
the employer as well as labour. In my opinion only an undue feeling of 
optimism on the part of my colleagues can justify this view in 
every ease: I am by no means. so eert1Iin that industry genera1ly 
will share it. No attempt has been made nor would it be poeoible to give. 
an estimate of what would be the cost of the various recommendationS' 
which my colleagues desire to lay on industry and the oommunity at 
large, but that this cost would be no small item there can he no question. 
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Nor am I convinced that the end we all have in view ~y not 
be achieved by methods other than those used in the West. A study 
of the Guild System in Ahmedabad will show how, with no legislativ~ 
provisions but purely by the harnessing of social forces, the most 
stringent restrictive regulations were evolved in the paat; and there 
may yet be other methods which have not even been thought of by this 
Commission. 

The ground we have had to cover has been vast, the time re
stricted, the facts available exiguous and sometimes inconclusive, if not 
positively inaoourate. Further detailed enquiries would absorb more 
time and entail greater delay; but it is surely better to proceed cau
tiously at the beginning than to build on insecure foundations and su!Jse.. 
quently patch up mistakes that may have been l!l8!ie. 

. I should like this Report of ours to be used as a general starting 
point to be followed by a series of ad lwc enquiries on the widely differ
ing subjects with whieh we have dealt, such enquiries to be instituted after 
more facts and accurate data have been eollected. In the meantime, 
except where our recommendations are based on fully established facts, 
statutory measures should be carried out on the most general lines. 

Roms in Factories. 

The majority of my colleagues have agfeed that a reduction of 
hour. from 60 to 54 is practicable and desirable throughout the country,' 
and admit that sueh a reduction would primarily affect the cotton industry, 
since this is by far the most important of the industries which still work 
most of their operatives for 60 hours a week". 

The argument adduced is that the present ten-hour day is not 
in reality a day consisting of ten hours' coneent.mted work. There is, 
the Commission maintain, a considerahle amount of loitering and "In 
Bombay particularly, the visitor is sj;ruck by the large numbers of men 
who can be found outside the factory building at almost any hour of 
the day"". 

lily colleagues therefore asaert that a ten-hour day should not 
be worked, 3 cannot be worked, • and is not in fact actually worked." 
Their argument continues on the lines tbat a shorter and more disciplined 
working day is preferable to a longer day containing the unauthorised 
intervals for loitering referred to above'. . 

After consideration of the reduction of the working day from 12 
to 10 hours they continue, " As hours are lessened, a point must be reached 
at which, even if the industry can maintain production by employing 
shifts, the operatives cannot face a further reduction of earning capacity. 
But. the evidence .hows thst this stags has not been reached and that, 

, ~44 • 
• Page 41. 
I Page to. 
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with a. reduction of hours, it would be.possible and, if there were co-oper
a.tion between employers and employed, """y not merely to maintain 

• but to increase the average production per operative employed. ,,' 

These two senten""" contain the kernel of the lI.l"glllllent put 
forward in the Report and it is with the three main points of this argu
ment that I now propose to deal, namely, the effect of the reduction of 
hours, the possibility of an increase in the efficiency of the worker which 
will, at any rate, largely counterbalance the restriction of hours, and the 
reduction of loitering. 

The reduction of hours hy statute, unaccompanied hy any 
increase in efficiency on the part of the operatives, has one of two direct 
results-a decrease in wages or an increase in cost of production. The 
former difficulty is realised hy my collea"aues who ""y " It is also necessary 
to hear in mind the relationship between hours of work and wages, for 
the standard .of living of the factory worker is ·such as to make any reduc
tion in his earnings a serious matter'" . While I agree tbat his standard 
ofliving should at least be maintained, there is evidence to show that the 
cotton mill worker earns at least sofficient money to enable him to remit 
sums regularly to his native village. Evidence given before the Banking 
Enquiry Committee in Bombay elicited the fact that indebtedness is less 
prevalent in the Konkan District than in any other district in India. 
This poverty-stricken district provides the cotton mill industry with a 
large body of ·workers and the explanation of the freedom from debt of 
its inhabitants can only lie, in my opinion, in the remittance sent by the-
workers in the cotton mills of Bombay. . 

The ouly practical way in which I can envisage any reduction 
of hours in the textile industry without dislocation is an attempt to 
shorten them when the prosperity of the industry is such that a rise in 
wages is dne. Such a rise in wages might, either entirely or partially, 
be replaced by shortening the hours of work. I cannot conceive that it 
will be practicable to shDrtenhonrs in the textile industry without 
increasing the rate of wages to a corresponding degree. 

Legislation mvolving a reduction of wages without the possibili
ty of a quid pro quo in the shape of increased efficiency cannot be treated 
as a measure of practical politic!! at the. present time. Strikes in Bomhay 
have been caused in 53 cases out of a 100 during the last nine years by 
questions of pay, and I have no doubt in my mind that any proposal 
involving a wage-cut at the present time would probably result in a strike 
and considerable loss hoth to millowners and operatives. Where the 
ten-hour day has been shortened in textile mills the rate of pay for those 
working on the nine-hour day has been raised, both in the case of the time 
and piece-workers. to enable them to achieve the same earnings in spite of 
lower production; and, though theoretically an increase in efficiency 
may be anticipated to make up for the loss ofprodnction due to reduction 
of hours. in practice this will not be achieved.... 

, P_43--44 • 
• Pag .. 40-41. 
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• Let us now examine the grounds on which my colleagues think 
that such an increase in efficiency is probable or even possible. The most 
striking feature of the Chapter on Hours in Faetories is thet there is a • 
complete absence of statistics on this question. There is no evidence 
adduced to show that a reduction of hours below 60 per week hes ever 
resulted in an appreciable increase of efficiency on the part of the workers. 
Through the good offices of the Bombay MilIowners' .Association I have 
been able to submit to my colleagues the resulte availsble in Bombay 
where a shorter shift than ten hours hes been tried. (See Appendix to 
this Note.) I do not pretend that the evidence is conclusive, but it is 
particularly valuable where a day shift of ten hours and a night shift 
of nine hours have been worked: resulte are then more truly comparable 
than in a case where a mill bas gone over from one system to anotber, 
wben the "sorts" manufactured may have varied and even machinery 
may have been altered in the interval. 

On general grounds also, it may be doubted whether any great 
measure of increased efficiency can be obtained from tbe Indian work
men at the present time: to quote the words of my colleagues :-

.. But it mllBt be admitted that tha Indi&n industria! worker produceo I ... per 
unit than the worker in any other oolUltry claiming to rank .... leading industriM 
nation. The _usee of this low efficiency ar8,,:fuf1exo Some are to pe found in the 
otimate of India and other factor>; but a po infIuauoo ia 0I....n...i overywh .... 
by the low otendard of liviDg. _ency ia attrihutable to look of both physioal 
energy and ment&l vigoor-. These are to a large extent different aspects of the same 
defect.. m physical weaknesa GUY at tho root of ambition. initiative and desire."1 

and on the following page of the same Chapter :-
" It must a.1ao be admitted that ambition is not particularly vigoroue with many 

Indian workers . ..• to. 

I fancy that my colleagues have fallen into a psychologiesl error 
with regard to the question of hours of work in India. The subject is 
one of great difficulty and intricscy. The chief difficulty lies in the com
plications caused by the differing climatic conditions in this country. 
The standardisation of hours is rendered more complex by the variations 
in climate between one province and another, and even between one part 
of the year and another, in the same province. In other words, hours of 
work which might appear unendurable in One province might be reason
able in another, and hours of work which might be appropriate in the 
cold weather might be excessive in the hot weather in the same district. 

. " Loitering" is a characteristic known to everyone familiar 
with industrY in India and the statement that it is a form of self·defence 
against overwork" is only partially true. Nor is it entirely confined to 
the cotton industry. The representative of the Chamber of Commerce 
in the Central Provinces, the representative of the Industries 
Department of the Government of the United Provinces, the represen
tative of the Central Provinces and Berar Mining Aesociation, 
the Director of Industries of the Punjab Government, the Inspector 

(' qL Factories in Delhi and the Chief Inspector of Factories in Madras, all 
, 'tendered evidence showing that the Indian worker has an innate instinct 

t P .... 208. 
aP ..... l. 
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and preference for a slow speed of work. To ignore the ez:istenoe of this 
characteristic, whether it he due to climatic conditiOlll! and environment 
or to other causes, is in my opinion to neglect an important factor in the 
psychology of the Indian worker, The suggestion that the insertion of 
frequent short intervals1 might reduoe fatigue is one to which I can readily 
agree, provided that the tendency of the Indjan operative to he « slow off 
the mark" is surmountable. . 

lIad my colleagues recommended that before statutory action 
an enquiry should he held in order that further evidence could he obtained 
as to the resulta of their recommendationa, I should have been more 
sympathetic. Had they asked the cotton industry to make experi
menta in order to furnish some concrete evidence on which to base euch 
recommendations, I do not doubt that they would have had the support 
of the industry. After consultation, however, with my technical staff, 
I feel that I am on sure ground in stating that, where a mill is now:run on 
efficient lines, a reduction of hours will inevitably lead to diminished pro
duction, and at the preaent rate of earnings the reduction of the working 
week from 60 to 54 hours would result in an increase of 7 to 8 }'&r cent 
in the cost of manufacture, excluding cotton. To ssdd1e the cotton 
industry with any further burdens during a period of depression and 
exhaustion seems to me to be both unjust and unwise. 

The Tea Industry in A'am, 

The Assam tea planters occupy ... peculiar position in India; 
They have in the beginning, like almost all Indian industries, to induce 
the agricultUlist to lea.ve his home and migrate long distances in order to 
furnish themselves with a labour force sufficient for their purpose. ' 

There are. however. two striking differences between the tea 
trade and other industries in India.· First, tea-planting is an agricultural 
and not an industrial oocupation; the worker and his family live 
in the country and frequently settle on their own land. We have been 
informed that 600,000 ex-garden workers are settled on Government land 
in Assam oocnpying an area of 150,000 acree. Seoondly, recruiting ror 
the tea trade is not free as in other industries, but is hedged round with 
restrictions. In the provinces from which a greater portion of the tea 
planter's labour is dmwn he is not allowed to use propaganda in order 
to induce the worker to migrate to Assam; on the other hand there 
is nothing to stop the oonnter-propaganda in those same Wstricts which 
is vigorously carried on by the Zamind..... interested in keeping labour 
immobile and preventing nllgtation. •. 

The result of this position is somewhat ourious. Stories of 
hardships, disease and restriction of h.ovement which may have been 
true of Assam in the distant past atill persist in the recruiting districts; 
in spite of.the overwhelming evidence that such a_state of affairs is now. 
eX!"'~tion&l. The Report states, " We met no one familiar with condi-

/ons both in Assam and in the recruiting areas who wished to discourage 

1 Page 46 



migration. It is to be feMed that some of the opponents of emigration 
into Assam were .interested in preventing labour from strengthening ita 
position in the zecrniting areas. Having endeavoured to examine the 
queetion from both ende, tha 8OU1'Ce of the labour and ita destination. 
we are satisfied that the labourers generally improve their condition by 
emigration ".1 

The Commi"';on could hat'dly come to any other conclusion in 
face.of the evidence referred to on page 362 showing how the <lOnditions 
inparteof Bihar andMadras, for example, from which recruita are drawn 
are not far removed from slavery. 

With regard to the health of the workers in Assam, the Report 
statee that the general standard of the physique of plantation labourers 
., is certainly higher than that of the popuIationof the recruiting &re88 " •• 

That there are still UDhealthy gardens no one will deny. The tee industry 
has its black sheep like any other, but during the last five years serions 
efiorte have been made to reduce the incidence of malaria in the gardens 
by the Wian Tea Association which is BBid to comprise 90 per cent of 
the plantations. Where the incidence of malaria is low there is usually 
no difficulty with regard to zecrniting. "In one garden which we visited, 
where the incidence was very low, it had been nDMCe"""ry to do any active 
recruitment for over twenty years." • The Report of the Commission. 
continues, "We believe that the elIeetive control of malaria would 
bring about a radical transformation in the health conditions of the plan
tation areas.. One reeuIt would be to inerease the elIeotivenees and con
tentment of the existing labour force. In addition less dilIiculty would 
be experienced in reconciling labour zecrnits to tha new conditions of 
life".' . 

Medical opinion 88 to the best method of abolishing malaria has 
by no means been unanimous in the past and the persistence of this 
disease must partly be ascribed to 1lll8I1COeSSful experimentation in this 
direction. That the planters are taking praetiea.l steps to combat malaria 
is shown by the evidenoe given bef ...... the Commission. Moreover the 
Indian Tea Association "has made generous grants to the Calcutta 
School of Tropical Medicines to &BBist its reeea.rches on malaria and hook
worm and has also helped to finance the sw:cessfol campaign against 
kala-azar .".' 

The above quotations must convinee even the most soeptieal 
that the emigrant to ABsam enjoys a ohange for the better. That there 
is still a shortage of lahl>ur in the tee industry is due, in my opinion. 
first to the expansion of the industry by 300 per cent during the last . 
forty years: secondly to the counter-propaganda referred to above, which 
lltill Wste in zecrniting areas, and lastly to the fact that many of those 
who serve the tea industry are able to leave it for a more independenl> 
existence. I 



The inoome of the wOrker on the tea gardens, as is usual in agri
ooltural occnpations, is derived partly flOm wages and partly from con
cessions in kind. In addition to cash earnings he ~eoeives free housing, 
free fuel, free medical attendance, loans free of interest and free grazing. 
Frequently, but not always, he :receives ,an allotment of land on which, 
he can wwk during his spare time. He is also gen~y free from 
anxiety of unemployment in the future. The local Govemment stator 
that "it must be rememblmld that in Assam the demand exceeds the 
supply and when 811Ch a condition existe wages will be comparatively 
high". Whatever may have been the conditions in the past in thi$ 
_pact, it is admitted that sinee 1921-22 the consistent policy of the, 
industry has been to assist the garden wor~ to increase his earnings. l .. 

In spite of the situation outlined above, my colleagues advocate 
the institution of wage regulation in the tea industry in Assam. I do not 
propose here to discuss in detail the recommendations of the Interna
tional Labour Office, which do not apply to agriculture, beyond stating 
they are subject to two basic conditions, (1) that no arrangement existe 
for the regulation of wages by collective agreement, and (2) that wages are 
exceptionally low. AB to whether wage regulation is desirable Or practi
cable for agriculture in India I have not sufficient knowledge to give an 
opinion, but it appears to me ouly right and logical that, if wages are to be 
regulated in agriculture, there should be in the first place a definite ad 1wc 
enquiry on the subject; and it is wrong and unjust in my view to treat a 
particular industry as a playground fo~ experinlental refo:rm uuleas 
oonditions in that industry are so shocking that their remedy brooks no 
delay. . 

J1l8tifi.cation for the exceptional treatment of the tea industry is 
sought for by my colleagues in the peculiar conditions existing in ABsam, 
Their arguments may be summed up under three heads .~~ 

Firat, the inequality of the bargaining power of the employer 
and employed as to the wage agreement. This is attributed to the 
power of the Indian Tea ABsociation, which is said to comprise 90 per 

.. cent of the planters. 
8ecoruIly, the analogy drawn from· the minimum wage system 

which operates suecessfully in Ceylon at the present tinle. 
TlMalg, the suspicion st.ill prevalent in the recruiting areas with 

regard to labour conditions in Assam which the Report maintains 
would be considerably reduced by the establishment of Minimum 
Wage Boards. 

1. AB regards the first point, I would challenge any unhiassed 
oboerver to say that even partial equality of bargaining power is common 
in India. This inequality ;s a familiar feature throughout Indian industry 
and is only to be expected in a country where labour is illiterate and has 
not yet achieved the st.andard of organisation prevalent in the West. 
Wages all over India are noted for lack of st.andardisation and ourexps
rienae has shown that even factories in the 8&lIl8 dist.rict pay clliferent 

1 Pap 888. . 
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rated or the same work. The tea industry is in a more fortunate position 
than moat other Indian indWitriea in thet to a considerable extent theze 
is "standardisation in the matter of wages, 88 a resn1t of combination 
amongst employers"" 

2. The analogy drawn from conditions in Ceylon will not to my 
mind bear investigation. The Ceylon tea industry draw their labour from 
India, under a diffezent Government, and the two countries have come. to 
an agreement with regard to a minimum wage in order that the Govern
ment of India may be 888ured 88 to the conditions of her emigrants abroad. 
The' cenditions ale totally diff_nt in.Assam. This province and the 
areas from which the .Assam tea industry draws its labour force ale both 
under the Central Government of Indi&, and labour should be allowed to 
flow to and from .Assam. in the &ame manner 88 in other provinces and in
duatries. 

3. In my view recruiting difficulties will80lve themselves in the 
near fnture (a) by the improvement 'of health conditions in the nnhealthy 
-. (b) by the power to use honest propaganda, and (c) by the impro
bability that the expansion of the industry at the pzevious rate will con
tinue. At the present tima aoonomio conditions appear to be BWlh 88 to 
make the employment of existing labour rather than the attraction of new 
workers the. problem of the moment. 

It i. held, however, by some that the Indian Tea Association 
need not fear the institution of these Boards Binoe under present oondi
tions they will do no mOle than bring up the laggards of the industry to 
the general level of the majority. If this is the view of the Indian Tea 
AlIIIOCiation and they desire the statutory institution of these Boards 80 88 

to bring into line the ten per cent of the planters who are not in their 
ABeociation, any objections I may have raiaed fall to the ground. I am, 
however, definitaly oppoeed in principle to the eetabliabment of Minimum 
Wage Boards in any industry except at the request and desize of the majo
rity of the industry even when the prineiple of their application baa been 
adopt<!d for all India, without a preliminary enquiry on the linae _om
mend'ltl in our Report, namely:-

" So far as W8@8 rates are eonoemed. it is desirable to haft .. full iDforma.tioa as 
poIIBible nganiina both the methods of remuneration and the actual ra:tes. including 
the variation in the latter from oentte to centre and from eltablishment to eetabliah· 
mont. When ... information is .. vailable, it mould be ~blo to ... y, Dot.......u 
... hetherthe fixing of miDimum. wages iI deeira.ble. but &leo whether it is practi-
cable . ... ~ "*9 

In any ease the type of Minimum Wage Board recommended by 
the International Labour Office, that iB to say equal representation of em
ployers and employed with an independent chairman, could not be applied 
to ABeam. Labour in ABeam is completaly illiterats and totally untrained 
in negotiation. The proposal of the Conuniosion to substitute intelligent 
and sympathetic outsidere to take the plaCe of the labour zepreeentatives 
nullifiea the syetam visualised by the International Labour Office whereby 
the bargaining parties in a trade settle their own affaire under an iudepen-

1.1'_ 385. 
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dent chairman. The intervention of any foreign element immediately 
alters the whole complexion of such Boards. 

If the Assam tea industry could have been classed as a " sweat
ed" industry, thia exceptional treatment. might have been justifiable: 
but as facts are it seems to me that the proposed imposition of Minimum 
Wage Boards would be an act of injustice to a 1;r&de in which the worker, 
aoeording to the local Government, "e&n &lre&dy eam enough to keep 
him in health and ............ ble comfort.» 

Conc\lIBioD. 

The dllierences between my ooIle&gues and myself on the points 
under review do not in any way mitigate my respect fow their opinions or 
their judgment. Any discussion of economic problems in Indi& leaves 
:room for a greater divergence of vieW!! than would be the e&ee under 
simil&r cireumsta.nces in Europe; for in Indi& we have been confronted 
with problems the intricacy of which has been gte&tly augmented by I&ek 
of those well-formed and tabulsted statistics regarding industry which 
are nsually avail&ble for Q)mmissiOIlB reviewing economic and indUlltriaJ 
problems. We have undoubtedly been hampered by the unreliability 
and, indeed, in some eases the complete abseuce of data: in their pl&ce we 
have found & mass of eonllicting opinion. In such circumst&nces it is not 
surprising to find that there are some serious cleavages of opinion between 
us ; su~h dissensions are regrettable but inevitable. 

VICTOR BASSOON. 

APPENDIX. 
0_ of _ dBt«l Ii< 11 .. Fti>rvDrg 1931, from T. Maloaert, lk[., 8tcfflM71. TAo 

M-"" A. .......... Booobos'. 10 8W Vidor -. Ban. 
I ...... had enq_ made .. to the _ ..... of Bom"'y _which ...... ...

ohifto of _ thaa 10 h ...... durins the IMt few y_. To _ oomjl&lilloo, I ..... 
iabn the produotioD for 10 boon .. 100 in _ .... and worked out the ~ 
procIuctioD ...... for the shorter shift. 

1. TAo '1'.,. PotIt>r MiII&-Thio Mill baa '- naming for __ m ... the on • ·day 
_ of 10 h ...... and • night shift of 9 ho_ and they oonsiderthat they had obtained 
Nody working in Decemher IMt. A oomJ!.8riooD for the months of _her/January 
........ out .. foUowa.-

Bpi ..... .,.-Dayahift 10 h ..... prod_ 100 
Night ahift 9 h .... • prodoctIon should be 90 
Actoal prodootion for 9 h.... 86·.~ 

W""'.,.-Day ahift 10 homo' prodnotion 100 
N;ghtohift9ho<mi prod_ ahonId be 90 
Aotual production for 9 hoon' night shift 89-5 

Tho Toyo Podar _ maD 110 _Is .. to the ....... for the faJIi!lg of! in the 
opim>ing prod ....... during the.9-hourshift. 

2. M_ MiIl.-(Decembor-January). , 
10 boon' day ahift, 9 boon' night ohift. 

BpiW.,.-A._ producti<m in 10 boon 100 
Prod..,tino in 9 boon ohould be ••. 90 
Actual production in 9 boon 92·9 
W ..... .,.-A_produetioninl0houn 100 
Prodootion in 9 boon ahouId be 90 
Aotual produotioa in 9 boon 82·7 



Oomm_ In til» lIf.iII tb& SpiDDiDg n..-- had beeR nmIIiDg doublo ohifto 
IIix _laager thaD the WeaviDg Depanment. The high eflioiencyin tb& 9-hour ohiIt 
in tb& Spinning Ilopa<tment is aeoounted for by the oooler working conditions duriDg 
the night ohift, and the ""'" froq ....... -... from work during the Digh. hours. Whet_ 
the :Millo will oontmue to obtain the ....... _ . in llpimIing thzonghout the year 
they ...",at ""y; but &hey feel _dent in II800rting thet they will _tinne to obtain 
" prodDoticm in 9-_ day Ihift pr~ to the 10-h0ur day ohift. The W_.mg 
lIguroo .... DOt so ~ 00 fu, but &his ..... y be due to the Digh' Ihift of 9 _ 
haviDg beeR .my ...... 'iY introduoed. The moot ...... t retuma from &his mill ohow • 
__ apptOAGh $a the day Ihift rate of produotion thaD _ quoted above. 

3. 2'M Apollo MilI6.-(Deoemher-J""".".). 
IO-honr day Ihift; 9-_ night shift. 

Spi .... ;II/I.-A_prod_inIObunra 100 
:r._ticm OIl9-honr __ he 90 

AmaaI prodootioD OD 9-honr _ 911·' 
1I'~-A_prod_ .... IO-_1hift 100 
~ ",,9-___ he 90 

AetuaI production oil 9-_ _ 90·7 

O-""U'~1n &his lIf.iII the WeaviDg Depanment 11M beeo nmIIiDg 9-honr Ihift for 
,,~ time thaD theSpilmius Department. The lIf.iII Anthoritioa make aimiIer """,. 
menta .. in the oue of the Man * t I Mills. 
. 4. 2'Mll<mt&Jy ~ _ Jl""u/~ C"",_, UmiIaf.-Thia lIf.iII __ 
ohifIB of 8 boon for _ly three ye&n, 1921·23. The ahifta were from6 .0.11. to Z ..... 
with one hour intsrnl, and 1.16 P.Jf. to U·U; P.Jf. witla & similar one hoar inten.L. Thf. 
lIf.iII 16_ to • BiDgJe _ of 10 _ &Iter 1923. 

Spi..,.;"g.-,&_ production per 10 _ 1923-26 
Prod_ 19111·23 on Sohonr _ ohonld be 
Actnel produotion 1921·23 00 80_ day_ 
11'_11/1.-'&_ prodnoticm per 100honr _ 1923.26 
Prodnotion 19111·23 OD 8ohonr day __ be 

Actual prod_ 1921·23 on 8.hour day ohift 

100 
80 
76 

100 
80 

75'~ 

c ............ -Tb. Agentsattributo the very poorliginoes of produotion in both SpimWJg 
and WeaviDg on 8·_ ahifts in 1921.23 as beiDa due in:oome pari to labour oh~ ana 
aanerallabour ineflicieDcy during &he boom period when the 8oho .. _ system _ hoiD& 
worked. They aleo It&te tha.t there were ezcetIIrive machinery breakages while the two
Ihift eystem .... in _ 

OllSERVATIONS OF THE 1IIA10RITY OF THE OOMMISSroN ON SIB 
VICTOR SABSOON'S JIlINUi'E. 

Our colleague, Sir Victor Bassoon, has appended a minute 
of dissent containing a number of general observations and a more 
detailed discussion of two important questions on which he definitely 
difi_ from us. As he observes, "Basically there is very little difierence 
of opinion between us", and in fact; with his practical experien<:e he 
has made a valuabl .. contribution to the Report. 

In respect of the application of Western methods to India, 
we are fully conscious of "the long period of experiment and develop
ment out of which the present industrial system in the Western Hemi
sphere has been gradually evolved". H we have not stressed this, it 
is partly because our recommendations find their justification in Indian 
needs and are very far from an attempt to copy the methods of the West 
as they.tend. Those who are familiar only with the West are more 
likely to be struck by the divergenoe of many of our recommendations 
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from western ideals than with their similarity. At the same time. 
while we have stressed in places theimpmtance oithe principle of gradual
nees. we 888 no :reason why India should not utilise the results of expe
rience elsewhere instead of repeating all the experiments herself. 

We mll8t definitely contest the statements in 'the sentence 
"Further my colleagues in their deeire fol' ~tutory reforms have not 
in my opinion sufficiently streseed the useful part played in thia country 
by the voluntary efforts of employers in thepast: they have only resorted 
to the enoouragement of such endeavolUS in the future where statutory 
recommendations appear impossible of achievement". The latter 8&' 

aertion is inaccurate ; there' are a number of recommendatiollll addressed" 
to employers for acl;ion which could be secured" by compulsion. ,As 
regards the view expressed in the former part of the eentence, the repcrt 
shows in many places the extent to 'which we have been assisted by the 
experiments of the more liberal employers. and. &8 we have' stated, 
«many of our recommendations are no more than the advocacy on a 
general ecale of thoee ideas of individual employers whioh have proved 
sooceesfnl in application". We have recommended legislation only 
where, in our view, a necessary reform could not ,be generally secured 
by other meana; and we would acknowledge again the inspiration 1Ve 
have received from "the voluntary efiorts ,of employers in -the past "; 
What 'our colleague deecribee &8 "aspirations' to the efiect that the 
reoommendations will benefit the employer'&8 well &8 labour" spring 
from our deep convicl;ion of the truth of what we "'y, and from-our 
trust that, in addressing so many of our recomml'\ndatlollll to employers 
&lone. we are acting in the manner best caleulated to secure their adop
iion. 

Our colleague also points out that " India is essentially a poor 
country. a.nd a.ny attempt to bring her labour legislation up to the same 
level &8 in Western countries, in efiect 88 well as' in intention; can only 
be achieved by the institution of a, large a.nd expensive machinery for 
inspecI;ion ". A careful reading of our Report will show' that we have 
made no legielative reeommendatiollllwithout giving considerable' 
thought to the question of administration a.nd enforcemeni." - Indeed; 
many of our recommendations have been conditioned by the very matter 
streseed by our colleague. By leaving nntouched fields which could only 
be covered at substantial expense, by combining duties and'by utilising 
ezisting officers to better advantsge, our recommendations throughout 
endeavour to keep administrative costs as low 88 possible. The quota
tion which he gives 88 proving that we admit that " a large and expensive 
machinery for iIlllpection .. will be necessary if our Suggestions are carried 
ontistaken ontof a passagewhere, so farfrom suggesting such machinery, 
we are emphasising the importance of considering the cost of enforce
ment before attempting to regulate wages in " sweated " industries. 

On the suggestion that our Report sbould be followed by a 
"series' of ad Aoc enquiries". we would observe that it has been our 
policy throughout to make a thorough examination of the difierent 
matters with which we had to deaf and, wherever possible, to make 
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definite recommendations. We have 80 acted because we conceived this 
to be the purpose for which we were appointed and out of a desire to 
avoid lDlIleeesaary public expenditure. 

On the question of hours in factories, Sir Victor Sassoon mia
IlOnceives our argument. He deals throughout with the effect of a 
%eduction of hours on the industry, but in the sentences he cites as the 
.. kernel" of our argument weare dealing with the effect on the opera
tive; on the other. ha.nd he makes no reIerence to the passage which 
immediately follows, which is reIeted to the question he discusses. So 
far as the operetive is conoerned, the kemel of our argument is in the 
statement that .... reasonable amount of spere time away from the fac
tory is indispensable for the building up of citizenship, for the develop
ment of life, as oppoeed to mere existence, and for the maintenance 
of physical efficiency n. On this vital question our colleague offers no 
obeervationa. 

So far as the effect of a reduction on the cotton mill industry 
is concerned, Sir Victor Sassoon.'a argument appears to be directed 
against the contention that, if hours are reduced with the existing meth<¥ls 
of work, the oper&tive will give the same output. We have nowhere 
put forward such a contention, nor is it part of our argument. While 
We believe thet, when .. shorter day has been in oper&tion for some time, 
there should be a higher production per hour in many mills and there 
might be a higher total produotion in some, the increase that the industry 
n:ui.y expect in this direction is probably small compared to that which 
might be secured by resorting to shifts and by altering the methods of work 
within the mille. The evidence our colleague adduces, which he himself 
admits is not couclusive even on the point which he is' endeavouring 
to establish. has no bearing on the possibility of demanding higher stand
ards of working. and, although it cites recent examples of shift working, 
it makes no reference to their financial effects. The conclusion which he 
reaches is expressed in the words " I feel that I am on sure ground in 
stating that, where a mill is now run on efficient lines, a reduction of 
hours will inevitably lead to diminished production"_ This statement 
appears to us to beg the whole question for two reasons. . In the first 
place. a mill cannot be regarded as run on efficient lines unless a reason
able etandard of efficiency is demanded not merely from the management 
but also from the operativ .... and we doubt if Sir Victor Sassoon, who h .... 
himself been I!o pioneer of efficiency methods, would contend that this 
ia true of auy large number of mills. But apart from this. the statoment 
appears to IlOnfuee a reduction of hours for the operative with a reduction 
of hours for the industry. It ill only the former that we have advocated; 
and in the very inetanoes which our colleague cites, the mills, although 
they shortened the hours for the operatives on ODe or both shifts, secured a 
substantial. ,increaee in the total working hoUl8. 

, Our colleague, in suggesting that we have fallen into a psychologi
cal error, states that "the chief difficulty li ... in the complications caused 
by the differing climatic conditions in this country .. and suggests that 
" hours of work which might appear unsndurable in one province migbt be 
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reasonable in anothet, and hoom of work· which might be appropriate 
in the oold weather might be exoossive in the hot weather in the same 
district". The fact is that the arra.ogement of houra throughout the 
cotton mill industry is :reme.rkably uniform and shows no consciousness 
of the alleged difficulties. In Bombay, Ahmedabad, Calcutta, Cawnpore. 
Delhi, Madras and, indeed, throughont. India, nearly alI tbe mills work 
a 10 hom day in the hot and the cold weather alike. . 
. Sir Victor Sassoon observes .. The only practical way in which I 
can envisage any reduction of honra in the textile industry without disJo.. 
Cation is an attempt to shorten them when the prosperity of the industry 
is ench that a rise in wages is due". A reduction of honra at any time 
may involve some temporary dislocation; but we can not subscribe to the 
view that the reduction should be postponed to such an indefinite future. 
Reform is likely to be more diffioult when the demand for production is 
keenest, and in some respects, the present time, 118 we have already shown, 
is particnJarly suitable for making a change. 

Sir Victor Sassoon has dealt at some length with our conclusion.. 
regarding the application of wage-fixing machinery to the tes plantation.. 
in Assam. He makes WBtinctions between agrioulture and industry and 
advances dilIerent pointe of view which we cannot accept. In his opinion 
wage-fixing machinery shonJd not be set up in Assam until it is first proved 
that conditions in the plantations " are 80 shocking that their remedy 
brooka no delay .. or until action is taken on the lines recommended 
in the Report with reference to Indian industries generally_ Having 
already dealt SO fully with the special considerations thathaveledusto 
the conclusion that wage-fixing machinery, if practicable, is desirable 
in the case of th~Assam plantation.., we do not feel cslled upon to cover 
the ground again. 

We would point out, however. that, in his survey of the condi
tions, our colleague has not given due weight to the diJferences between 
Assam plantations and other indDStries, which we regard as of material 
importance. He admite that recruitment for Assam is not free and that 
long distances have to be covered by the workers and their families, 
in whose recruitment large sums of money are being expended by the 
industry. But no mention is made of the fact that, under existing 
conditions, it is diffioult for workers and their families to find their way 
back to their villages, shonld they so desire, without the consent and 
assistance of their employers. Nor is any reference made to the foot 
that, in the case of the great bulk of the plantations, it is difficult for any 
worker and his family to change their employment from one estate to 
another without the ccnsent of the employer. Keeping in view. also, 
that wages are determined by the joint action of employers in .. manner 
unknown in indDStries generally, we regret we cannot agree with our 
colleague 88 to the conditions and cireumstances which alone would 
justify, in his opinion, the application of wage-fixing machinery in Assam. 

As regards Sir Victor 8assoon's remarka on the subject of the 
inclusion of intelligent and sympathetic outsiders on Minimum Wage 
Boards, we have dealt with this fully in the ReTJOrt. There we pointed out 
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tliat it is a generally accepted practice for " outsiders" to represent the 
illiterate workman until he has reached a more advanced stage when he 
can select his own representatives. 

lIIINUTE BY Mr J[, ARMED, ItL.A. 
I aigu this Report, not because I think that the recommendatioDi 

are adequate and will remedy all the grievancea of the indUBtrial workers 
in India, but because I helliwe they are ealcnlated in some degree to bring 
about an amelioration of the present situation.. It is again in this lense 
that I subscribe to all the recommendations made by my colleagues 
Meesra. Cllif, J oehi and Diwan Chaman La.ll 

In regard to Chapter XI whicb deals with seamen, however, 
I must make the following recommendations :-

(1) The evils in the present system of recruitmentofseamenbave 
been sufficiently stressed in the Report, so that they' need not be 
recapitulated here. The complete inadequacy ofthepresent system 
ofrecruitment, the bribery to which it gives rise and the consequent 
indebtedn_, misery, and geneml demol'&lisation, call for even more 
stringenI; regulation than themajorityof my colleagues.are prepsred 
to recommend. I therefore suggest that future recruitment should 
be eftected ouly through free Employment Bureau set up by the 
Government in the more important recruiting ports. 

(2) I cannot agree to the interpreta~on of ourterms of reference 
which takes away from our purview conditioDll "'seaman on ships 
registered outside India. H the foreign shipping companies have sny 
branch offices in India, and the Articles of Agreement are signed either 
in these. branch offices or in the Employment Bureau, the estab
Iishment of which I have recommended, then I consider that it will 
be perfectly within the jurisdiction of the Government of India to 
regulate the condition under which Buch foreign companies engsgs 
Indian Beamen. My second recommendation, therefore, is that the 
offioer-in-charge of the Government Employment Bureau should 
draw up model Articles of Agreement detailing hours of work, and 
Jiving conditions on board, and that these Articles signed by the 
representatives of the shipping Companies and by the seamen on 
Indian soil; Indian courts should have jurisdiction in the matter 
of enforoing these !lgreements. In addition .the working hours 
on board ships must be curtailed as otherwise it will lead to the 
physical deterioration of Indian seamen. Provision must also 
be made in the Articles of Agreement for proper accommodation . 
of the ,seamen on all ships snd steamers, for the supply of free cook· 
ing pots, eatiug uteDllila, beds, pillows, blankets, soap and towels 
and proper mess-room accommodation. 

(3) I am satisfied that the great disparity between the wages ' 
paid to Indian seamen and to the seamen of other nationalities 
is not economically or ethically justifiable. I am prepared to concede 
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that there may be a certain difference' in tbe quality of the work 
of theee two classes of .... men, but this is largely accounted for by 
the difference in wages and genere.l. amenities olIered to them. I 
therefore urge that speedy efforts should be made to bridge the 
difference between the two acales of wages, and that this should be 
done by gmdual inoreases in the rates now payable to Indian 
seamen 

Special Qneatiollll Belating to Workers in Inland Navigation. 

In inle.nd navigation there are about 40,000 men employed 
in Bengal, Biha.r and Orisse., Assam, Burma and other p1aces. There is 
eo great deal of unemployment among them, and any number of men 
oan be recruited at any time without any difficulty. They are recruited 
by the urtmg8 and " drivers», and there exists a great many abuses in the 

- method of recruitment. The urtmgs and mai8tries who recruit them 
not only give them bad food, bnt keep to themselves a part of their wages. 
They do not get a living wage the year round. They have absolutely 
no direct connection or relationship with the employers and they always 
remain dependent on the urtmg8 who treat them as chattels. There are 
no fixed times of work, b!lt genere.l.ly they have to remain on board. 
In the ferry services the crews have to be on duty from 6 o'clook in the 
morning to 8-30 in the evening while the steamers are being plied from 
station to station. In addition they have to be on board the steamer 
an hour before 6 o'clock and similarly an hour 100iger after the steamers 
stop plying at 8-30 1'.](. (mae aOO the evidence of Sir Charles Stuart
Willia.ms, Chairman of the Calcutta Port Trust). I hope, under the oir
cumstances, that the Port Commjssioners at the ports of India and Burma 
will take sufficient steps to ameliorate the conditiOlll! of this class of seamen 
and remove the grievancee set forth above. 

As it was considered by the Chairman that the conditioDII of the 
crews of the military and marine launches in the Royal Indian Marine 
at Calcutta are beyond the scope of the enquiry, I recommend that .the 
Government should investigate the conditiODII of life and work of the 
crews of these launches both at Calcutta and Bombay. It appears 
that they have been serving continuously for the last 25---30-35 y
and yet they do not get any pension, gratuity, leave, uniforms, or other 
benefits corresponding to those granted to the Port Commissioners' 
men and to thcee of the Bengal Government doing similar work. 

I do not agree with the observation made in Chapter XVI at 
pages 299-301 with regard to the applicability of the Workmen's 
CompeDB&tion Act for injury and loss of life to Indian seamen engaged on 
ships registered outside India, nor do I agree that the principle of In
ternatioual Law can debar claims for such damages in any court in India 
by the seamen's relatives or dependants, since the seamen are recruited 
on Indian soil under the supervision of the shipping master appointed 
by the Government of India. I have recommended that seamen'. 
Article of Agreement in all oases should be signed on in the Employ
ment Bureaux at the shipping offioe and not on board the ship, and 



I would also insist that the printed forms of agreement supplied by the 
shipping. office slwuld include a clause entitling a esam8.!! to enforce 
his claim for compensation in any court in India in the same manner &8 

other olaims such as a claim for arrears of salary. eta.. 

K. AHMED. 
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SUMMARY OF RECOMMENDATIONS. 

PAil ..........." ."... prepan4 bv 1M 8wr141iu ./IM 1M 0""","""", W tfio. 
~ F",'-w_ oj 1M ............ <Iahotu ~ .-b ... """ 
IoIM_ojlM~ 

CluPra IL-HIOB&l'IOJI AlII>".... FAOl'OBY Wo-. 

1. In pzeoent ciroumst&Dces, the aim ohouId be to maintain the faa. 
tory .....-. JiDk with the village aDd, as far .. possiblo, to reguIariao 

PAGE. 

it .• 20 
CluPra IIL-TIIlI EKPLOnIlIII'r 0)' ..... FAm'OllY Wo __ 
2. (<I) Jobbers wold b8 "".luded from tho tmg"S"lllont and dis

miMal of labour 
(b) Wb_ the scale of the footo!')' permito it, a labour 

oIIicer ohoold be appointed dil'8otly lIDder the Genoral ~. His 
main ftmctiooa wuld be in, "'Sam to _mente, diomi_lo and 
diooh&rge _ 

(e) When> it is not possible to employ a whole-time labour 
olBoor, tho __ or acme .... ponsible officer sbould .-in oomplebo 
control of euga.gementIJ and diamiBM.m a.. .. • .. .. a.. J6 

(4) Employars' lIMOOiati""" in eo.operation with trade _ 
sbould adopt a ecmmon poIioy to stamp out bribery 26 

3. Wb .... women 818 engaged in Bllbstantial numbers, at least one 
edUO&ted woman ohoold be Appointed in ~ of their welfare and 
anporviBion tbroughout tho faotory. She should be remnnemted on a 
eoIuy and not A l"Wmjl!!!jon basis and ohould be reapcmsiblo to the labour 
affi ... or, if there is no labour oIIioor, to the __ for tbP engage-
ment and diaulj-.l of all female old • 

... Workem ahould be """"""'I! to apply for deliDito porioda of 
........ and ahoold go with A promiso that on their !Mum at the pmper 
time they wiD be able to ........... their old _ _ J8 

&. \VIlezewr posaiblo, an allow ..... ohould be given to the worker 
",ho goes on leave after appmved.....,;o" •• _ 17 

II. The edoo&tion of the iDduatrial worker ohoold reoei~ apeaiaI 
-tion. hot, in prefert!1lO8 to OODIlO11tmtmg em tho ednootiem of half. 
timan, employent ohoold try to denlop tho ednooticm of their warked 
ohildral in -. foctoty aohoo1o •• J8 

1. In applyiDg compulsory education, 

( .. ) mtmioipalitiea ahonld he.... .eg.m to the apeoiaI oIaimo of 
...... inhabited by mill __ : 

(6) it ia deoimble that tho npper..,.limit ahoold be brouglit up 
to at _ III yeon; and 

(0) employem might .- by IendiDg hnildingw, by tquippills 
oohoola and in otber .... ya III 

8. The textiJe induatri .. ahoold endea....... to ........ appnmtioea 
with. pn!liminary ednootion •• 10 

9. The Indian Jnto Millo Aeaooiation should combine to maintain .. 
~time IObouJ for aeJootod adult and adol_ work.... Wh_ 
there ia a oonoeotmtion of induetly, the poaaibilltiea of aimiIar oo-opara-
tift aotion de8erve examination by employen 31 

1(1. Wb_ any oomprehOlUli.ve BObeme for roduoiDg &tall ;. contem· 
plated in an induaVy, the intzoduotioD of • joint BOheme of unomploy. 
mont inaoranoe, .. ,., the one .... tlined b,. the Fa_" Commi_ of 
19J8.29, ohould be oonai"-" 
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U. Govemment should emminethe pcooibiliti .. of maki!lgprepara. 
tiona to deal with 1Ul8I!lployment when it aria.., and of taking 8<>tion· 
where it ia now required. OIl the lin .. of the system deviaed to deal with 

P ........ 

famineiD......J........ •• 36 

CIuPT"" IV.-HoUB8 IN FAOTOBllIS. 

l2. The weeldy limit of homa for . perennial faotori' .. should he .... 
daced to 54 and the d&iIy limit to 10 ,w.6 

13. Factories working on OOIltinuous prooesseo or supplying d&iIy 
....,.,..;ties ""'y he allowed .. 66 huur week. snbjoot to au &verage wesk of 
54 iloms for the operstive aud to oouformity with the proviaious iD res. 
poot of holidsys 

14. The statutory iDterva1s should onlinariIy a.mo.mt to not I .... 
thau au hour in the __ to. Employers should he at liberty to distri. 
bute thia hO'lU" :in suoh periods ... they think heat aftar· oousultation 
with the operatives and subjoot to the ..... otion of the Chief Inspootor 
of Factories • • • • • • • • ••. .. • • 46-7 

Ill. Spreado_ . 
(a) for iDdi-riduai adol"': sl,u>uld not exeesd 13 homs; 
(0) for men: thia nesd not he limited to the oalsndsr dsy and 

may he subject to exemptinoa iD the _ of the 
workers and accept&ble to them ; 

(e) for women: no exemptions .hould be pennissiblo and the 
reat period should iDolads the hoa", between 10 ...... 
and 5 A..~ • and 

(ei) for ohildreo: should not exeesd. 71 houm and tho 
rest period should iDolud. the hoUrB from 7 1'.... to 
6-30 ... ..:. 4.7.8 

16. LoeaI Govemmen'" should have the Po ..... to. control over. 
lapping ohifIB 61 

17. SpeoiaI and oontin1lO\18 attention should he given by the 
Government of Bengal and ilB olli __ to the e-ri1 arising out of the 
double employment of ohildreo • • 62 

18. Tho maximum d&i\y houm for children .hould he limited to 6 62 
19. Employ .... should ~ . to give children at 1eaBt one rest 

interval 63 
20. rG) Penon, 'between the IIg08 of 16 &Ud 16 ys&m should not . 

be employed... adults without a medieal oortifioatB. of physical. 
lituees 63 

(1)) Their employment ,hould he prohihited when women 
0&Un0t he employed 54 

lll. The minimum rate for 0_ should he Ii tim .. the norm&! 
rate when> wed< exooeds 54 hOUrB a week, ODd Ii tim .. the normal rate 
for work iD _ of 60 hOl118 .. week 66 

22. Exemptinoa' 

( .. ) .hould he based on more uniform .taudards thrOughout 
India.;: !. 

(0) ohould he for .peoified periods with .. maximum of throe 
ys&m; 

(0) ohould he reduoed to tho amalIeat .dimODOioupoooibl&; 
ODd 

It!) should oany with them, whore?er poooib1e, some boDe6t. not 
aeNI,. moneta.". to _ tAo deprhatioD ia..,lved •• 
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23. Wheze weakly _da,. """"'" be giv .... two .... t claya ahouId 
. be ""Iuired at the fIIld.of thefortaight orfailiDg thia either .. oontin ... 
.",. period of "'"* of lIil hewa _ .. week or of ~ hoImo _ .. f0rt-
night •• . 66 

lIil. A' week of 60 hoImo ahould be a llinit to be exceeded only ia 
moot exceptional oimumstan.... •• 66 
~ V. -WOBJ<IllQ COllD1'rlO .... IJI FADroBlB8. 

26. (a) The powem oonfened on iDspeotom by Seotion 10 of the 
Faotorieo Aot for the reduetion of dust should be more ._veIy 
aaed . 56 

(o) Rul .. under Seotion 37 of the Faotorieo Aot ""Iniring facto. 
ries to be cleaned annually should be made. where they do not exist, 
.... d atrictly enfolOed ia all...... • • 56 

26. Every factory should be oompelled to maintaia _te Imd 
.oBioient latrine acoommoda.tion for msIeo and femsleo and adequate 
atoll to keep them c1ean •• 56 

27. (/0) Employers shonid atudy methode of reducing tomperature 57 

(0) Where a Chief IDapeotor is of opinion thet (1) the cooling 
power in a faotory is so deficient &8 to cause serious dis
comfort or ~ to the health of the operativeo, and (2) it 
oan be appreciably iaoreoaed by methode whish do not 
involve _ble expense. 

he should be empowered to """" on the owner an Order ""Iniring the 
adoption of epeoilied _ witbia .. given time. An appeal to lie 
to a tribonal of three appointed by the looal Government .. 68 

23. (a) Rigorous action should be taken against th .... faotori .. 
where conditions in regard to hnmidiJioation. are worst 58 

(0) At_lion should be given to the question ",hether the pro
viaione of the Factori .. Aot permit of the fr&miag of all the ruI .. thet 
are desi .... ble. In partioular Seotion I} ahoofd protect the worker from 
seriOUB dieoomfort 09 

. 29. Advanoe might be made aIoog th6 lineo of the Safety Fimt 
movement in all branoh .. of indUBtly 61 

30. The rule-makiDg power under the Faetori.. Act should be 
_dod to GOver the wmkiDg of means of 1nDaport witbia faotoriea • • 62 

31. (a) A oertifioa.te of Btahility should be ""Iuired bef .... work is 
begun ia larger factori .... with power to looaJ Govemmenta to demand 
IIWh oertifioetee from oma.IIerfactori.. 62 

(0) A similar prooodUi1j should be followed whore important 
atruotora.l aI_one ..... made 62 

(0) lDopootura ahouId be empowored to eeoureatrooturai_ 
and to ohteia plans and iDfonD&tiOl1 for the _ of the aafety 
of~ 62 

32. Requirement. of the Aot zeIating to health and comfort should 
be ~t to the notioe of Intending factory _ and authcritiea 
should adoise on or approve plans when _ ..... voluntariIJ aubmitted 63 

33. Local Govemmenta should be empowamd under the F8otcrioo 
Aot to iaauo w_ oro- to'- or _po of fao_; disputee .. 
to_bleaeoo to be laid bef_ .. _ ., It 

3'- llUot-aid houo ohouId be prooided ia all faotoriea...me poww and. 
in department. of faotorieo employing over S50 poreona .. .. It 

35. The proviIim of _tor and l'I- for wublng should be obIip-
tory for workeno in dirty PI .~. 66 
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36. Creches should he provided for children up to the age of 6 yean 
'Whore coruiderable nwnbem of women are employed. This requirement 
should be sta.tutory for places employing 250 women OJ' more. The 
Factori .. Act.ould embody this with disoretionary power to Governments 
in regard to factori ... with fewer women. The organise.tion of factory 
creoh ... ehould he the duty of the woman inapoctor •• , 66 

37. The provision of eholterfor rest andrefreehmentiain many caoeo 
uecesaary and the poasibilitieo of worke",' ca.nteens ehould be .""minad 
with & view to their wider- adoption 66-7 

38. Gre&~ rigour should he ehown in the enforcement of the F_ 
tori .. Aot in Bihar and Orissa 69 

-39. Subordination of Inspectors of Factories to Directors of Indus-
tri .. is undesirable eo 

40. A Chief Inspector should not he required to submit to another 
""thority proposals for individual prosecntions 69 

~l. An ollicer with medical qualifications should be appointed &8 an 
Inspector of Factori .. in every province, part or full time according to the 
requirements of tho province. Certifying Surgeons ehould he empowered 
uinspoctors '10 

. 42. Tho system of appointing Assistant Inspectors might he more 
widelyadoptoof .. .. .. .. .. .. '11 

42. (a) Women Factory Inspectors are desirable in every province 71 
(6) Women inapoctors should he of ludia.n domicil. and not 

Iesa than 25 yoara of age. and their pay should he adequate to attract 
the right typa •• 7l 

(e) 11 this be not immediately practiosble, immediate appoint
ment is ftlOOmmended in Bengal and Madras. and for a limited period, 
of part..time women officials in provinces where there are fewer women 
and obildren in regulated induatrieo '1t 

44. Boiler inapection should be separated from factory inapectinn 72 

45. Ajmer·Merwara and Delhi should be separated from the Punjab 
for inspection purposes and " .. parete inapector appointed • • • • 71 

45. The inspactorate ehould be kept at full strength by' officiating 
and probationary appointments in leave vacancies • . • . • • '13 

~7. Conferenc .. of Chief Inspectors from all provinces should he 
bold biennially under the anapi ... of the Central Government. • • • 73 

48. Conferences of ,,11 grad .. of factory fuapoctors and of &a many 
""'-officio inapoctcrs &B poasible should be hel$! at interv&ia ofahont two 
yean in the different provinces . . ., 73 

49. More nee should he made of appeal te High Court against in. 
adequate sen_ceo for infringements of the Act.. • • •• U 

50. In every .;iBtrict all factory ..... ehouId go bet"", experienoed 
magistrates, and wbers poaaible the same magistrate.. .. .. 7. 

51. The law should he amended 
(j) to make it possible to adduce evidence of previous convietiona 

under the Act,. a.fter conviation and before sentence ; 
(u) to provide for minimum fin .. for second and suhaeq_ 

o-fi'en.cee ~ • • • • • • • .. • .... 74 
52. Chief Inspectors in ull ..... and other factory inspecto" whee 

authorised by the local Government ahould be empowered by law to act 
aa pro&ecutora '" 

497 



4,98 .uPENDlX L 

63. The law should eat&blish atandarda for _800.,] factories not 
nOOOl!B&riJy identioal with u.- for peno>Dial faetories, hnt euforced with 
equal vi.clou. • • • • • . • . • • • . • • 79 

U. The law should be framed with regard to tbe requirements of 
II08BOD&I factories .... d exemptions to meet _ of work limited to ex-
ceptional..... •• 80 

06. The p ...... t limits of maxunum hom&. II per day and 80 per 
week. may remain for 08"gcraJ factories but the exigencies ofse&80naI 
indnatriea do not jnatify any _ of u.-houm lor tbe individual. • 81 

Ii6. The power of exemptinn should be strictly Iimited-
Ca) Reotriction of hOlllli need Dot extend to persona employed in 

positions of supervision o. DllIDBgement or in oonlidontial 
ca.pacities. 

(6) Limited exemptions may be given to th""" employed CD pre
puatcry or complementary work. 

Ce) Exempticna in certain cJaaaes may be given in regard to in· 
torv"", but Dot tbe weekly heliday • • • • •• 82 

&1. The Act should include specified cJaaaes of faetories within the 
definiticn of • sea.sonal '. local Governments having the power to add or 
subtJaet from • sea.oual' list subject to their being satisfied that the 
factory is oris not. as the case may be, normally opeD.OD more t\an 
half the days in too year 82 

58. The ~ seasonal J-Iist should include in all provinces cotton-gilming 
factories, lao factories, indigo factories, coffee factories, rubber fac· 
tories, jute p ....... and. in Xorth India. tea factories. Other groups may 
be included with _ to particular p%OTincea 82-3 

&9. Where ov ...... orl<ing 01 women is prevaJent, local Govemmenta 
should have power to prohibit in any particular group or class of factory 
the employment of women outside anch heurs, not 1 .... tha.n 11 in tbe 
aggregate, as they may specify 83 

110. Before plana 8ubmitted under Section 9 (1) of tbe Cotton Ginning 
a.ndPn!osing Factories Act are approved. the prescribed authority shculd 
be as_ed that adequate ventilation will be secured 8f 

61. Section 10 of the Factori ... Act should be need more liberally 
in respect of existing factories in bad...- where improvem ... t oannot be 
effected by increased wiudcw or roof ventilation 8f 

62. Owners of exiating tea factories should be required to instaJ 
elIicimt dust-extJaeting machinery within Ii specined pariod a.nd new 
factories should not be allowed t<> be built without it 8& 

83. In _ rice miJJs st<>ps should be taken to compel the inataIIstion 
of necessary protective machinery against tbe dissemination of dust, and 
n- use sheuld be made of the power of inapectcmI to dema.nd ita instaIla-
tiOD in esiJlUng mills 86 

M. Where women .... employed in any proeeaa ..... tiDg an impul8 
atmoopbere. tbe owner should be required to set up """'" tempcmry abel· 
tor in tbe compound far their infanta 8& 

66. Simple 1itera_ in regard to asfety might be distriboted by 
factory departments 8& 

66. LooaI Governments should have power. for any or all claaaes of 
factories, to preoeribe standanIa of height far children. employment of 
th_ nnd .. standard being made illegal ., 17 

67. Inspeetora should have po ...... in all faetoriea under the Fa<>-
torieo Act to ""c1uda any unoertilied parson whom tbey believe to be 
under 16 ,...... pmding examination and oortiJioaI;i"" 17 
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68. The inspectiOll of cotton.ginning factOries and other seasonal 
faoteriee should be Ia.rgely carried out by part-time iDspeotom. Officers 
of the gnode of Ind1l8tria1 Surveyors should not be employed for this 
purpose. Selected ... venue officers of suitable gnode should be"given a 
abort courso of iDBtruction under the Chief Inspector with .. view to their 
emplo~ in districts when> such factOries .... fonnd. Tbia system 
should _ a.ppIy to tea. fact6riss in Bengal and Assam. Regular fnrma 
should be prspsred by the Factory lDspeotion Department for iseue to 
part-time iDBpectorB and .. copy of the report of each iDBpection should 

499 

be submitted to th~ Chief Inspector of Factories 88-8 

ClIOPTEB Vll.-UN1<EOULAnn F AcroRBS. 
A.-8mal1 fadmiu turing po_. 

69. In the case of factories using power and employing I ... than 
20 but not lees than 10 perecDB, only the following eections of the F..,. 
tori .. Aot should apply automatically:-

Section 5, Chapter ill (oxeluding sec~ 12 and 15). eection 37 
and the appropriate parts of Chapter vm with section 50. 
Local Governments should retain the power of applying 
the whole Aot by notification, and ehculd be given power 
to apply selected eections to any such factory • • 93 

70. Local Governments should be given power to apply the Sections 
specified abeve to similar places employing lees than 10 perecns where 
conditions are dangerous 113 

71. The" number employed" for this purpoee should be the _ 
gate number employed for any pa.rt of the 24 hours 93 

B.-Fadoriu 710/ v<ing pow<r. 

72. A separate Act, brief and simple, should be jiaased to apply to 
factoriee. without power machinery, employing 60 or more perecns during 
any pa.rt of the y_ 100 

73. The ot....ting age for ohildren under this Act should be 10 years 
In the first instance, and protection in the matter of haem should be 
oonfined to children between 10 and 14 y...". 101 

74. HolUll of ohildren should fall within limits to be specified by 
looa.l Governmen1B, but in 110 ..... ehculd the working hours ... coed 
8&Veo, nor sbeuld. they fall outside a period of Dine hourB, with a rest 
interval of at leaat one bour. The overriding maxima should be 
embodied in the Aot '.. 101 

75. No child who has heen employed full time in a factory should 
be allowed to work overtime or to take wor¥. home after fa.ctory hoUlS 102 

76. The expediency of penaliaing the giving of advancea to secure 
the IBboor of children and the ..... ution of benda pledging such labour 
.beuld be examined by Government. In any calle a bend pIedging the 
labour of a perecn under 15 years executed for or 011 acoount of any 
consideration ahould be v9id. 

The a.bove recommendation is general and not oonfined to faotories 
mentioned in this chapter 101 

77. Every factory of this class should be entirely closed on 9ne 
day of the week to be specified beforehand by the local Government. 
Subject to particular 8J[emptions the cIosing day should be the ..... e for 
aU factori .. in the asme diatrict • • 102-3 

78. The. Aot sbeuld require the observance of suitable standards in 
regard to buildinga, latrines, venti\ation.ligbting and drainage, and might 
empower local Governments to apply welfare orders of a simple .... ture 101 

lid 
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79. Local Government allould-have power to extend any of the pro· 
visiOl1S of this Act to factori .. employing I ... than 50 pe!IlOl1S: thi ... hould 
hednl1S forthwith in the case of offensive trades : thepowerehouldaJoo be 
exerciBed in the oase of industries, class .. of establishments and indivi. 
dual establishments employing an appreciable number of young ohild· 
ren or where larger p\a.ces have been. broken up to escape regulation 193" 

80. A time limit of five years .heuld be put on the Act at the ezpiry 
of which Government should be prepered to make & fmther advau... . . 104 

S1. Both._ of establishments dealt with in this Chapter should 
be required to register themselves with the Factory Inspsetion-Depert· 
ment.. 104 

82. Inspection, which need not'll. heavy, could be largely carried 
out by part-time inspsetors, <.g., municipal health officers, sub-divisiona\ 
magistrates and others, co-ordinated by the Chief Inspector in consulta
tion with the medical authorities.. Where whol~time offioers &re needed, 
a new grad. of _taut inspsetor might b. utiliesd '. • 104-6 

83. Tbe policy of gr&doa1nees whieh underlies the propotlffls made 
for 1egislation should aJoo influence ita enforcement. . • • . • 105 

CIu. .... "" VIII.-M.<ns. 
84. In the mrmganese minse in the Central Provinces, atepa should 

be taken to apprise the workers of tha repeal of the Workmen's Breach 
of Conlraet Act • • . . .. .. • • • • 107 

85. At Khewra 
(a) Theemploymentofticke~of.l ... vemenabeuldbere-examined 108 
(b) Workers and hours ehouId be offeetively cheeked, and 

numbers controlled 108 
(e) Committee should be elected to represent the work.... lOS 
(d) The sanitary condition of the worlrlngs and the eott1ement 

should be brought up to a _ble standard lot 
(0) Latrine aocommodation ahouId be provided Dear the entrance 

of the mine and improved IstriDee underground 101 
If) Sanitary staff should be provided and placed ""der tho )(edi· 

cal Officer 1011 
(g) Engagement of fresh women workers should he discontinue! •• 12'1 

86. At Namtu and B&wdwin 
(a) A labour officer should he appointed and ahould direet his 

attention to the formation of works __ lUI 

(b) Goftrnment abeuId frame !Of!uIatinl1S for tho preMlltion of 
1ead poisoning II' 

(e) The omiMion of oertain eectiOl1S of tha Paotories and lfines 
Acta as applied to the Shan States should be __ III 

87. In tho oilfielda statotory regulation of rest days, hours, health 
and aafety should be undertaken. Government ahouId consider whether 
this 'oan be achieved by the application of appropriate .... tiona of the 
Min .. Aot or bY separata legislation III 

'!8. A aeparata Inspector. of Minoa and 0iI6elda for Burma should be 
appmnted • • • • • . • • .•. • . • lill 

89. The Mining Industries Act 1926 should he examined for the pur-
p",e of cODBidering how far aimilar provisions would help to syotematiao 
mining 1easea • • U, 

'90. The ooal industry .hould aim at eliminating recruiting coot •• :' us 



APPENDIX I. 

II. OR land away frnm the collieries new tena.noies with colliery aer-
~ as a oonditiOD should be made illegal and existing tenancies examined 
~ Govemment to ..... hether they can b. equitably converted to rent 
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holdings ll~ 

92. The raising ooo_tor in ooal min ... ohoaid be gradually super-
aeded by cfuect or ssrlwi working • • • • • • • • 120 

93. A Labour Officer should be appointed in .... b important mine •• 11lO 
94. Managements should &IT&D.ge for wages not to be paid OD a rest 

day: f&iIing Buoh arrangement Government should prohibit the practice Illl 
90. Undezground pieoeworkerB should he credited for purposes of 

payment with & minimum output for _h .hift worked, not exceeding 
tho normal daily output of a man of avorsge skill and industry. This 
iItImdard output should he fixed by Mining Boards with rules to prevent 
abuse 121 

96. Mining Boards should examine the question of seouring greater 
uiformity in size of tube and of _uring that remuneration boars a 
eIoeer relation to output, the possibility of check.weighing in la.rger 
mines should he explored 121 

117. Registers for metalliferous mines should he improved 126 
98. As reoommended by tho Select Committee on the Amending Act 

of 1928, the /10"", of work undezground shonld b. reconsidered WheD that 
Aot has been in operation for 3 years 126 

99. Weekly b""", above ground ohonId he Iim.ted to ~ .• 126 
100. EmploY"'" shoold erperiment with 10, II and 8 hour oIrlfts duro 

ing ~ period before the Act is nH3'1a.mined 126 
101. Pemnssible lCllW.bt fol' women should be prescribed in quarries 

wb ..... depth and _ exceed" certain ,tandud. Both load and stan· 
cJard of depth and lead shoold be fixed by the Mining Board . . 1211 

102. (4) Employers ehould reserve vacancies occurring &mong 8U1'-

we worken for wom~ excluded or about to be excluded from under. 
cround workings . 128 

(b) Tholl}'lltem ofseleoting women for ."e1usion from und .... 
__ d workings should be oonsidered by emploY""', worke ... and the 
iDopeoturate jointJy 129 

103. No child under the age of " years should be pannitted to ... ork 
ill or about the mines 129 

10&. )finor aooidents shoold be reported weekly to Chief Inspector . 
through District Magist.rat. 130-1 

106. The orrlinazy miner shonld be enooursged to qualify in first aid 131 
106. WO!kem should haft the same-number of nominees OIl the 

1fining Boarde &8 employers, and tboyshould be choeen a.fter coneult&tion 
with the worken' organioatiOIl8 where these exist 131 

107. In section 22 of the M"mes Aot tho word < shall ' should be sub· 
stituted for ' m&Y' . 132 

108. 'l'be Chief InSpector should confer with repreoontatives 01 
employen and work.,. when the law is onbetsntially ohanged 132 

100. The needs of the inspectorate in oonsequence of new legis-
latio-n should receive early and symp&thetic oonaideration 132 

no. Th. Jh"ria aDd As&nsol Boarde of Health should he eaIIed 
Boards of Health and WeHare and esob should he enla.rged 00 80S to give 
inoreaaed representation to employers and to include representatives 
of the worken chosen where poMible in consultation with their or .. 
S&.DiaatiODBJ and at least one woman member 193 
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111. A resident medieal officer with publio health experience 
!!hould be appointed at Giridih, and the health .taft completely reo 
orga.Dieecl 134 

112. Compulsory primary edue&tion should be introduoed in tho 
ooaIfielde 134 

113. Percentage grants might be given to Boards of Health aDd 
Welfare for approved ectivities in relation to health, welfare and edu· 
ootion 134 

114. The BaIt Department and the Punjab Gov ...... ment obould 
oo .. operate with & view to the introduction of compulsory ednoation in 
the Balt R&nge 135 

CBAPTBB IX.-R.ur.WAYB. 
US. Registers should be kept of all worker. appointed to the en

gineering deportment, appointments and dimi_Js being reported for 
entry. The registers should be enmined regularly by administrative 
and personnel ollicers 139 

116. Similar procedure should be adopted for the tnmoportation 
and commeroial departments 139 

II7. The system of oeIectiOD boards or oommittees should be noed 
for aeIeoting firemeu, shunton and driv .... for appointment and promo
tiOD, and should be put into force on aU railwa.yo for both reoroitment 
and promotion of cetegorieo claooed... literate aDd those in which 
employ ... start ... "pprenticeo 139 

118. Sons and near relations of railway -"';ts have a speeial 
oJojm to enter the oorviee aDd whetever poooible facilities for ouitoble 
education and training should be afforded them 139-40 
, 119. In mechanical workshops the oystem of recrcitment thooogh 
labour bureowr is oopable of development and together with.il'e oyo-
tom of &oIeotion boa.rdo or committees would go far to remove grounds 
of oomplaint of favouritism and bribery in regard to recrcitment and 
promotion UO 

120. All new entrants should be hande!l a printed ototement of their 
duties and rights in the oorvice, with a specific wareing &8 to bribery • • 141 

121. (a) Workers required, after confirmation. to undergo a forther 
medioal examination should have the right to be examined, if they 
desire, by an independent opeoialiot. 

(6) Should a worker be adjudged medically unfit for a par-
ticular post, every effort should he made t,p find him other work 141 

122. In regard to raoial discrimination, definite .teps should now 
be token which wiD leed in a specified term of y...", to the progreesive 
elimination of any form of discrimination ... regards both appoint,. 
ments and promotiona to all grades and ela.esea •• 143 

123. The whole subject of the leave rul .. should contic". to be 
e:mmined in conanltation with representatives of the workers 144 

124. The Administration !!honld endeavour to maintain Ioave 
... ervea adequate to meet requirements spread over the y""" • • 146 

125. The alaima of !ow.paid workera to improved wage atomderda 
should continue to receive .....tol ouoaideration from tho Railway 
J!oard and tho Administrationa • • 150 

126. After 12 montha' continuous oorvice, all employoeo should be 
monthly rated and as aoun as poasible made eligible for all oorvice privi-
'-whioh that aarri.. .. 150 

127. Enquiriea now in _ should be extended to cover the 
. comparative menta of the l!lyatem of time-acalea and that of beginueft' 
rates inoreuing within a short period to bed otandard t'&tee 150 
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128. Additional steps should b. taken to n.: otandatd rates for 
similar .Iassoo and grad.., subject only to .... ri .. tion in diotrieta wh ..... 
there are material differences in economic conditions 151 

129. On completion of (JIlG year's OOUtinuoUB servioe~ &ll employees 
should be eligible to join .. provident fund, membership being optional 
for thoae drawing under Ro. 20, compulsory for thoo. drawing. B.s. 20 
or over per mensem. 162-3 

130. Thelimitation OIl tho grant of retiring gratuityto8ubordina.tes 
retiring a.fter 16 yea.re' quelifying servi08 should be modified to permit 
of voluntary withdrawal from tho service subject oofy to adequa.te 
notice 163 

131. In regard to d.hits, a.n effort should be made to arrive .. t tho 
root; oo,use of the trouble and to ... bow fa.r it is due to £Softs in rating 
and :routeing methods a.nd how far to inefficiency on the part of the 
staIf , oa.reful enalysie of numbers and amounts should be made with a 
view to tho adoption of changed methods of diBeiplinary aetion. Pend
ing enquiry .. eyetem of maBimnm amounts, rela.ted to pa.y, with deli-
Bite periode for recovery, might be adopted • . . • ••. 1534 

CBAl'TBB X.-&AILWAYs--(O<mld.). 

132. Tho wookly rest 01 not I ... tha.n 24 holU"l! provided nnder the 
Aot of 1930 ebould be granted subject to the1lS1lal.mergeney ."ceptions 
to aD continuous workers as 800Jl 88 ~ arrangements can 
be made 

133. (a) Special. efforts should bo made to puf into operation lIB 
lOOnaopossil,l. the regulations devised to giva effoat to tho Washington 
.... d Geneva Conventions in tho ...... of railway employees 

(b) It should be puesible after consultation with the workers 
to arrive at an and..-.tanding regarding the general lin .. of cl .... fi ... tion 
of essentially intermittent workers 

(0) The Rail_y Boa.rd should reeonaider the pra.oticability of 
!educing the boure for iutermittent workera and of giving deys of 
abeence at reasonable intervals where weekly rest days e&onot be given 

1M. As soon &a exparienee of the slte!ed hours is .. vail&bl .. the case 
of iudividual hrancheo should. be examiuod iu turn to determine to wha.t _t tho prevailing hours ueed reduction; action should be taken 
thereafter en all railways to "e(mn> the !eduction """"""'Y ._ 

136. An cIaeses of workers should enter iuto a oimple eorviee _ 
mont providing for ,- . 

(a) Proba.tionary period of 12 months. 
(b) Confirmation After 12 monthe' approved continnoue ..moo. 
(0) Confirmed..moe to be terminable on one month', notice. 
(4) A decls.r&tion that ..moo is Ii&hle to termination in any of 

six specified ciroumatImeee 
136. The power of. terminating service should reside solely in tho 

district or divisional officeN or officers superior to them . ~ . 
137. A confirmed employee cbarged 

(a) with a.n oifence which if proved may involve dismiyaJ or dis
oha.rge should b. given .. cha.rge sheet, returnable with hia 
~plana.tion within 1 deya: 

(b) Thooompetent officer (district, divioional or superior officer) 
may make enquiry and, if the case is to proceed may 

. summon the employee before him i 

158 

159 

169 

159 

169 

• 

161 

161 
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te) The employee should be entitled to be accompanied by the 
representative of an aooredited tr&de onion of which he is 
.. member or by .. fellow workman. 

Cd) Time Hmits for disposal should be hed and the po_ to 
auspend should remain. 

(0) ..... overstaying leave or ._ withon' leave except in .. 
genuine ...... of _ should be preoumed to have left 
the _ce .... d to have forfeited the right of appeal. 
IIIIbjeot to the disoretion of the competent oiIicer 161·2 

138. (a) Appeal __ discharge or dismiseaI should lie to the 
head of the deportment or Divisional Snperintendent with &nal appeal 
to theAgeat eHept where dismiMa' involvee Ioee of provident fund 
bonus when further appeal should lie to the Railway Boord.. 

Ii) Facilitiee for representation on appeal ohoold be the same . at. _ hearing. 

(0) The time limit for further .p!Je&l should be one month 
bom the time. decision is _ed; within this time no appealshould he 
1ritbheId . 162 

139. In .... serious_ acharge8heetsbouldalsobegiven return· 
able within 7 daye.. Appeal against the order then issued eheuld lie to 
the district or divisional officer with right of repreeentation ae above. 
This appeal should be final except in case of reduction of grade when 

. appeal should lie to the heed of the deportment or Divisional Super. 
intendalt 162 

- 140. Proper reeorde of disciplinaly action should be kept, &ad 
watohed by penonneI oiIicem _ 162 

14,1. (II) Dieoharge on reduction of eetablishment should be difte-r. 
_ted &om disoipDnary or inefficiency ........ 

(h) Other things being eqnal, the principle of aeniority .bouId 
apply. 

(c) Regioteza of dieobarged men eheuld be kept. 
(d) Where more than 100 men are alfeoted. mcognieed trade 

anioDO eheuld be informed as early .. pclIIIrible and reasons ~ 162-S 

142. Proper leave reeorde should he kept 163 

14.1. Records should be kept of temporary serriee wh ..... praetic&hl~ 
with .. ~ ... to priority for permaeent employment •. 163 

I .. Cheonels for appee1 in regard to eonditioos of ..mee should he 
made uniform : local or district and divisional eommittees and railway 
eoanoiIs",", suitable .hannels for dealing with grie_: _bIish-
m ... t officem ..... of _and eheuId be appointed on all Jailway. •• 1M 

14ll. A more ganerono peliey in roopect of ~tioo of ""de 
mUOIIB is _ble 166 

l~ A stage baa been reaobed in the development of some unions 
wherefaciliti .. might with advantage be ooooeded .. 16'1 

147. Joint Stauding Machinety should he established. 
( .. ) A Joint Standing Central Board, oontaioiug rep....,..ta

Iii .... of • Agent. and work_ in equal proportions elected by the 
Indian Railway Conie"""", Assooiation and the All·India Railwaymen'. 
Federation _lively charged with the oonsiden\tion and. ..heD 
~bIe, euttlement Gf-

(i) genenI qUMtiODS commOD to all Jai}",.ys. 
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(it) matters common to cne or more grades where agreement. 
has not haan "",ched in Rail .... y Councils, which 
would ~come up automatioallYt and 

(,',) referen ... from Raih.&y Coun.ib. 

P ........ 

Wh .... ~ dispute is apprehended and oannot be.ettled on the Raih ... y 
Ooonoil it should be referred automatioa.lly, it baing agreed. that no 
stoppage .hall take plaoe meanwhile 168 

(b) Fa.iIiDg agreement OD the Joint Standing Central Board. if 
eithor party dESiree, tho dispute should be referred to a TribuDaJ of five 
",,_onta.tives from either side of the Board and five pemons from 
oataide 16S-D 

(e) Each railway should ha .... a Rail .... y Council working in 
ooojunotion with divisional or district and local or works oommi-. 
All .. _ should be eligible for eleoticn but where there is a recognised 
ani-. workers' repnoonta.tivos en committees should be entitled to 
5 '&-00 from an offioer of the union. On Rail .... y Conncils the union 
should be ooosulted &8 to ooostitntion and direct _nta.tion of the 
.em: failing agreeoumt theCentml Beard should edvise lev 

(d) The Central Beard .bauld consider the constitution and 
fanotione of thnarlQne bodiee 169-70 

(e) Meetings should be held at regolM intenaJo .... d, whore 
poIISible, time limits lisoo for each.1age • . 110 

(/) Printing and publicatioo of ftrhatim reports at any otago 
is not advised 168 

l.s. Departmental Iaboor should be aubotituted for OODtr&at 
laboor .. herever practicable 170 

l~. Ro.ilwa.y Medical Officere obould be precluded from pri .... t. 
pnotice exoopt in caee of !&mill .. of rail .... y ","ante 111 

150. The imporlance of' public health quaJifioaticne obould be Ie
acgniaed: Chief Medical Oflicere in psrtioular mould bo required to gift 
_timotoiDspeotion.~ •• •• •• •• •• 17i 

151. The medical department mould haYe executiTO ~ of aani· _on and hcalth . 171 

lot. The functions of looaI and eanitory commi_ mould eatend 
to veIf ... work and. wh .... ver poooible, each committee mould inolod • 
• proportion of elected ... _toti_ 171 

158. In reg&rd to sta.tistico, 
(a) nomenolatnre mould be ataoderdi!ed; 
(6) figures mould be available (i) of..!J..ri .. and _ ..,parate 

from provident !nod contributions and gratuitioe (i.) of 
oontractors' labour in different branohes ; 

(e) St&tifJt~08 of labour turnover, and absenteeism (showing whe
ther due to aie~ess or otherwise) should be ma.in~ined 
and anaIyoed 172 

CHAn"" XI.-TRA>J5l'OB'" SERVICES Am> PUBLIC Wons. 

8emnefl. 
164. (.) For .. period of 12 months no fresb oontinuoua discbarge 

certificates should be issued, unleoa the Shipping Ma.ster is aatisftoo that 
the recruit. is required for employment and that suitable men are uot al
ready "vailabla; 
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(b) Thereafter continuous discharge certificates should be 
isaued only to pet'80llS" for whom posta Me available and unnMe888ty 
reoraiting should be discouraged ; 

(0) H necessary. after a IIllitable break th..... should be a 
further period of 12 months in wbich reoraitment i. again restricted ' 179 

100. Shipping Mastera shculd be &uthorised forthwith to exclude 
from the register all seamen who have not been in employment for a 
period of three y..,.. and. to begin with ....... man should be struck off 
the reg:iater automatica.lly OD the expiry at three years from hiB la.st djfl~ 
ebarge. The period of three yea ... should be steadily reduced to 18 
months, but the latter period may be altered, if necesaary, in conIIlli· 
tation with rep,...".tati_ of shipowners and seamen 179-80 

100. Shipping companies should have liberty of choice from men who 
have been in their employment within a specified period. To begin 
with. this period should be 2 y...... but it should be steadily reduced 
to 9 months. This Iatte< period may also be altered, if nee; , ery. in 
oonsuItation with representatives of beth side8 ISO 

167. H a shipowner is unable to f!II hi. crew from those of whom he 
is entitled to make free eboice. be shonld be zequired to take men seleot-
ed from the register by the Shipping OIIice " • ISO 

IllS. The licenses granted under section 24 of the Indian Merchant 
Shipping Aut shculd not be renewed 181 

109.· (0) Shipping Masters .hould encourage seamen to use the pro. 
visions of the Indian lIferobant Shipping Aut relating to the allotment of 
wages ; 

(1)) The shipping omce should ... mit the amount of the allot
ment by money ord'!l' ; 

(e) Tbe maximum limit of allotment should beraised to two-
thirds of the seamen's wsges 181 

ISO. Government should enquire into the alleged delaye between 
signing on a.nd actual engagement and between discharge and final pay. 
ment." The possibility of reduoing the maximum period for the 
payment of wages on diseharge and also of signing on taking place in 
the Shipping om ... should be considered .• 181.2 

161. Consideration should be given to the provioion in ports of 
weIf ..... institutions for Indian sesmen 18a 

162. The Governments of Bengal and Burma should undertake an 
anquiry into theoonditions of employment on inland steam vessels 183 

Dceko. 
183. The practice of nomin&ting a representative of labour on Port 

Trusts should be extended to all the major ports 184 
164. With a viecw to dooaaualiaatiOD. and to aeoure more equitable 

distribution of employment, a system of registration of dock labour 
should be introduced in each of the main ports. supervised and con· 
trolled by the port authoriOy 888isted by representativ .. of shipown ..... 
stevedores and Iabonrel'8 186 

166. (Il) Looal Governments should be em~ by law toframe 
&Sf.Oy regulations for dooks ; 

(b) Chief Inspectors of Factories should be consulted and ohcuId 
be responsible for enforoement ; 

(e) Regnlations shoald provide for ths repenting of aeri<!uB 
aooidentB 181 
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• 166. (a) The normal daily hours prescribed by lew should be nine, 
with overtime permisible up to t.hree homs; 

(b) Payment for each hour of overtime should be required &t 
not lese than 33t per cent over the ordinary mtea ; 

yeare; 
(e) The minimum age of employment sIjould be ro.ieed to 14 

, (tl) Euforcement should be ""trusted to the factol'y inspection 
department . • • • • • • • • • . . • • 

Road Pru=porl. 

167. Tramway companies should endeevour to restrict working 
hoom to M a week and eo to armnge the houre of duty &8 to compel. 
the workera to take one day. rest in seven •• •• •• 

166. In granting licenses for motor bu .... the authorities should 
C!OlI8ider whether, in particular ......... limitation on hOW'S is required, 
and if 80, how it can be enforced •• 

Public Works. 
169. Public Works contracts should stipnlata ,

(a) the wages to be paid. and 

50T 

188.9 

190 

190 

(6) a minimum age for employment not lese than 12 yeare 192 
170. In regard to large construction works whether carried out 

departmentally or by contraet:-
(a) the Medioal and Public Hoalth Departments should be con· 

sulted beforehand; 
(b) Rnlea should be fmmed as to housing. sanitation and medioal 

treatment and facilities ; 
(e) Tha Medical Department should b. responsible for the workero' 

health 192 
171. The possibilities of the wider "pplication of depr>rimental 

working should be coDBidered by tho Public Works Depr>riments gene· 
rally.. US 

ea.u-r"" XII.-Tmo INcom: OJ! TKB INDUSTRIAL WORI<D. 

RegulGriIy oj Employment. 

172. As far as possible thoregnlar worker should beoubetitutedfor 
the irregular worker 

Minimum W~eB. 
173. Before minimum wage-fixing machinery ca.n be set up: 

Ca) the industri .. in which there i. a strong presumption tbet 
the oonditions warra.nt dete.iled investiga.tion should be 
selected. 

(b) "survey of conditions in .... h such industry should be onder· 
. taken &8 the basis on whioh it should be decided whether 
thelmDg of a minimum wage is desirable and practicable. 

(0) the trod. should be demarosted and the composition and 
number of the Wage Boards should be decided, and 

(eI) .. much &8 posoible of. the information likely to be needed 
by the Wage Boards, if "ppointed. should be ooneoted •• 

174. When a decision hM been reached 88 to whether the· conditions 
in any 0888 just.ify the setting up of machinery. p&rtioular attention must 
be given to tho cost of enforcement and the poliey of gradualness should 
not be lost sight of 

211 

212-3 

, 
2184 
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P ....... 
176. The induatri ... nofetted to in Chapter vn ahould be examined 

in the _ inat&DCe with .. n .... to the need and poosibility of iDatituting 
minimmn_lizingmach"!er.J •. .. •• .. .. 11{ 

176. If the reoulta of inftStigation ahow the need for minimum _ 
bing maohinery in indUBtriM of this kind the n.......aty legislation for 
Htting up ouoh maohiner.J should be undertaken 11' 

8~oflY"II"" 
l'17. Evei)' effort should he made to put into operation .. policy of 

_dardised wageointhe Bombay cotton millo •. ....• lUG 

178. The Jute Industry in Bengal should take early stepa to invMti. 
gate the poosibility of atandardisation of w!\ge rat.... bath for time and 
pieoe work"",. ....ciating with it repreoeotativeo of bona JiU trade 
IIIlioua 116 

lhdudUms from W"I/08. 

179. Legislation regardiog deductiona from wagM and fin... is no-
........,. ""d desirable 218 

(a) FiB_ 
(i) The fining of ehildreo should be prohibited. 

(itl The payment of the fine should not he spread over more than 
one month from the date on which it waa impoeed. 

(iii) The maximnm amouot deducted in fines shOuld not ""_ 
in any month half au anna in the rupee of the worker'. 
o&mings. 

(wI The IIUlD8 teoeived from fines should be uredited to a purpoee 
bene6ci&l to the employeeo as .. whola and approved 
by .. me recogoised authority. 

(v) EmployeN ahoule!- be required to post notices specifying tho 
acts or omjssions in respect of whioh a fine may be im· 
poeed. FinM for acta or omissioDa not 80 specified 
ahould be made illegal !III 

(6) DeductiODa for damage or 1oaa-
The law should proTide that the amount of such deduct; .. 

should in no 0&80 exceed the whoJ&.aale price of tho 
goods damaged _ 

(0) Other dedoctiOllll, ..... in respect of specific C&U88S or benefi_ 
(i) Deductioll8 may be aUowed 00 accouot of the provision of 

houain,g &OOommodation and of tools and raw mat.eria1&. 
In othor _ they should only he permissible after the 
general or opecial approval of the provioeiaJ Government 
or .. me authority appointed by it. 

(ii) In aU ....... the amount of the deduction should not u· 
Deed the equivalent of the servicee rendered. • m·l 

{d) Applioatinn and enforcement-
(i) Legis!etion ahould. in the IUD iDataooe. apply ouIy to em· 

ployeeain reoaipt of less tban Ra. 100 a monthinfactoriM 
under the FactoriM Act and on nUl_yo. 

(ii) Employm ehould be required to maintain Iegistaro showing 
the three ~ of deductions separately. The pam. 
cuM to be entered in the rogiataro and the form in 
which they are to be kept should he PfESCrihed by pro. 
Yincial Government&. 
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(ui) In the """" of faotori ... the inspection sta.!I should be ..... 
ponsible for enforcement and the Chief Inspector of 
Factories should review the position in his annual ,.,. 
port. As regards railways the registem shoUld be 
BOl'Utinised at intervals by the audit officer. 

(w) The imposition of "deduction notpermisaible by!s.w should 
be punishable, but the usual form of proceeding should 
not be a prosecution but an application before speciAlly 
empowered magistrates and other officers for the re
covery of the wrongful payment and for oompensation. 
Such an application may be made by ... inspector, by 
the workman aggrieved or by any person acting on his 
bshaJf. The procedure should he summary and the 
amount of compensation ehould not exceed ten times 
the sum wrongfully dednoted. 

(t.) A prosecution should only be instituted with the sa.netion 
of 8D inspeotor or an officer befol'6 whom a proceeding 
for contravention has been taken .. 

1hatriclimu "" sale oj lVpior. 
180. (a) In "II large cities and industrial e.reas .. general policy 

should he adopted of restricting the faeiliti ... for the sale of liquor. 
(b l The areas selected should be sufficiently wide to ensure 

the policy of _triction being effective. • 
(0) The nnmber of drink shops should he muoed. 
(Ii) Hours of opening should be limited, and should in no 

..... include any part of the forenoon. Outside the stated ho\Ull tbe oaJe 
of liquor !!bould be prohibited. 

(el The possibility of an extensioo of the system by which 
spirituous Iiqnor may not be supplied except in sealed bottles should be 
examined 

Ca..I.Pfta XIII.-bm.BTJIDl<BSS. 

181. All railway administrations should make persistent efforts to 
help their workers by meaDS of .o-operative .redit. A study should be 
made of the metbods adopted 00 the Bombay, Baroda and CentrRl India 
Railway 

. 182. The oaJary and wages of all workmen _ving less than 
R& 300 .. mGllth should be OJ<empted ontirely from the possibility of 
attachment. Failing extension to all pertlOW! below thio oaJary limit, 
the definition of ... orimlan in the Workmen'. CompensatiOD Act might be 
auitabls. 

183. At ieaat ao far as indllBtriaJ wOlkera iD _pt of _ or salary 
of Ieee than Be. 100 .. month are conoented, arrest. and impriBomnent for 
debt ohould be aboliobed except where the debtor has been proved to be 
both .. ble and unwilling to pay 

184. work ..... • contributions to provident funds maintained by 
pri~a!& employers and certified by Government for the purpose should be 
oafegnarded aga.inot attachment .. ' 

185. LegilIlation should be enacted providing a summary pl'OC)6o 
d .... for the liquidation of work"",' unsecured debto .. 

(a). The court !!bould be required to estimate the probable in. 
come and rea8OIl&ble expenditure of the worker during 
the ensuing two yea.m 

(h) The amount of the decree iosued should be bssed on the 
diJIenmco hetween the two sumo 

• 

.221 

232 

113ll 
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(e) It should not; be poaaible to keep the decree alive for more 
then three yee.no in aU 233 

(Ii) Debts ohould rank preferentially in order of their age 233 

(e) The poaaibility of appointing special courts for 811I1lm&l'Y 
.liquidation pro"""di91l" should be ooosidered 2M 

(/) If the 1&", cannot be applied to the poorer ..... ea genera.Ily, 
"indUBtrial workers U would. have to be defined, and. in the 
first instance, it may be nec .... ry to limit the operation of 
the _ to scheduled industrial areas with power to 
enendittoother_ 2M 

Ill) If a monetary limit is required, tho 1& .. may be applied only 
to workmen in receipt of wages or saI&ry of 1_ than 
Ba.l00&month 234 

(A) During tho first t ...... years of tho operation of this ~w tho 
amonnt reco'el"ble might be based on ....... _ of two 
1"""" inooms and expenditure, and tho muimwn period 
duriDg which d_ should remain efieotive may be four 
years instead of t ...... 1""'" 2M 

186. Apart from the1egialation recommended above, tho poaaibility 
Df!educing tho pe>iod of limitation for debts aod tho pe>iod within ",hich 
.. d ....... may be kept alive nnderthe ordinaryoivill& .. should be examin'" 234-6 

187. Besetting an industria! _blishment f .. tho reoovery Df 
de»ts ohould be mad. a cognizable offence •• l!38 

188. Recruiting ad~ 
(a) The """,.exy of ... y &moont advanced to most travelli!lg 

expenses to tho p .... of employment should be maGeillegaI. 
(0) Other advances to the worker before actua1 employment 

begins _ be _hie by 1& .. , _pt from tho 
first wage payment • • l!38 

189. Periods of wage payment-
(a) EmployetB sbould adopt a system of weekly payment. 
(b) In teniIe industries. railway and engineering workshops and 

iron aod steel works, tho law should reqoire tho payment 
of wages to the prooeBB operatives at intexva1s not exceed
ing 16 days. The appropriate authority ohould have the 
power to _d "similar provision to other industries or 
_ of operatives either generally or in particula.-oen_ 
In this """"""tion the ...... of rail .... y workexa outside 
theworkohops_ beexa.mined. 

(e) If any reduction is mad. in the period of wage payment, 
DO worker should forfeit any privilege 01' 00Jl0etJIJi0D. 
which is attached to payment on • munthiy basis 240 

100. For industrial _ploy ... io ""'tori .. tho legal pe>iod of Dati .. 
ohould in no ..... exoeed a week, whateoor tho period by which wages 
.... paid 

191. Payment of wages-
(a) Legislation shonld be enested providing for tho payment of 

wages within 7 days from tho expiry of the pe>iod in 
which they have been earned in tho ordinary ...... and 
.. ..nyu poaaibl. hut not; later thenJ days from tho date 
of discharge in tho ..... of an operative who is discharged. 

• 
241 
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(b) The law should be applicable to factoriee, min .... r&ilwaY" &Ild 
plantatiOD8 and should provide for possib18 extenaiona to 
other branohes of industry Ul 

, 
192. Still-births should be excluded from birth and death registers 

&nd _te1y -""">rded •• U9 

193. Munioipal oounoils and looa.! bodies should devote more atten
ti~,, to vital statistics and at l8ast in the Ia<ger towns and more impor
tant industria.! aroao the appointment of medioal registrars should be 
<lODlpulsory 200 

, 194. India should have an Institute of Nulirition, as reoommended 
by the Agricultural Commission, with a Director and euffioient number 
of qualified aasistauta. Publicity work should be part of its functions, 
propaganda material being prepared under supervision of the Director in 
OODBultation with provinoial Public Health Departments 251 

195. Loo&l authorities should _ SIIdlitary markats in all 
urban and induatrisl areas ll51 

196. Adulteration of Foods Acta should be in force in all provino .. 
and local Governments should endeavour to make their provisioD8 more 
widely applioable. Severer penalties should be provided and a olause 
regulating importation and sal8 of condensed skimmed milk should, if 
possible, be incorporated· lI5Jl 

197. In induatrisl provinces Public Health Departments should b. 
strengthened to deal with industrial hygiene and induatrisl disease; at 
least one of the Assistant Directors of Public Health should h"ve special 
knowledge of these subjeets 252 

198_ Medioal inspectors of factorieB&nd mines should devote speoi&l 
attention to industri&l di&e&se _ _ 253 

199. Industrial health research should be entrusted to the Indian 
Reses.roh Fund Association 253-4 

200. (e) Women sbould be appointed topubli. health staffs pa.rtiou. 
lady in the more industrialised provin .... 

(b) Initiative in welfare work among women and .hildeen 
ehould be taken by looa.! Governmenta_ 

(0) Every provincial Public Hoaith Department should have a 
trained statiatioal offi..... . 

(Il) Health pro_ada should be carried on by Government and 
local authorities. 

(.) Every municipol_a should have ita own Medieal Ollieer 
of Health and adequata sanitary staff. 

(I) Municipol hoaIth ollicers should belong to a Government 
<l8dre though paid by municipol funds. 

{g) A similar health .tafi should be at work in extra-municipal 
_ where industry is being developed 25' 

201, Comprehemiva Public Hoaith Aots ahould be passed in all 
provinoas' 255 

202. (a) Where piped watar supplies are DOt .. V&ilable epeeisl pm
_tiona as to purity should be tsksn. 

(b) Where industry begins to develop in • new ...... it should be 
the duty of employars to provide suitable water for their workers. 
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(e) Where deveJopmem takeo place on the ooWkirto of .. muni. 
cipal area the industry and the municipality ahould oo-operate to avoid 
oompetitioD for "vailable 80ImleII for the BUpply of water 286 

i63. (tI) Every provincial health departmeDt ahould include" mala.-
zioIogiat em m. headquartem staff •• •• • • • • • • _ 

(b) Every raiJw&y administmti ... ahould employ a full·time 
malario\ogi8t and ahould gi.., .. lead in anti·maIariaI activities to t.b8 
10001 !Jodi ... in their........ »7 

(e) 1loanls of Health and Welfale in milling ..-s ahould iDelude 
em their medical oIaff an officer with aport ImowIedge of maIszi& and m. 
p1tiventiaD 26T 

2M.. Surveys ahouId be made"by Gooammmt medical deputmentAI 
of the medical faciIitiee l'8IJ11ired in _ and industzial........ Theoo 
sarveya ahouId be ooosidend at joint __ of. the pa.rtiea ;..-,. 
eeL 

Public Health ActAI and P"'-tage gnnfJI ahouId _Ie Govern-
m ... t to supervise, iDspect and insist "" minimum standalda.. 268 

1!05. 'l'heJ:e ahould be " mare gmemI _011 on the part of. the 
employer of. welfale work in ita broader ...... _ 

llO6. A hospital of aoy sire ahould 11& .... a woman ~ em ita staff 
who ahould be in charge of all activities dealing with tbe health and wei· 
..... of. w ....... and children llel 

" 2m. A Government diploma for health _tom ahould be institoted 
... the _i..J qualifi<atiOD l'OCJ.uimd of. all .......,.. Mpiring to such 
posta •• jO 

208. In the IarJ!er jute and 00_ industri&I ........ milia and facto. 
rieo ahouId organiBo in groupo. each establishment II&ving ita owo welfale 
centre and health visitor under the sUper "wca of • WomaD doctor em~ 
played by the group _ 

209. In the1arger industziaI ....... Government. 10001_ and 
industrial _tAl ahould co-operate in the deveJcpment of child 
...ua... con_ and .............. clinics. Gooammmt ahouId gift _ 
!age pm- for "ppmved _ . _ 

l110. Trained midwi_ ahouId ba 00_ for won: in ..- and matemity __ _ 

ilL _ty bsuefiI; ~ ahould be ml&Cted through_ 
ludia em theoiineo of. the _ opemtiDg in Bombay and the Central 
PwJ,moe. H3-4 

(s) LogiaIati ... ahould be _ned to women employed full time in 
penmniaI _ C<m!nd by the _eo Act J83 

(b) The ocbeme ahould be DOD-contributory : in the first_ 
the 0IltiM ooot of bonofit ahouId be home by the employer * 

(e) Govemmeotahouldll&ve po_toesemptindi.;dual6rmo wh_ 
ui&tiDg __ at Ieut ... libezal ... th_ooutained in theAot 264-

(d) In the event of any gmemI ocbeme of oooiaI __ being 
adopted, maternity benofito ahouId beinoorpoatedand the coot ahancI 
by the State, the employer and tho worker •• 264. 

(o) The me of benofit given by the Central Provilu:eo Act ia sWtobJe 
for geDel1il applic&tion " l!64. 

If) The mujnmm bonofi period ahould be " weeb before and + 
.....u after childbilth • • l!64. 
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(g) The qualifying period !!hould in no ..... 1>0 I .... th ..... _oa"", 
and might be fixed at 12 months •• 26i 

(1)) The mo", clooeIy benefit can he linked with _tment the bettor : 
probably the beet method is to give benefit in any caee and to add a ._ 
inement boons only if a trained midwife or hospital _tment is utilioed. 
Fail .. "" to _ existing facilitiee !!honld not disqua\ify the applioent. hot 
henus and benefit together should not excead the amount laid down 
in the Act . .. 266 

(i) Tho administration of ths Act shonld he entruBted to the factory 
inspeotion stoff and, wherever possible, to women factory inspectors 215 

212. All methods !!hould he explored that may lead to the allevia-
tion of existing hardahipa arising from ths Dead of provision fpl' sickn.... 26i 

(a) Material !!hoold fust bo .. llootod fer the framing of an estimate 
ef the incidence of sickness among worketB" special statistical inquiries 
being inatituted in selected cent_ .s soon .. possible 266-7 

(b) Aasiatance might he obtained from (i) railways and Government 
factories, (ii) employ"", who ulMady ha.ve sicknees henefit .. hem ... 
(iii) experimente volunta.rily conducted by employ.... 287 

(0) The ata.tiatica should he collected with e:<pert medical and actua-
rial advice and the co-operation of emploY"'" and repreaonta.tives of 
workers 267 

(4) The preliminary enquiries might he conducted by the Govern
ment of India who might .. c ..... for the purpose .. small informal com
mittee from ths Central L!>gisl&ture including representatives of capital 
and \a.heur. These with medical, &etuarial and statistical aaaist&n<e 
should be able to advise as to tho nature of the statistics required, ths 
eentres where they might be collecteds the sources from whichs and the 
means whereby. they should he obtained . • 267 

(ej Thereafter tho question of homing schemes should be referred to 
a formal committee with instructions to examine the material and 10 
make recommendations. for the institution, if and where poBSible, of 
definite schemos 217 

(J) Pumllng the line of building on wning foundstions the Com
mission commend for examination the outline of a tentative scheme 
based on separate medical provision, possibly by Government, and 
financial. henelite in tho form of paid sick leave given through 
employers on the basis of contributions by themselves and by the 
workers . 2.8 

CRAnER XV.-HOUSDm OP THE INDUSTRIAL 'Vomrn.. 

213. Colliery housing:-
(a) Small blocks of two to four houaes in partitioned units should 

be more extensively used and new houaee should have a 
window and roof ventilation 279 

(b) The staff of the Board of Health !!hould take every poesible 
step to prohibit occupation 01 a. house by more than one 
.. t of inhebitants • • 286 

I') Bathing and washing pla.ces .hould he bullt ncar .... h blOck 
ofho..... •• . lSI 

(d) Latrines of IlpproVed typos !!hould he generally installed. 
preferably of tho septic.tank typo 286 

(0) The graded system of coloured licenses at JIw:ia !!hould be 
.holiBhed forthwith 288 

~L 
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(j) Tho decision to abandon the practice of permitting workers at 
Girldih to build and repair their own houses should be reo 
considered 281 

214. More attent!on should be given to bensing. water SlIpply, 
drainage and latrines in metalliferoWl mining areas •• • . • . 281 

215. Qna.rtero for' single • workera on the oillields should in futnre 
be constructed in the form. of rooms for not more than.:1 to a individuals 282 

216. The soheme of the T&ta Iron and Steel Co. and of the Tinplate 
Company at J amahedpur whereby loans "'" advaneed to workers to 
enable them to build their own houses under supervision should be mare 
widely adopted. ' 282-3 

217. Railwa.y housing, increaeed provision of h_ should be 
arranged lor as r&pidly as possible and more regard shonld be paid to 
Indian preferences in design 2M 

218. The psychological effects of segregation should be taken into 
considelation in planning future developments of the kind at Jamshedpur 
and Khargpur .• 285 

219. Government· should ilive continued consideration to tbe pr0-
blema created in special areas such as Ja.mshedpur with a view to devis
ing .. ayotom whereby the principles of lecai self'government may be 
applied 285 

220. (oJ) Provincial Governments should make a 8Ul'Vey of urban 
and industrial ........ to aecert&in their needs in regord to housing. 

(b) They should then Bol'l'&DgO far oouferen_ with a.lI inrere.te.1 
parties in arder that decisions may be taken as to praetiea.bJe schemes 
and the method whereby their cost could be shared, 

(e) Local ""thoriti", should he reoponsible for the den·Jopment 
and lay.out of industrial &re88 and for the provision and maintenaD<'e of 

• proper eanitary conditions. 
(d) Whereauitable Government land is ayailable~ Go\-ernment 

.mould be prepared to sell or I .... it to thOBO who agree to build houses 
<within a apeeified poried. 

(e) Governmentshouldannounce their willingness to suh--idisein 
this or other ways employers' housing aohemes approved by them 287 

221. Recommendations for Government &otion:-
(oJ) MinimI1ll1 standards in regard to 800r and cubic space, ventiJa. 

tion and lighting should be laid down and should he 
incorporated by all local authorities in their bye-laws. 

{b) Water supplies.. drainage systems and latrines for working 
class dwellings should also be governed by le!!Ulations 
drawn up by the Ministry, 

(c) Government should insist on the adoption within a specmed 
period and with modifications necessitated by 100al oondi~ 
liio ... of model bye-Iaws prepared and issued by them. 

(d) Type-p1ans of werking cl .... hon .... with _ should be 
prepared by Public Health Departments. Such pI .... ahonld 
provide fur a sma.lI room for cooking and storing uten>iIB, 
and .. front verandah is also deeirable. 

(e) PJansofapprovedtypeoof latrm...shouldbemad ... vailable 288 

m. Town.planning Acts are urgently ""'Iuired in tbe'llombey and 
Bengal Pmeidcnci... and would be uBOfui in other provinoes, if the 
Mad ..... Act is in.ffeetiv~ it should be made adequate. . 
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These Acts should provide for the acquisition and I&y~ut oI suitable 
....... for working 01 ... housing: the opening up &!ld reconstruotion of 
oongested and insanitary areas: Government grants and loa.ns to 
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appr,oveci schemes: the .. zoning' of industrial a.nd urba.n areas 288-9 

226. (al The provision of working class h~ shoold be .. statu-
to.y oblig&ticu on.very Improvement Trust 289 

(0) It should be possible for Improvement Trusta to provide 
land. roads. aeWe1"8 a.nd sanit..a.Jy oonveniences for new areas, but street 
lighting and water maios should be .. charge OIl municipalitiee 289 

(0) Improvement Trusta and mnofcipalitiee should 00_to 
with _ other, with Government and .mploy.... •• 289 

224. Condemnotion of old inse.nita.Iy chawla in the mill ........ of 
Bomhay should be cousidersd • • - 290 

226. An Improvemeot Trust should be established for Howrah 290 

226. All Improvement Trusts should be placed in .. position to 
reooup themselves from the enhancement of land values resulting from 
~ activities.. 290 

2l!7. The Land Acquisition Act should be amended td provide-
( .. ) that the housing of labour shall be deemed to be ... work 

likely to prove useful to the publio. and 
(6) that the definition of "company" shall incinde industrial 

concerns owned by individuals o~ associ&tions of indivi-
duals •• .• .. •• .. .. 291 

228. Every effort should be made to evolve eh""por types of hon .... 
Government might consider the poooibility of offering prizes for plans and 
apecifto&tions of working class houses costing not more than a fixed 
&mOUnt •• " 291 

229. Co.operative builrung oocietiee and similar activities should be 
encouraged 291-J 

230. Schemes for the erection by workers of their own houses should 
ha eneoura.ged but .. certain degree of supervision is ..... ntial ... 292 

231. Municipal Councils should undertake pniliminary work with-
out waiting for additional legislation • • . . . . . • 292 

(Il) Qualified health officers should be appointed and mnofcipal 
health orgaulsstions should be improved and strengthened 292 

(b) Bye-laws d""ling with health. housing and sanitation should 
be revised and brought up-to-date 293 

(e) H""lth officers should see that all bye-laws are impartially 
and vigorouely applied 292 

(<I) Applications for permission to erect new buil<lings or to alter 
existing on.. should be closely acrctiulsed in order to 

" "ensure that the grant of permission will not result in 
incre&Sed oongestion 21)3 

(0) Plans should be prepared for the extension and improvement 
" ohre&s .. t apart for hoosing ache..... •• 292 

0lLu-rJm XVI.:-WO.BK!IRNlS CoID?BNSATlON~ 

132. The Workman's Campensation Aot should now be extended to 
cover as completely as p,J8:i1ible the workers in -organised industry, 
whether their ooaupa.tions are W&nious or not·; and there should be a 
gn.dual extension to workers in less organised employment, beginning 
with those who t.re subjeet to most risk _ . . ... . . 298 

2t.I 
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233. The following eIasoeo of workmen should now he inclUded ,_ 
(a) Workmen employed -in factori .. using power and empl<>yiDg 

not less than J 0 pe1'80I18f and in f&etories not using power 
employing not I ... than 50 pel'I!OIls tot 

(b) Workmen in all mines except open quarries in which leu than, 
50 persons are employed and no explosives are used 290 

(e) All workmen employed in docks _ _ 2IlO 
(d) All workmen employed in work on oillields 2tlt 
(~) Seamen on Indian registered shipe of not less than 50 tons and 

on all inIa.nd vessels propelled by steam or motor engines 
and persons employed on the more important public ferries 
not so propelled - 301 

(j) Workmen employpd on Government plantations and on tea" 
coffee or rubber plantations employing not less than 50 
persons 39J 

(g) Workmen employed in the operation of meohaoically pre-
pelled vehicles which ~re maintained for the transport of 
passengers or for commercial purposes 3&1 

(A) Workmen engaged in the construCtion, maintenance or demo
Jition of canals. sewers~ public roads, tunnels, aerial rope
ways and pipe lines. and of dams~ embankments or exca. 
vations 20 or more feet in heigh~ and of all permanent 
bridgee • .299, 301 

(i) Wor:,meo engaged in buihling work lIB in the existing clanae, 
but. the reference in this clause to industrial and commer· 
cial purpoeeo should be omitted 2l1li 

(j) Wor'..men employed in connection with the generation -and 
distribution of electric-al energy 301 

234. The question of the inclusion of persons employed by the 1._ 
. agricultural employers and of those employed in reserve forests deservES 
emmination 301 

235. (a) Steps should be taken to ensure that the agreement to pay 
compensation in accordance with the Indian Act is obligatory on all 
ohipownere enga¢ng Indian seamen and that dependants are capable of 
mforcing this agreement 300 

(bl The possihilities of giving Indian .... men the right to 
eompensation whilst serving on ships registered outside India should he 
further explored by the Government of India !Uld the Home Office. 
Speoial attention should he given to the.poesibilityof extending the Act to 
Indian eeamen whilst serving on aU ships within India.'s tt'rritorial watem 
""d on Britieh ships engaged in the eoastal trade of India 101 

236. The limitation of the benefits of the Act to workmen in receipt 
of not more 'than Ro. 300" month should be ge""raIly applied and the 
exception relating to the armed f~s of the Crown should be. modified. 
if this is necessary ~ in order t.o include persons who are genuinely m-
dutrial workers 801 

237. Widowed sisters and widow..! daugh~ ... should be added to the 
1Ia~ of dependant.. 106 

238. For ad\11~ iu receipt of not moro than R,.3Oa month, pa,.~ 
menUs lor temporary disablement should be based on two-thirds of wagel 
and for minOD on the full wage. rate. The scale should he subject to a 
minimum of Re. 6 for eliCh ha1f~monthly payment, but the ra.te of com .. 
peoaation ahouldnot exceed the rate of wage&. NQ person recpjving more 
than Ro. 30 a month should receive I ... compensation than he would 
have got if his wage bad been R •• ao -
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• 
!a'. The minimum oompensation for death in the case of adults 

GOuld he Rs. 600 &nd for complete permanent dis&blement Rs. 840. . The 
_om for partia! dis&blement shonld be correspondingly raised .. 

lUll. (a) In place of tbe 14 existing wage class .. in Schedule IV 
-tbweehould be 17, the upper wage limits for which should be (in rupees) 
.~am.a~ •••• ~.'._~_~ 

(0) Except in the lost two cla.sses tb ..... umed wage should 
he tbe highest wage of the cl.... For the Inst two classes the ... umed 
,.,~ should be R.s. 125 and 150 respectively 

(e) Tbemaximum half-monthly payment should be raised from 
BI. 15 to Rs. 30 and 4 the present maxima for death and permanent 
.... blement .. honld he aboliobed 

24l. The waiting period should be reduced from ten days to seven 
242. The exceptions in the second proviso to section 3(1) should not 

apply where death or a permanent 10@S of 5O~{, or more of earning cap&.-
4ity -results from the accident 

243. Cal The foUowing additions should be made to Scbedule III 
(List.of <JOOIlpational di ....... ) :-

til poisoning by benzene and its homologues or seque
lae. and 

(Ii) chrome ulcE"rotion or its sequelae. 
(") The words '-' solely and n in section 3(4) of the Act should 

to. deleted 
244. The administration of the Act should be entrusted~ as far as 

poMl'ble. to specially qualified commissioners (not necessarily a whole
time officeri. and there should be a.t least one such officer jn every major 
p,rovince. 'lae appoin.tment should not be linked with one in which trans· 
fers are frequent &Ad it should be possible to a.ppoint "more than one 
4ommission« for the same 8retl •• • • 

245. Pamphlets summarising tbe provisions of the Workmen~8 
eompensation Aet should be made available to v.'Orkmen &nd~ if the 
.Aat is 8uhstantia1ty amended, steps should be taken to diffuse inlonns.
.. on of t.he c.mended law 

246. (II) ~otice to the Commissioner should be compulsory in the 
<JM8 of all fatal accidents ooouning to employees while they ~re on the 
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4IDlploy«"'~' premises or while they are on duty elsewhere 311 
(u) The C.ommissioner should haye the power to call upon the 

~~r to show cause why he should not dl'posit compensation and 
te inform t.he dependants tbat· it. is OfX'D to tlwm to make & claim 311 

«I Shipping Masters should traniunit to the Com_one< 
.. opi .. of reports of fatal accidents to seamen OD the high..... .. 3IS 

247. In fatal .accidents the dependant should not be required to 
apprm.ch the employer before claiming eompeD8&t.ion from the Com-
"_ioner 312 

248. NOtioe should not be required in certain circumstances, and in 
•• cue shorl\d want of notice or a. nefect .in a. notice act as a bar to pro
«edinge if t.he E'D\pto~ had timely knowledfre of t.he accident from 
.001 her ROUfte 312 

• 249. Local Go ... ·emments should ha.ve the powt"r to prescribe the 
maintenanee of notice books by employers 311 

250. The law sbould not allow funeral expenseo to be deducted 
'from tOO compensation which is to be deposited with the C',ommissioner. 
1",1 it oI,ould require the latter to deduct the a.ctu&l coot of the work
man·. funeral expenses up to & limit of RB. 25 and to pay them to the 
f'N5OJl by ·whom they wt're incul'l't'd 113 
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• 
251. Where a workman is employed by a contractor the principal 

employer shonld be able to recover compensation from any person from 
whom t.hs workman conld have recovered compensation 311 

252. The CommillSiooer shonld have t.hs power to require an em. 
ployer to make up au inadequate deposit to the proper amonut 31. 

253. The High Court and the Commissioner should h"ve the power 
to lie,,,,,,, t.hs withholding of compe .... tion pending an appeal; hut em. 
ployers applying for an order of this kind should deposit a. BUbstantiaJ 
sum to. be devoted to the maintenance of the oppooite party during the 
pendency of the appeal • • • • • • . . : • • • 3" 

254. Failure to furnish & return or a. notice required by the Act 
should be puu!shable with a fine .. . 81' 

255. Special pecvision shonld be made for the calculation of wages 
in the .... e of workmen engaged for a very short period before the 
.... ident 311 

256. A measure should be en ... ted abrogating for all workmen the 
defenoos of n common employment Hand U assumed risks n in civil suits 
for damages for ininry &rising out of employment 3111 

CluPrBR XVII.-TsADlI UmoNa. 
257~ Every employers' organisation should set up a special com

mittee for the purpose of giving eontinuous~nsid~ration to the improve.. 
ment of the we--ll.being and efficiency of the workers in establishments 
oonl;rolled by its members 31'1 

258 ... RecognitioD. H should mean that a. union has the right to 
negotiate with the employer in respect of matters affecting either the 
common or individual interests of ita members. The fact that a union 
oonsists only of a minority of employees or the existence of riva.l unions 
are not sufficient grounds for ft>fusing recognition • . 3U 

259. Government should take the lead, in the case of their IndUil. 
trial employees, in ma.king recognition of unions easy and in encouraging 
them to secure regist-rauon 321 

260. Union lea.ders should endeavour to give as many members as 
possible some share jn the work of the union • • • . • • 3JT 

261. (a) Trade union organ:i8ers should endeavour to find suitable 
men within the lmion to Bet as officials and should tr&iu. them for the 
~~ ~ 

(0) The tra3ling should commence J:x.lore the aeleeted man 
len .. hie empIoJllllOnt and he shonld be aIlSisted to improve his general 
education . 380 

262. The Trade Uulona Act shonld be re-examined in not more 
than three years' time; all limitations imposed on the activities of re-. 
giltered unions and their officers and members should be reconsidered 
80 &8 to ens.ure that the conditions attached to registr&tion are not such 
at to prevent any well-conducted bona fide union from applying for re-
gistration . - 331 

263. All u.nions should be able to secure free of charge the conduct 
of their a.udit by offidaJs of Government. The reports of the oftieial 
auditor on trade union audits and investigations should be made avail-
able for the public as well as for the union 331 

264. Section 22 of the Trade Unions Act should be amended 60 as 
to provide tho.t ordinarily not less than two-thirds of the officeraof a 
regiaterecr" ·trade union shall be act.ua1ly engaged or E'mployed in OD 
indUBtt)' with which the union is concerned •• 381 
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265. A registered trade union should not be precluded from 
initiating and conducting co-operative oredit or supply societies a • 332 

CIlA ... "" XVIII.-L'<DUSTBIAL DISl'UTlIiS. 

265. The Employers and Workmen (Disputes) Aet of 1860 should 
be repesled . • . • . . • . • . . . • • 337 

267. Works committees-- • 

(a) Where there is a trade union, the employer should aeek ito 
collaboration and oo-operation in the establishment and 
working of works committees which sh01!ld not be regarded 
or used &8 rivals to its influenoe .. B42.-3 

(b) The workers' representatives should h .. ve facilities for sepa-
rate &8 WE>ll as for joint meetings, and.such meetings should 
01'dinariIy count as working time 343 

(e) The "'_ of subjecte should he ... wide "" poasibl. 343 
(tl) The management must he in sympathy with the idea. and 

determined to make the committee 8. success. The services 
of a Ia.bour officer, where one exia~ should be utilised in 
the working of the committee bet he should not act as a 

. spokesm&n of employ.... 343 
268. In many centl'es the organisa.tion of joint machinery would go 

far to- develop a sense of responsibility in trade unions. The organisa· 
tion should include not only some joint committee or council within the 
individu&l establishment, but also a larger body of representatives. of 
both sides of the indestry in the centro conoerned.. 344 

269. Some statutory machinery will be parIllAnently required tu 
deal with tmde disputes and it will be necessary to consider the form 
which such machinery should toke before the Trade Disputes Act e,.p_ 
in 1934 344 

270. In the remaining period for which the preSent Act win be 
in operation, Governments should lose no opportunity of utilising 
their power to appoint .lIo&rds or Court. when they believe that this 
action will serve some useful purpose. 346 

271. The question of providing means for the impartial examin-
ation of dispotes in public utility services should be considered 346 

272. The possibility of establish;ng permanent courts in place 01 
GIl flo<: tribu ... 1s under the Act should he examined . . • • 346 

273. Section 13 of the Trade Disputes Act should he amended so as 
to provide that no prosecution or suit sha.ll be maintainablo on account 
of any breach of the section or any damage Qaused thereby. except with 
the previous aa.nction of the Government which appointed the tribun~ 
.. I 347 

274. Every provinoial Government should haye an officer or officers 
whose duty it would be to unrlertake the work of conciliation and to 
bring the pa.;-ties priva.tely to agreement 348 

CRAnER XIX..-TB:~ PLA.NTA'l'ION8. 

275. No further legislation making a breach of contract of &e>rvice 
& criminal offence should be countenanced 356 

CliAPTER XX.-RBoaUlTMENT POR AssAM. 

276. The pow .... conferred by Section :I of the Assam L&bour and 
Emigmtion Act (Act VI of 1001) to prohibit recruitment for .Asaam in 
psrl;cular localities sh~uld he withdrawn immediately, and no harrier' 
should ha set up to prevent. free mOveInl'nt of labour from one part of 
India- to another 363 
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PAO ... 
1'77. The AMam Labour and Emigration Act ohould be n>peaIed and 

• DeW meaaure should be enacted in its place 360 

278. When> control is required. it ohould be euroioed over the 
fonrarding of recruitA! to the Assam plantat.ioDs. All special restri.tions 
OIl the agencies for obtaining recruit. for ANam should be withdrawn 37l) 

!'19. The DeW Act ohould provid&-

(a) that no ONisted emigrant from ooutrolled areas should be for
warded to the ANam tea gardens except through " depOt 
maintained by the industry or by suitable groups of em. 
ployers and approved by the local Government or by &ncb 
authority ... it may &ppoint 

(6) that local agent. should maintein registers 01 recruitA! in the 
prescribed form 

(e) that mine", unseeomponied by a parent or gnardian should 
not be forwarded; and . 

(4) that the depOt and itA! regisre18 should be opsn to inspection 
by officers appointed by tbe provincial Government for this 
purpnae 

280. Rulea under the Act ohould provide lor the detention 01 women 
and mino1'8 for & limited period 

281. The Government of India should have power to frame rules re
prding transit &lTaDgt"ments and should provide for the following of 
eertain prescribed rout.£'S t.o Assam and for the maintf'nance of depots at 
DeCessary intervals 

282. In &~ not inhabited by ahoriginals the GOT"f'rnment of India.. 
in corurultation with provincial Governments and the industry. should 
ooJUllider whether the restrictions O\,-er forwarding should not, bt" dispensed 
witb# In all controUed are-AS the position MOuld bf" reliewE'd after the 

370·1 

371 

371 

371 

im 

371 

upiry of five ye&r8 ~72 

283. The law should enable tbe Goyernment of India. in the event of 
~ recrudeecence of abuses. to re.introduce in any area the prohibition of 
l'eCruitment otherwise tlmn by mMns of licensN garot'n Sftrdars and 
licensed recruiters :172 

284. The Act should be limited to the control of assisted emigra
tion. The definition of •• emigrant" should exclude any JX"l'Son who has 
been employed within the preceding tWHve months in any capacit.y in 
Auam and aaistance should be defined so as to f"xcIudf" mere persuasion 
and propaganda from the 8COpe of the restrictions 372-3 

285. The Act should apply to those provinct>S in 'Which th,p _-\ssam 
labour and Emigration Act is now in force, but recruitment within 
Aia&m itsf"li should not· be 8ubjet't to control 373 

286. It .:th.ould be possible to extend control to recruitllwnt for any 
work in Assam. but in present circumstances there is no justification for 
fGIltrol except in the ('ase of recruitmpnt fOT tt'8 gardC'us 373 

287. The Aaoam Labour IIoord sbould beabolished 373 

288. tn) Thee Government of India should appoint a Prott'Ctor of 
Immigrants in A88&Jll to look alter the interests of emigrants from other 
provinces wl,o have not yet !Wttled in A8S8m. This offiC'er should also 
be entrusted with responsibility for emigrants during the journey 37f. 

(&) The coat of the Protectoral lmmigrant. and hi. st.ff should 
he defrayed by ...... on M1Ii!!l"nt. 375 

, 
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189. Tile Centn1 Government should determi .... fin&lly the .ha_ter 
of the oontrol necess&ry in .... y ..... 

290. Offioials as wen as planters should take steps to ac:<luaint the 
,"""ken with the ahaage in.the law in regard to penal contracts 

!!II. Steps .bauld he taken to secure public conw,t with work...,' 
dweIIinp on all plantations 

192. (a) The tea induatry ahould gi.e publicity to the advantsgea 
.. JUch the plantations have to offer to the inhabitants of other provinces 

(b) The emigrant should be encouraged to maintain touch with 
.. own penp1e by meana of correapundenoe 

J93. Repatriation: 

(4) Every future assisted emigrant to an Assam t ... gard .... whe
ther from an area of free or controlled recruiting should 
have the right aftf'r the first three years to be repatriated 
at his employer's expense 

(b) The Protector of Immigrants and the planters in consultation 
should consider the machinery necessary to mue the right 
of repa;~a.tion effffiive 

(c) m the case of the worker who transfers his services to another 
garden before tho tltree yea ... have oxpixed. the cost 01 .... 
patriation ahould faU on..the employer by whom he .... 
last engaged. A worker tmllBferring his services to an em-_ 
ployer outside the tea industry should thereby be consider
ed to have surrendered the right to repatriation 

{eI) Tho Protootor should he empowered to repatriate a garden 
worker, at the expense of his employer, within one year of 
his arrival in Assam if this is neceesary On the ground of 
health~ the unsuitability of the work to his ~pacity, un
just trea.tnwnt by the employer or for other sufficient reason,. 
and &t any time before the expiry of three years if be ~ 
satisfied that the immigrant is 1lD&hle with due diligence 
to secure a normal wage and desires to he repatriated 

(.) A worker dismissed belore Ibe expiry of the th_ years should 
be entitlecl to repa.triation at the expense of the employer 
dismissing him, nnloss it is establiahed that the dismissal 
was due to wilful misconduct 

(J) In case of physical assault by an .employer or his agent. in 
addition to any other penalty whit'h may he provided by 
law, the ma~istratc should be empowered to order thlj C~· 
patriatiOD of the worker at the expense of t.hE' employer 

CB:AP'l'JI!Il XXI.-"~ AGRS- ON PL.i.2'I"TATIONS. 

t94-.. Wage-fixing machinerJ in t·he Assam plantations-

(a) The eatabllahm.:nt 01 statutory wagc·fi~ing machinery in tho 
Assam plantatio~ if practicahle" is d'l"Sirable, and there al'l;" 
1ftIIOn8 for lK-lieving t·hat, if proper tru"tbods are adopted • 
.. practicable scheme. can be derised .. 

(b) lief .... legislation is Wldertaken, an enquiry ahould he instituted 
.. to the most suitable fann of macbint>ry. tho actual rateo 
paid and the- l"ariatioDS- in tbese rates between diatrict and 
district and between garden and garden. Til<> t ... industry 
should be invittad to eo-operate in this enquiry .. 
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(0) The Government of Asamn should either secure the .. moe. 
of some one with e~perience of the working of wage. 
fixing machinery or arrange for & selected officer in Asamn 

PAGBS. 

to a.cquire the requisite experience 3M 
(d) Thereafter, Government should notify ito intention to caJI for 

wage returns covering & period of at least twelve months 
and including aJl cI ..... of work underta.ken in the dilIerent 
Be&IIOilII 3IK 

(0) The form of the wage returns should he the ....... throughout the 
province. These returns should show the number of male, 
female &Ud child workers employed e&eh month, whether 

. permanently or tempora.rily. the wages e&rIIed by eaeh """h 
group and as neo.r 8iIl approxima.tion 88 pOB8ible to 'the hours 
actually worked for those wages . . • • • .' 3M 

(Il Government should invite the tea industry to 80bmit proposals 
for ito oonsider&tinn regarding the moot suitable type of 
machinery to be provided by stature. The eardinaI poiDto 
are:- . 

(il Employers and worke ... should be given equal representation 
in the coustitntion of BOOb machinery. In the abeanee of 
any orga.nisa.t<ion among the workers, it will be necessary 
for Government to appoint disintetested pelSODS, who are 
neither officials not' employers, to represent the interests 
of the garden workers on the Boatd 395-. 

(ii) Minority interests among employers shoUld find representa-
tion. bnt the nnmher of members should he kept as iml&1l 
as poBBible 396 

(iii) An independent element is necessary~ but it should suffice to 
have an independent Chairman, preferably an official no-
minated by Government 396 

(w) The _ or Boatdo should include at 10 ... ' Otul woman .• 31lt 
(g) Only a small staff Bhould he required for enforcement. If p0s-

sible the duties of factory and wage inspection should be 
combined 39708 

295. In the Doo&rs, wages ahould invariably be paid direct to the 
worker and not through the sardar 39Il 

296. The recommendati_ made in Chapter XlII relating to the 
regular and prompt payment of wages, the recovery of recruiting ooots, 
ioo1uding cost of trsnsit, and roatrictions on the recovery of advancoa 
abould also apply to plantation labour throughout British India _ 

CHA..PTEB XXII.-HEA.LTH AND WELFARE IN PLA.NTA'l'ION3. 

297. On an plantations managers should be l",-~uired to maintnin 
birth a.nd deat.h registers. And by inspection Government should erumre 
that these are reasonably acourate 406 

298. Where possibJe, garden managers should make a more generous 
allocation to workers of land for grazing a.nd for vegetable cultivation 401 

299. A more active policy should be adopted by all plantation 
managements in rega.rd to anti-malarial work cn-rried out under skilled 
advioe a.nd supervision _ 9 407 

300. Wherever conditions are suit-able. tube welts should be COIIS-
truoted. Where poasible, piped water supplies should be provided 401 

301. Workers' houses should be suitably spaced out and not built 
back to back. They should be in blocks of two lOOma a .d, wherever 
pooaible, on high ground _ 
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302. St&nd&rd minimum requiremen18 in regard to plinths.llour and 
cubic spsee, light and ventilation should be prescribed by the competent 
authority which should have the power to condemn insanitary houses. 
St&ndard type plsns to suit varying conditions sbould also be prepared 
and msde avlLilable to garden managemeot. 408 

303. Workers might be encouraged, under .... pervision. to build 
their own hOUBeS on approved sites. Wherever possible, &, number of 
Iigh18 should be provided in a.nd around the housing aress 409 

304. Bathing and washing places of simple type should be cons-
trusted in the vicinity of the house lines; Public Health Departments 
should prepare type plans 409 

305. PlanteJ:s should can'V out annual mass treatment of their 
labour forces fur hook-worm - 410, 

300. Adequate latrine a.ccommodation should be required in fa.ctoriea 
on ple.ntatiOll8. and the exemption from the provisions of section 13 
of the Factories Act ill BengaJ and Assam should be wit hdrawn 4I<t 

307. Women doctors should be employed by each medic&l group 
organisation for confinements in hospital. for the training and supervision 
of midwives and rlaia~ and for child welfare work 411·2 

308. The practice of giving free food to indoor patients should be 
adopted in all pl.ntation hospitals 412" 

309. Maternity benefi18 should he provided for by legislation. The 
.ash booefit to the mother should ordinruily take the form of half her 
daily wage for a period of 4 wesks before and 4 weeks after child-birth. 
In addition a bonUB of Rs. Ii should be giVeD~ except where the woman 
refuses to Avail herself of the skilled services of a woman doct.or or a. 
trained midwife provided by the employer. In tbe case of plantation 
labour the condition of a qualifyiog period of employment should be 
dispensed with . .. 4lZ 

310. The praotice of feeding non~worlcing children without charge 
should be generally adopted <lIlt 

311. Plantation managers should assist in organising suitable 
recreation for their workers and should ,provide playing fields for general 
recreational porposes 413 

312.. The employment of health visitors is d~rable; the work of 
the hee.lth visitor should always he snpervised by the garden medical 
officer. Where & group medical organisation exists,. the woman doctor~ 
with two or throe- health visitors, should organise welfare eentI'N on each 
garden of the group . 414 

313. When young chHdren beco~e orphaned .-;ud have: DI) relations 
settled on bile estate, the district magistrate or :rome suitable authority 
ahould inva.ria.bly be approached to gt't into touch with any c."i:isting re
lations and. if a. desire is expressed fo[" the retu.rn of the child, arrange-
ments should'be made fo! repa:triation 414 

314:. The employment, either directly or with their parente, of child
ren before the age of 10 yea.rs should be prohibited by law. The names 
of all employed children should be entered in the wage-.book a.nd in the 
case of ohildren not born on a plantation a.nd therefore without a. regis. 
tered birth certificate, the garden'doctor should be required to deter. 
mine the age before the child is allowed to start work 416-

315. Representatives of the local Governments concerned and of the 
planters should meet in conf~rence to consider what contribution each 
can make towa.rds the edllC8tion of children on the pla,ntations 416-
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318. (al Th8 Direotor '" Public Health, his _istanto and the dis • 
.met health offi __ ehould he ... -offieio inspectors '" plantations 417 

(0) As ooon ... & complete health servioe comes into being in 
A .... m &lld Bengal, the inspecting powers '" Civil SurgeoIJB should h8 
-transferred to the ollicero of the Health Department. . . . . • 417 

317. (a) Boards of Heelth and Welfa", ehouId he establish8d nnder 
.ato.totaforoonvenient planting........ 411 

(bJ Each Board should h8ve a majority of planter .... preseota
~iT .. and ehould include a Collector or Depnty Commissioner from the 
.districts covered, the Director'" Pobli<> Hee1th (or one of his aseiBtanls ... 
4eputy), the district health offieer and penooDB nominated by the 100&1 
-Govornmenttorepresentworbrs. Itisdesimblethatthe Board ehould 
_ode at least one .. oman member ; the Protector '" Immigrants shoold 
UTe the right to attand hut not to vote • • • • . • 41. 

(e) The area to be aIlottad to each Board wiD depsnd on local 
..considerations, but Government should remain directly responaibJe for 
pnblic health in adjoining ......... which are intenJpenosd with plantations 419-~ 

(oil (i) Eaoh Board should be financed by means of an armusl 
.ces! levied on all plantations within its area. The cess ma.y be based on 
the planted acreage or 01j the resident popnlation. hut the final decision 
.•• to thii method to be adopted ehoold be made after consoltstion be-
tween the loeol Governments and the induetzy 4~ 

(ii) A rebate upto two-thirds of the cess coll..,ted should be 
aade to eatat(;'S. according to a system of marks awarded by medical 
iD~pecting authorities for housing. medical facilit-ies" anti-malarial work 

,.and other amenitit"S of which they approve .a 
(iii) Govemment. in consultation with the indust-ry. should 

.e~amin. the possibility of tnoneferring the accumulated balance at the 
.-credit of the ASM-m Labour Board, lees all proper expenses involved in 
"';ndiug up it, a!Jairo, to the Boards of Health and Welfare in Assam •. ~1 

(e) The ohief """,cutiTe officer of the Board eMu]d bt- a whole-
-time experienced medical officer with public health qualifications .21 

(j) In re!!pect of maternity benefit legislation the Board 
.hould be the administrative a.uthority for the area under its coutrol .. 421 

318. (a) The Act constituting the Board:~ and prescribing their 
procedure should deta:iI~ as far aa posaible~ their dut·ies and the mattel'8 
in respect of n bieh tbf'Y may issue regu1atio~. Before these are issued. 
-they should be snbtnittoed to the local Government~ whk'h should itav(" 
~he power to frff'r t·hem back to the BO&t'd with 8ugg~tiong for thrir 
amendment. In the case of l"l'gulations dca-ling ",·j.th certain impor
tant matters, such.!!' th('l proTision of drinking water. conservancy-, 
sanitation, drniungf", mOOical facilities and the prescribing of minimum 
.a1land&rds of new hOUllillg accommodation. the local Government 
ahould bave the...-pOlrOl' either to APProve them or to'modify t·hem in 
luch mAnner as it t.hinks fit. In the case of other regulatiolll9 the i()('8.1 
Government should not have the power to modify or BupelSC'de t·he regn· 
3ations proposed by the Board 421-8 

(b) GO'Yernment should have the power through its inspectors 
-of instituting prosecutions for infringt'menta of any regulatiOns. but this 
,power should only be invoked after the Board, withont sufficient reasOR, 

. had ,..,fused to prosecute . . • • _ . • • . • ~. 

(c) GovNtlment should also retain gome 6nancial control .. 4:23 

310. Dist.rict health offi(!~1'8 should act as Government inspectors 
.of pl&nta"ono and .bould be empowered to deal with breach .. of publio 
.health la". and 1"E'gUlationa on estates .21 
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CIuPnB XXUI.-BururA dD hmu.. 

320. The general recommendations ill other partB of the Report ..... 
intended for Burma as well as India and are designed to meet the needs 
ef Burmese labour in Burma. as of Indian labour in India. 

321. (a) The Protector of Immignmto should·work in co.opention 
with the Government of Burma hut should he solely nsponsibl" to the 
fJovemment. of India .. 

(b) He should have statutory power to enter intlustrial estab· 
lishments where Indian labour is employed 

(e) He should have a working knowledge of some Indian 
languages, part.ieularly Telugu 

(a) He should have ....... to the Member or Minister respon· 
sible for labour . 

(e) He should furnishan annual reportto the GOTernment of 
Indi .. 

(I) He should have sufficient experience &nd st&udingto ensure 
that his advice will deserve and receive full consideration from authorities 
and employers in Burma. 

322. Government should approach employers wjth a view to 6ecur~ 
ing direct peyment of wages without legislation: if this faila, the question 
ei legislation fur direct peyment in _in sections of indnstry should he 
tt.ken up ... 

323. If &ny other industry finds it neeesaa.ry to recruit in India, 
it should repatriate the recruited worker &SllOOD ... it ....... to pey him 
IIis normal wages 

324. A policy of dec&eualisstion for dock lahourin Rugoon is 
mogently needed 

325. There should be .. medical inspection of emignmto in India 
heforeembarkation 

325. (a) In dealing with the housing problem in Rangoon, a 6rst 
step should be the provision of rest-house accommodation, for tbe super. 
_on of which the Protector of !mm.gnmto might he given some res· 

• poDBibility 

(b) The desirability of providing m ...... ed quarters should noi 
iIe omttIooked •• . , 

t<) Attention ojoould be given tG the proper utili&stiou of undez. 
de.-.loped areas ,. 

327. In regard to general health measures, prenons in ... tigatiouo 
iDdicate what ;8 required, and Government should noW' take the D.OOe&o 
eary &teps 

328. In regard to housing, there should be .. frank recognition oil 
joint respoDBibility ; the line of &etion, with the abate to be taken hy the 
parties concerned, should DOW he determined at & conf_ to be COIl' 

TeD.ed by Government and including representativeB of Govemment. the 
municipality, employers, the Development Trust, the port authoriti .. 
and some who can voice the needs of labour ~ . . ~ .. 

329. Aesisted emigration should be controlled with .. view to ..,."'" 
iug that the emigrant is gaa.ranteed maintenance for- a 1"NIiIQD&ble Fod 
or repatriation .• _ 

4117 
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~8· 
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330. As soon 88 a deci$ion has been taken regardlng the constItu
tional position of Burm8~ the question of immigration should be examined 
by the Governments of India fUld Burma. in consultation with all the 
interests concerned' 441 

331. For a sound immigration policy. further statistical information 
regaroing immigrant labour is urgently required. Accurate figures should 
be obtained bearing on the _t of employment available at different 
fiCUOllS and the movemen~ of immigrant labour in seareh at work 441 

332. Woo tever stepo are taken tor<>gulal<l immigration, ""tisfactory 
.conditions of lift" and work sbould be maintained for the immigrant po--
puls.tiODl! 441 

333. Government, employertlsnd aU concerned should accept & much 
greater measure of reaponsibility for the immigrant .. • . • • 442 

CHAPTER XXIV.-STATISTlCS AND AnMnnSTRA:TI.ON. 

Stol~ and Inl<llig ...... 

334. (a) Statistics should beeompiled separately in respect of peren-
nia] and sea80Dal factories 443 

(6) Government should examine the possibility of obtaining 
from the factory owner the t-otal number of pemoDS employed in his 
factory for not less t.han one month in a year 443 

(eo) The Fact.orios Act should be amended so 88 to make it 
possible to call for returns in ""'peet of wages 443 

3:~. An examination should be made of the ca.uses of delay in the 
publication of labour statistics with a view to devising a method which 
trill ensure more prompt publication . . . . . . ~ _ 444 

336. Tht> ))ossibility of obtaining figure-e of the total numbt:r em-
ployed wholly or part-time jn tbe coal mine£:. should be examined 44A 

337. The-lHlMislu:'d J'(>turns relating to the Assam plantations should 
give particulars of the llumber of lahem-era employed 'Who do not live on 
the ~ardens. and tl1(" vital statistics should include both births and deaths 44i 

338. Planter:;; ill all Ill"oviu("t'8 should be required by statute to 
furnish .statisti('", relating to til£' J8 bour fOTC'eB NnT-Ioyed by thf'm 444 

339. A summal'Y should be published by the GovernmE"nt of India 
of the annual returns received from provincial Go~ernments on the 
working of the Trade t!lliollS Act 44i 

340. ugidlatioll -a-hould be nJopted, preferably by tbe Central Legis
la.ture. enaLliu2' lh{.' ~olnpetent authority to collect information from em
pJoyers regarding tB(' remuneration. attenda.nce and l\ving conditions 
(inoluding housing) of industrialla.boUJ'~ from merohante regarding prices, 
from money·J~ndt-rs regarding loons to workers and from landlords 1.'e-

II,rdiag rentals 446 
341. 'Vht'uev-C'r lJOMible-, im-estigators engaged on family budget 

enquiries should receive a courae of training with the Bombay Labour 
Offioe or some other offi~ which has conducted a 8UQcesafu) enquiry • • 447 as 

342. Enquiries into labour conditions by private investigatonl 
should be intensive rather tb&D extensive •. 448·9 

343. The possibility of making enquiries and investigations into 
labour conditions an obligatory part of oourses in economics should be 
eonaidered by the university authorities in all provincce 448 

344. The poaaihilitiee of experimental work with a view to discover-
ing means of improving output and effioieney should be oOIll!idered by 
large individual employ ......... d by aooooiatiDD8 of employ... •• 449 
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PAGES. 
M5. A labour bureau on a scale not smaller than that repreeented 

by the Bombay Labour Office should he established in Bengal 460 
M6. (al Thorough family budget enquiries should he undertaken in 

Delhi. Hadms, Cawnpore, Jamshedpur and a centre in the Jharia ooal· 
field .. - 450 

(b) As soon as Cit'CUm&taDces permit~ the possibility of erlend· 
ing the activities of the Labour Statistics Bureau m Bunna. to the main 
oiltields should be considered • •• 460 

(e) Assistance should he given by the Government of the 
Punjab to. the Board of Economic Enquiry to ene.ble it to institute 
and diI'ect investigations in the industrial field 460 

(II) The poesihility of establishing "Bo&rd of Economic En-
'1uUy in the Central Pro.-mceo similar to that in the Pnnjab should b. 
inveotig&ted . 460 

..Administration. 
347. (a) A Labour Commissioner responsible for the administration 

of all labour subjects should be appointed in every province.p.xcept Assam 453 
(0) He should he a selected officer Bud should hold the "p. 

point-ment for a comparati~ely long period 453 
(c) He should be responsible for the publication of labour 

atatlstics, should ha~e the right to enter all industrial establishmentS. 
should be genera.Uy _ble both to employers and labour and should 
act as a conciliation officer ~ 

(ti) The headquarters ul the Labuur Commissioner should he 
in the chief industrial centre of the province 4M 

(e) In proviooes where part-time appointments have to be 
made. & combination of the functions of the Director of Industries and 
of the Labuur Commissioner should be avoided 4M 

348. A Labour Commissioner should be appointed for the Central 
Government 4M 

CBAPr1rn. ~XV~-LA.BOUB AND TflK CoNSTITUTION. 

349. Legislative powem in respect of labour should continue with the 
Central Legis)ature and the provincial legislatures should aiso have power 
to legislate.. Labour legislation undertaken in the provinces: should not 
be allowed to impair 0' infringe the legislation of tho oentre, ar its ad-
ministratioo 461-2· 

350. B special constituenoiee are to remain & !e~,ure of tho Indian 
constitution, labour ahould be given adequate representation in the 
Central and provincial legislatufte . _. 463 

351. The method which is moat likely to be effective in securing the 
_ "'P""'""tatives of labour i. that of. election by registered trade 
onions. A special tribtmal should be set up in eash provi .... to deter· 
mine before election the weight which should be given to eash registet<d 
lAde UBioo 4M 

352. Where there is a substantial industrial population, it should 
reoeive, by me&DIl of a franclriae or in some other way, the power to exer. 
oise OIl adequate influence over the polioy of local oe1f-governing 
- .. .. .. .. .. .. •• 464 

353. Industrial Council : 
(G) In the frame-work of the future OOIlStitntion, provision should 

he made for an organisation (the Industrial Conm:il), 
which would enable rePftl""lltalives of employem, of labour 
and of Governmente to meet regularly in oonference to 
disc .... labuur __ and labour policy 467-8 
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(0) The Council ahould b.- snlliciently representative but not too
large. The reJll"!"Dtati"es of labour should be elected by 
registered Inde unions, and where there are DO registereoi 
trade uniOll8 of any size they should be _ted by Gov. 
eJ'DIDflDt. The employers' reJll"!"Dtatives should also b.
elected by _ti""" of employers, wOOse voting power 
.hould be approximately proporMonate to tho Dumber of 

p..,-

workers which their members employ •• fB1 

(0) Tho Council should meet annually and its president should be 
elected at each anoual _OD. Tho aeorelMy of the Council 
shODld be a pomument official reoponsible to it for the cur. 
rent _ throughout the year 468 

(Ii) FunoMODS of the Counoil , 
(i) to examine propoaah! for labour legislation referred to 

it and also to initiate sush propoaah! 468 
(ii) to promote a spirit of co-operation and UDd_ding 

among those concerned with labour policy. and to 
provide an opportunity for an ioterohange of infor. 
mation regarding experiments in laboer mattara _ 

(iii) to advise the Central and provincial GovemmeDta on 
the framing of rules and regoIatioDB _ 

li~) to advise regardingthocoileetionoflabourslatistiC8&Dd 
the oo-ordination and developmeat of eoonomie 
~ 4~ 

. 354. If labonrlegislation ia eetttral, the authority linally reoponsibfe 
for sneb legislation must be the Central Legislatore. If labonrlegi&
I"tion is to be decentraIised. some co-ordinating bodywill be neoeoaary. 
The deoisiona of the Council could not be given mandatory power, but in 
certain circumstances it might be made obligatory for provincial 
Govemmente within a oproified time to submit proposals for legislation 
to their reoprotive Iegislaturee for a decision 8& to their adoption or 
rejeoMon 411 

365. Votee in the Industrial Council should be recorded separately 
in three gronpa. one including employers' repreeentetiv .... one workom' 
ftpreeeDt&tives and one the remaining membenl '71 

306. Where there ia the danger of _blisbmenta being tranaferred 
to Indian States in order to eacapo regulation. an effort should be _de 
to obtain the OD·eperation of the adjoining States . • 474 

357. Cal The pcooibility of making i6bour legislation both a federal 
and .. provincial BIlbjeot should be oonaiclered. 

(0) If federal legislation ia not praoMcable, efforts should bot 
directed to oecoring thet, ... early as pcooible, the whole of India parti. 
cipatea in making progzeso in ls.bour matter&. 

(e) For Stat.. in which there ia appreciable industrial dove
lopmOllt, the Industrial Council should oller .. auitable channel fo> 
COoOperatiOD 474 
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A.-TERMS OF REFERENCE AND LIST OF SUBJECTS WI'flI 
COVERING LETTER TO PROSPECTIVE WITNESSES. 

(1) Letter to prospective witnesses. 

The Chairman of the Royal Commission on Labour in Indl& desirI!B me to .... d 
yoa tIu> enolooed paper oetting out tIu> _ of reference to the Commilloion &Ild • 
Schedule 01 the subjecto falling within them whioh appear likely to engage, the 
Commissioners' attention in the course of their enquiry. ' 

I am to invite youfyour mga,nisation to submit, for the information of the 
Commission. any written statement which is likely to contribute to the objecto of the 
inquhy. 

The attached Schedule of subjeote is not intended to he exha1l8tive, and the 
Commission will welcome evidence on any matter falling within the eoope of their 
inquhy. whether ineluded in the Schedule or not. They also eonsider it unlikely 
thet yon will feel caJIed upon. to deal 'lj'ith aJI the headings 01 the Schedule. and I am 
to suggest thet you .hould ee1eet those in the suhjeot-matter of which your expe
rience mainly Ii... They would be glad if in dealing with aubjeote mentioned in the 
Schedule you would number the various parte of your reply to oorreapond with the 
headings numbered in Arabic numerals in the Schedule (Nos. 1-146). 

The Commiseion attscb "great importanoe to detaJIed evidence b~ on pereonal 
experience of particular industries, localities or establiahmente, and they _ tha$ 
no poeoible witness will he deterred from proffering such evidence by ito compa .... 
tively narrow &e,ld. Where information of " definitely statiBtical D&tore can be 
given this will natnraJIy he of the gre&test value to the Commission. 

In the case of witn ..... givicg evidence on behalf of induatri&! institntiona it will 
be of aesi8taooe if they will state in their evidence the natore of the linn's bosin .... 
ito output. period for which it has been operating, and partioulars of number and 
grading of ito employ.... male, fem&le and juvenile. 

The CommisSion will find it of ...... tance if any memorandum of evidence you 
may be willing to put forward may he sent as soon as poeoible, and in any caes noh 
later than the • to th&-

Joint Secretary to the Royal CollllDi&!ion on Labour in Indi&, 
Camp. India. " 

The Commission will of necessity have to limit the volume of oral evidence 
taken by them, but they would he obliged if you eouId state whether you wish to 
give evidence in person before them and. if eo. at who.!. place it would he moot 
oonvenient for you to do .... Thw expeet to visit aJI the leading ind""trialcen_ 
and probably aJI the provicoial capitals in the cOurse of the cold weather of 1929·30. 

(2) Terms of Reference. 
U To enquire into and report on the e%isting conditions. of labour in industrial 

mulertalrlngs and plantations in British Indi&, on the health, efficioney and standard 
oi.livicg of the workers, and on the relations between employers and employed, and 
to make recommendations." ~ 

NOTL-" Intluatrial tmdertaking" for .u pnrpoae of theCommlllioniainterpMted aaiD ArtIale 1 
01 the WMhingion Houn Conven,tion~ whioh i. as followa :-

.. Yorthepftrpc.eofthiaOoDVOOtion~ th.e term • industrial Wldertakitlg t inalu.des pariiouIarly r
tf (G) Hinee. qurrifll~ and other worka for the extraction ~ mineralB from the earth. 
« ff.) Indultritlll in whkh a.rticles IU'e manufaotn.red. altered. cleaned. rcpaind. ornameated. 

finiabed. ada.pted for we. broken tip Ot' demoliahod, or in whioh materials are tMu
formed: including IhipbuUding &rid the generation. tr&ntIformation and trammillioa. 
of eleotrieity or motive power of any kind. 

. 2" 
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.. (el ConatnJetion. reeoDIibuoiiDll. maint:eruDce. repair. alteratioa" OJ' demolition ::n:I. 
building, railway. tramWAY. barbour~ dock, pier • .c&naI.inlandwaterway~ ft*f. 
bridge. vWluot. ....... dnUn. well, ~ ......... _ inst.olladoo. ~ 
tmdert6king.. guwork. W&tenrork or mher won: of ~ 1M weD _ the prec 
prat;ioD for _ laying: the foaDdatioDl of any ench wmk or eIzuoiore. 

.. 4" 'XmII8pt»t of pBllRllgers or goode. by road,. rail. sea. or inland ... ~. iDclnding tile 
baodlina of goods at ~ quays, wharve8 or.~ bat ding tnbIpon 
by_.n 

• • • • • • • • • • • • 
'neoompeteDt &Dthority in each country IIhalI define the line of dirisioo which 8tp&1'ataiDda*J' 

_. woad ..... I ...... 

(3) List of subjects. 
L Beemitment. 

(1) o,.;g;.. oj l<JlJaur. 
(i) Extent of migration. 

(ii) Oauseo of particuIal' streams of migratiOll .. 
(iii) Cb&ugea in reoont yeam 

(2) C....-.- ftl/ag<& 
(i) Extentand frequency of retum. 

(ii) Extent of permlIiIeIlt Iabourf ...... 
(3) Md1wt18 4/ 1'«8Uilmm/. 

(i) Existing methods. 
Iii) Poooible improvement. 

(iii) Public employment agencies 
• (a) Desirability of _"Wring 

(b) Possibility of practica.l8Chemes. 
(041 If_....., tJI- oj d .............. oj family li/e. 
(Ii) --..-oJ_ 

(i) Existing pract.ioe. 
(ii) Elrect of chaagoo introduoeg, in Calcutta. 

(ili) SuggostioDB for impto._ 
(6) RellIv;-'" Jor ,A ........ 

(i) Need of retention of _troI. 
(ii) Administration of pn!OIOIlt syotcm. 

(iii) Compaoition and worlriDg of Assam Labour Baud. 
(iT) DeIvctB of emting Act om syotcm. 
(v) Possible mbstituteo. 

('I)U~ 
{il Extent and chamcter. 

(ii) Extent to wbicb........d by-
(4) Retranchment or dismjreh 

• (b) VolUlltaly reti"""""t.. 
(e) Oilier .......... 

(ili) Possible methods 01 alleviating and remedying .u.u-. 
(iv) Uuemployment w_ 
(v) Application of Intcmatiocal Coo_tiona relating to ........ pI..,.. 

ment. 
(8) LtMmw .. Cunt.owr n.* 

(i) Avenge duration 01 employment. 
(ii) Extent 01 ClII8tI&I employment. 

(iii) Aboenteeism-
(a) Extent, chamcter and ......... 
(b) ScasocaI or othenriae. 
(e) Time and ~ lost. 
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(9) AppnrtticeB Ac4 18M!. 
Value of. 

D. Stall' Organisation, 
(10) Ddaik of cwgani8alion, adminialrati .. and IkJl<"1rMRIol. 
(11) StImitm of 1tUJ1IIlging 8Iaf!. 
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(12) ~ and training of <mpcrvioing olaf!. n.perior and 8ubordina1o. 
(i) Methods in force. • , 

(ii) Facilities for tmining and promotion of workmen. 
(13) JRlaIioM bdween Mf! and ..... hnd file. 

(i) Relations generally. . 
(ii) Value and defects of system of employiDg jobbers. 

(iii) Works Committees : their coostitution, extent and' achievem ... n. 
(iv) Works Councils and Industrial Councils. 

(14) T'...&lping, pieulcork, _ and ~ rtgi8ler •• 
(i) How and by whom kept and cheeked. 
(ii) How and by whom _ aotu&lly paid to workers. 

(16) C07IITtJd.or. GO 'ntermediariu. 
(i) Extent and character of work givsn on contract. 

(ii) Extent of sub-oontracting. 
(iii) Control exercised over working conditions. 
(iv) Effects. 

m. Bousing. , 
(16) E:mnl to w1ridl /iouoing .. proviokd. 

(i) By employers. 
(ii) BY Government or other public agency. 
(iii) BY private landlords. 
(iv) BY workers themselves. 

(17) FaciliIW fer acquillili ... of laad for _Iter; 1oouses. 
(18) NaJ:wo. of acoommodaI .... protJid<d .,.eaM class. 

(i) In rel&tion to workers' demands. 
(ii) In relation to best type from health point of view. 

(iii) Provision made for lighting,. conservancy and water supply. 
(19) Ut.li8al .... by """,Iter, of acoommodaI .... "milabk. 
(20) Rent raIe8 in various aa..... 
(21) Special probkm& arising in conneoIion ""Ill mrious ~ 0' lImui"ll • 

.. g., Subletting: 
Occupation of emplcyers' houses by tensnts in ,other emplcy • 
Eviction. 

(23) Moral effect on ..... Iter of indU4lri4l MIl4in9 conditionl. Impr __ nt6 
tried and _uled. 

lV. Bealth. 
(23) General Iwtllh condition& of ..... Iter •• 

(i) Figures of mortslity. 
(ii) Birth rate and infant mortslity. 

Methode of registration. 
(iii) Working conditiolllt

(al at work places: 
(6) at bome. ' 

(iv) Dietary. 
(v) Physique. 
(vi) Effects of disturbance of ses ratio in industrial cities. 
(vii) Relation between housing and mortslity. 
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(24) E_ oj m<dical jacililie prooidd. 
(i) By employ ..... 

(ii) By Government. 
(iii) By other agencies. 
(iv) Provision for WOIllBD. doctor&, trained mi~wiv .. or dais • 

. (26) II_to..mM m<dicaI jOOliliu Gr. ~ 

(i) Generally. 
(ii) By women. 

(28) &...itary~. (0) "' ...... k pla<u. (b) '" Mm.. 
(i) Latrines. 

(Ii) DriDkiDg water. 
(iii) I!athing and washing. 

(27) it..,..., a"" __ oj offimal ~ 
(i) Work of Boards of Health in apeoiaI ....... 
(ii) lDapeotion of plantatiODL 

(ill) In mill and otbsr indDBtrial. ....... 
(28) BuiIaIJilily of e.:i8Ii,., Faaorieo Gftd. Hi .... ,4<18 and Rule&. 

Ii) Control of temperature in faotorieo. 
(ii) Control of bumjdj6D&tion in ootton milla-

(28) zx....... 

(a) Nature of action taken by Looal Government.. 
(6) ResuIta. 

(i) Prevalence of indmtri&l diseases. 
(ii) Prevalence of cholera, malaria, hookworm and other tropioal 

diseases 
(SO) Bick7JUo _ ..... 

(i) Suitability of International Labour Convention. 
(ii) POIIIIibility of introducing other systems. 

(iii) How to meet diffioulties arising from non .... eptability of Western 
medicine, paucity of medical m .... migration of labour, Iinsnce. 

(31) HtUemiIy b-JUo. 
(i) Extent .... d working of emting aohem .. (including aIIowanoea given 

before and after ohiIdbirth). 
(ii) History of centrs.l. and provineial Bills. 

(iii) Possibility of legislation. 

V. WeIfaIe (other th&n Health and Housing, but including Education). 
(32) E_ of tielfare """I:. 

(i) By employers. 
(ii) By otbsr agenoieo. 

(33) Employmml of Welf"'" OjfVAro and - •• 
(34) N-..j.u..r Welj ..... aciioiliu, (aTbyomployorl. (b) by.u..r crgenciu. 

(i) Provision for re&cshmenta, shelters and _hOI. 
(ii) Provision for ph,yoical oulture, recreation and amu .. m ..... 

. (iii) Otbsr activiti ... 
(311) RuulIo ocAMood. 
(3&) l'rooiIirm of ~ facililie by .... pIoyon. 

(i) For adult workers. 
(ii) For half·time work ..... 

(iii) For work ... • children. 
• (iv) Extsut to which used. 
(37) Dorirability aJlll pD88ibilil1loj proviIion JOT oU ago an<! pMn4/Ure ,..,...."..",. 
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(38) Oo-optI'tZli<m. 
(39) PONibilily lind dMimbilily of " SItJ:vIcry Minera' Welf",.. FuM. 

VI. Education. 
(40) Facililiu f01' geMI'QI _ion i" iMustriGl area.. 

(i) Of children not in employment. 
(ii) Of children employed in factories. 

(iii) Of adults. 
(41) F~iu /01' .MwIrialllnd wooational lraining. 
(43) Elf"" 0/ ed_io" on 8Ia7Idard of living lind iMwIrial eJficienoy of 

worker8a 

ro, Saleb', 
(43) EMing.-.gulalioM ',,/ado";'" ......... nHlflla/J' lind deer.:., 
(44) lneitknce of ~ ... fac/Qriu • .......... ""ilflla/Ji aM dcc!:o. 
(45) c.w.e., 
(46) .Aocide7II pretIOIOIion (inoluding .. Safety FinIt .. pro~). 
(47) .AccidenIo ... ~ 1lBIa/;!w.m.nt.. 
(48) F;m...id lind -aWl relief. 
(49) ~ of WpocIion lind onfOf'eefMlll 0/ RgUlatioM. 

(i) In indnstry generally. 
, (ii) In """""'l&l indllBtri ... 

(50) Elf"" upon Btlfely of haur"1wJalIA, liglll aM ""'rkingcondilioM gmerallg. 

VIII. Workmen'sCompensation. ~ 
(51) Worime8'.Oompen8lllion.AoI. 

(i) ExtentoftlSe. 
(ii) Comparison with extent of possible claims, . 

(iii) Effects on indtlStry. 
(iv) Ava.i1&bilityand use of iDsumnoe Wjtiti. and value from WOl'kem' 

point of view, 
(v) Desirability of compulsory insurance by employers. 

(52) Duirobilily 0/ _i1Ig .Aa 10 ""- ~ioM. 
Poosibility of providing against insolvency of employers who might; 

be eo covered. 
(53) SuMabililg of provioio" .. .wing 10-

(i) Soa.I .. of oompensation. 
(ii) Conditions governing grant of oempensation. 

(iii) Indnstrial diaees .... 
(iv) Mscbinery of administration. 
(v) Other matters. 

(54) DeriroJ;ilily of legi8lalioll 011 Ii".. 0/ Employers' Liability .AcI, 1880. 

IX. Hours. 
A. Faelofi ••• 

(56) H ...... _rked Per wuk aM per tWy. 
(i) Norma.! ••.•• eo datermined by custom pr ag .... ment. 

(ii) Actus.!, i.e. including overtime. 
(iii) Spresdover. i.e. roIation between houro worked &lid hours daring 

which worker is on call. 
(56) DaY' _ked per week. 

(5.7) Elf"" 0/60 lIou .. reslridi01l. 
(i) On workere. 

Iii) On induetry. 
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(58) E!fed of daily limit. 
(69) P_ililyofr<dudionm~. 
(60) lntu.al~. 

(i) Existing practio&-
(a) In relation to fatigue. 
(h) In relation to work..". meal tim ... 

(ii) Suitability of the lB.w. 
(iii) Suitability of bours during which factory i. working. 
(iv) Number of hollde.yo given. 

(61) Day of rut. 
(i) Existing pl'8Altice. 

(ii) Suitability of the law. 
(62) Rumpling provioionB _1M .... mado of o.em. 

B. lllines. 
(63) H01W8 _W p<t' tlay _ p<t' tDWt. 

(i) Normal, .... 88 determined hy custom or agreement. 
(ii) Actual, .... including overtime. 

(iii) Sproadover, .... relation between bou ... worked and houra during 
which worker is on call. 

(64) Day.flXNW p<t'tDWt. 
(65) E!fed of....maicn of 1Iour •• 

(i) On workers. 
(ii) On industry. 

(66) P088ibilily.., ~ mtJrima. 
(67) 8'lil4biW" of tlao /mJ) !'elating 10 oAifts. 
(68) P088i1Jilily of inlf'Odtleing .... • Jfedifle daily llmitGtiOlt. 
(69) I,.,.,.DtJls.· . 

(i) In relation to fatigue. 
(ii) In relation to workers' meal tim ... 

(iii) Number of bolidayo given. 
(70) Day of .... 1. 
(71) Adequacy of exi8ling 1'1'0.;;,,;00.. 
(72) Eumpling prot>iMon. _ .... mad< of /A<m. 

el. Railways. 
(73) H """~ ..... W ptr tDWt _ p<t' day. 

(i) Normal, .... 88 det.rminedby ouatom or agreement. 
(ii) Actual, i ... iII.lading overtime. 

(iii) SpreadevET, i.a. relation be_ hours worked and boma during 
whioh worker is on oalI. 

(74) Day. """,ktd 1'''' .... 1.. 
(76) E.·ttnl of anliean"" of l~ Labou, 0""".,.".".. !'elat;IfIIfG

Ii) Hour<. 
(ii) Best days. 

• (76) IntmH.Ilo-
(i) In relation to fatigue. 

(n) In rela.tion to work81"8' meal timee: 
(iii) Number of holiday. given. 

(77) P08&ibillly of rtgU1aIioo. 

D. Othe~ E8tabliahments • 
. (II) PlB.utation8. 
(b) Doeka. 
(0) Other iIld"8trioJ..tablisbmen!a. 
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(78) Howo ..... ked 1"" week and 1"" dag. 
(i) Normal, i.e. as determined by custom or agreement. 

(ii) AotuaI, i.e. inoluding overtime. 
(iii) Spreado_, .... reI .. tion between honrs worked and h ...... dnrl»g 

which worker is on call. 
('19) Day. _ked 1"" week. 
(80) ~lyoJregulalion. 

X. 8peciaI. Questions relating to Women. Young Adults and ChilIII8n. 
A.raetorie& 

(81) Elfotl oj 1922 Act OIl employmem. 
(82) AdmiaBion oj info-fila 10 faclorieB. 
(88) ~ of ngulaIioM Jur """"",'. __ k. 
(84) 8tW4bilA1y oj ngulaIioM alfotling e1hldrel>. 

(i) H011lB a.nd in_Is. 
(ii) Minimum and maximum _. 

(86) Doobk "",p~ of children (i.e .... 1IlOI'. 1/uJ,. .... BBIabI .......... 
",-dag), 

(86) W ... k and training oj _ adulk. 
Facilities for apprenticeship. 

(87) lkI<m oj " blind all<y" <mp~ (i.e. _ 10 tMich cAildr ... ...... 
~ on .oaMing full ng<). 

(88) Oomparativa m..m 0' dov.bk and single shift BY- as aJlecting AeaIIl 
of _, 1JUUng adull8 and cAildr .... 

(89) Wor oJ- andcAildr"''''faclorieB1UJI. 8Ubiece 10 A.ct. 
(i) u ... by Local Governments of section 2 (3) (b). 

(ii) Advill&bility of extended application. _ 

B.IlinH. 
(90) ElfecloJ Aol oj 1923. 

Suitability of cerli!ication provisions. 
(9\) Eza ....... o!-. 

(i) Suitability of regulations. 
(ii) Probebleef!eotonindusiry. 

(iii) Economic eHect OD workers. 
(iv) ~ of withdrawal. 

Co ODler Ellablillhments. 
(92) Need'or~. 

XL Special Questions relating to Seamen and Workers in Inland Navigation. 

(93) HOtII'. 0' work. 
(94). Rahono and """';'modalion, articlu of agr_, ¢c. 

(95) Indiml Mercllanl8h,pping A.ct. 

m. Wages. 

(i) ExisUng provisions. 
(ii) Need of revision. 

(96) Preooilmg ,ate. of .,ages (I,,,,. and piBce) aad ar .... u. earning •• 
(i) In industry. 
(ii) In surrounding agricultural areas. 
(iii) Difference between money'W80geS and money value of all earn

ings. 
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(97) M_m,eant_,. 
(i) Inc_ and deoreaseo. 

(ii) Reasona for variation. 
(iii) Relation to prices and ooot of living (pre-war and post.wa.). 
(iv) Relation to profits. 

(OS) ..4.""'_ ...... 410 villagu •. 
. (09) Paymml'" kind and aUittl problem8. 
(100) E_ and 4'" oj __ IlwwgA _ .. aa11_ • ... 

A.admm. 
(IOI) Mdlootl oJfo:i7l{f wagu. 

(i) Bynegotia~_to. 
(ii) Other means. 

(102) B ..... oj __ Jor __ and 8nnday _1<. 

(103)E_oJ~ 

(1M) EJJrd of ~ OIl lahmw aupply. 

(106)M ....... ""'_ ... 
Advisability and pooaibility of _tory establishment. 

(106)~ 
(i) Extent of fining. 

(ii) Other deduotions. 
(iii) Utilisation of linea. 
(iv) Desir&bility of legislation. 

(1m) Ptriotl& oj ____ (day, ~ ..... monIA). 

(i) Periods fur which wages paid. 
(ii) Periods ele.paing before p&yment. 

(iii) Deoir .. bility of legislation-
(a) to regula.to periods i 
(b) to prevent dele.y in p&yment. 

(iv) Treatment of unclaimed ___ 
(108) 1nd<b1<d ...... 

(;) In village. 
(ii) Ini!,dustrialarea.. 

(109) Bom .. and pro/il &looring .scAemu. 
(i) Nature and effect of .. hemes which are or have been in .,,-ti-. 
{iiI Baais of .. hem ... whether production or profito. 

(110) A .. nual ... oIA<r_ 
(i) Extent to which taken by workera. 

(ii) Extent to whieh coontonanced andlot 8B11istod by employ_ 
(iii) Extent of censequentialloos to work .. of hack-lying wageL 

(Ill) Derirobililll oj Fa .. Wagea Om.. 'n public __ 

xm. lDdustrial. ElIiciency of WOlken. 
(112) OomparotitlO clumqu m eJ!icimcy of 1nd ..... toOr ...... ,........,_ .. 

(ll3) OomptJNJli .. eJ!icimcy oj IndiaIO and far..". ....... . 
(114) B_ 10 lDAicA _~ "" aJJ<C1e4 by-

(i) Migration of work .... 
(ii) Use of m""hinery. 
(iii) Comparative efficienoy of plant. 
(iv) Comparative efficiency of mana.sement. 
(v) Phyoique. 
(vi) Health. 

(vii) Education. 
(viii) Standa.rda of living. 
(a) Climate. 
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(115) Elf"" "" pn>:/v<lion of-
(i) Chang .. in working houra. 

(ii) Chang .. in other working conditions. 
(m1 Expenditure on health and sanitation. 
(iv) Housing. 
(v) Alterations in methods of remune;atiOD. 
(vi) Movements in wage levels. 

(vii) Legislative enactments. 
(viii) Dietary. 
(ix) Alcohol and drugs. 
(x) Industrial fatigue. 

(116) PoaaiUe mdlIodB of B<CUri.., ~ e.ffidette!l. 

XIV. Trade Combinations. • 
(117) E_ of "'TJ"nYaJ.ion of

(i) Employers. 
(ii) Employed. 

(118) Elf"" of "'TJ""YaJ.;"'" on-
(i) Industry. 

{iiI ConditiODS of .. or!rem genenoJly. 
(U9) NaSure ofPNlIk Union adiviliu. 

(i) Mutual aid henelit schemes : unemployment: sickness: old ass ' 
strike pey. 

(ii) Other activities. 
(120) Indil'idval PNlIk U,,;""'. 

(il History. 
(ii) Attitude of workers and extent of tlleJr controL 

(ill) Attitude of employem and relationa with them. 
(121) PNlIk u,,;"'" Act, 1926. 

(i) Extent to whfuh ntiliaed. 
(ii) E1feots. 

(iii) Poesible amendment.. 
(122) MiactIlaneouB qT<08Iiono reganl>ng PNlIk U";""'. 

(i) Methods of negotia.tion between employem and employed. 
iii) Results of attempts at eo-operation between employem and em-

ployed to iru:rease efficiency of production. . 
(ill) Position of employees in State industrial concerns in relation to 

general Trade Union movement. 

XV. Industrial Disputes. 
(123) E_ of ftriku and loc"-ouu. 

(i) Causes. 
(ii) Damtion and character. 

(iii) Nature and methods of settlement. 
(iv) Loss to industry and work .... 

(124) Conrilialion and GI'bitrotion madii"",!/, 
(i) Results Of previous inveot;,gations. 

(ii) Part pleyed by official or non·official conciliator& insettiing dis
putes. 

(iii) U .. (if any) mad. of Employera' and Workmen'. Disputes Act, 
1860. • 

(iv) Jeint standing machinery for regulation of relations _ .... 
employem and workpaople. 

(v) OpporiUnity a1forded to workpeople of making representations. 
(vi) Applicability to Indian eonditiona of Industrial Court, Trade 

.Boards, Joint Industrial Council .. 
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(125) Tradu IMpuIu Ael. 
(126) AIAIude o/~_ 

(i) Towards trade combinations. 
!ii) In connection with industrial disputes. 

XVI. Lawo! Master and Servant. 
(127) Ell"" 0/ r<pea! 0/ Workmen'. Brt.aeA 0/ (J01lIracl Act. 
(128) Typu oj conIracl commonly in "" •• 
(129) EzItn# to .m.w. (i) Civil, (ii) Criminallato i. _iIabk and U8O!i jot' 

enj...-. 
(130) MadraB Plcmkr. Labour Acl, 1903. 
(131) Comg Labour A.eI. 
(132) Emplng-" and Workmen'. IMpuIu 'AeI : Is it UBed T 

XVIL ~dmjnistration. 
(133) C_ and Provincial Legialaturu. 

Action and attitude on labour q .... tions. 
(13~) 1~ Labour G.g/Jm.aRtm. 

(i) Ratification of Conventions and action tak .... 
(ii) Ito effect on legislation, etc. 

(135) R<l4tionB __ C~andLocaI_1Is. 
(136) Adminiatrati~. au/korities in van_ Go.ernmems. 

Wor1t of special labour offices or officers. . 
(137) Ell"" oj diff...."... in /aw or ndminiatralion in Indian Sial .. and 

Britiai India. 
{138) AcquainUmce oj workpwple wilhfactmy kgislalion. 
(139) Fa<:./my ;nspecIion. 

(i) Adequacy of ataff. 
(ii) Uniformity of administration in differe¢ Provinces. 
(iii) Rigour and ellicioncy of administration. 
(iv) Prooecntiona and their l'6Bull. 

(140) Mi_ inopoclion. 
(i) Adequaoy ohtaft. 
(ii) Rigour and efficiency of administration. 

(iii) Prooecutiona and their result. 
(141) Railway. (Slate and Compa"!!). 

Administration of q __ affooting personnel. 
(I42) P/antatlonB. decks and oIAer indUBlriol utablWa_. 

Extent and nature of inspection. 

XVIII. Intelligence. 
(143) Existing 8IaIialics. 

(i) Extent Bnd use. 
(ii) Method of oollection. 

(iii) Degree of BOOuraoy. 
(144) P_ilily tl/ improt><!_;" Blali.I" ... 
(14li) Nan"", oJ -"'I ;"" .. ligaIio .. ""Mocud. 

(i) Coat ot Jiving enquiri ... 
(ii) ReBulta achieved. 

(146) Ftll.,.. d.velop_ ...... "'''11. 
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B.-SUPPLEMEl'.TTARY QUESTIONNAIRE. 

Letter No. L. C. 5 (1), date4 Simla, the 7th April 1930, from S. La!, Esq~ 
LC.S., loint Secretary, Royal Commission on Labour in ImUa, to 

• All Local Governments and Adminjstrations ezcluding the North
West Frontier Province and Baluchistan. 

The Royal Commission on L&bour is about to oomplete the first stege of its 
_.my aDd tho Ohaizm&n aDd Momben feel that, whilb Loc:a.l Governments aDd 
<!them have taken great ""'" and trqIlble in the prepamtion 01 memoranda a.nd 
writtAm at&temants, which have ptOVed invaluable. the information evoked by 
the list 01 ..,bjeots oirouJ&ted last year is in oort&in directions baTdly sufficient 
to enable them adoqU&teIy to discharge the term. of their reference. They would 
be greatly obliged, therefore, il the Looa.I Government oouJd supplement their .vi
<Ienoe in two reepeote before the Commission completes its enquizy next cold _thor 
aDd commenoee the writing 01 its report. 

2. The Commission is reqWred by its terms 01 reference to enquire into a.nd 
to report on the standard 01 living 01 the work.... A full discharge of this pert 
01 its reference would involve 'the collection aod prepamtion 01 stetietice b&eod on 
fa.mily budget enquiries on " eceJo which bao 80 In. been attempted onI,y in .. few 
centres such as Bombay. Sholapur.. Ahmedabad n.nd Rangoon. No a.dequate 
1Itatietics of the kind are available in regard to other importaot cent,.,.. It h ... 
therefore been decided to la.y the position before Loc:a.l Governments and to &Ok lor 
ouch data ... it may be possible to provida by the commencement 01 next cold weather. 
The decision lIB to the material which CaD be prodnoed in the tim. must rest with 
the Governments concerned and this letter is to be regarded in the light 01 a euppJa. 
mentary questionnaire asking for information in regard to the standard 01 living of 
the workers. The Commission does not wish to prescribe any partionlar proeednre 
for -..ring this information but it leels that it may be helpful if Local Govermnents 
are given some indication of the lin .. upon which, in the opinion 01 th. Commis
sion, a 1l8O!ul enquiry, praoticahle within the time, eould be undertaken by Local 
Governments. 

3. The Commission tully appreciates the bet thet a full enquiry on the IineB 
of those reeeutly conduetod at Ahmedabad and Rangoon is out 01 the question 
within the time available, more espeeially as such an enquiry would neceesitate 
coosiderable preliminary training of staff. Failing a. comprehensive enquiry. whose 
reeulte would be subject to ecientific etetistical treatment, the Commission would 
welcome the collection of particulars indicated by the schedule enclceod in regard 
to typical working 01 ... famili.., which would he useful for porpoees of illustretion 
when they come to report on matters referred to them. The object is to 8001lI'e 

information regarding some poorer working families in oreer to supplement the in· 
fonna.tion that the C.ommisaion has gained as a result of ita tour. On a number of 
oeeaaions questions ha.ve been put to industrial workers designed to elicit informa
tion of the type contemplated in the schedule. But it is not e&BY in such _Item 
for a. large body like the CommjMjon to obtain partioulars of value or to test the in
formation supplied. and in any oaae the time at ita disposal during this winterts 
tour haebeen insufficient to obtain 011 the information it would like to have in this 
direction. The Commission is therefore anxious to secure through the agency of the 
Looa.l Governments evidence of the same character as it might itself ha.ve secured if it 
had had a much longer time at its disposal and had been able to obtain from 8. number 
of witnesses informa.tion of a somewhat intimate character reg&rding their manner 
of life. 

4,. The value of thie enquiry> will depend on the aecuracy of the informa, 
eollected and the representath"e chalacter of the families selected for investigatlOIl.. 
The Commission, therefore. attaches great.er importance to quality than to quantity 
provided care is pxeJ'Cised in obtaining representative samples. The method of 
sampling is of the greatest importance and the smaHerthe number of budgets collected 
the more dependent is the result on the judicious selection of the sample. The 
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CommisBiou theM"", /lUgg<>Ilto that the selection of famili .. ahoold be made on 6Om~ 
oystem&tic method of _pling to be detennined o.fter .. preIUninary survey of the 
liold. TheCommiBai01lre&liBeothataoh";cemay he ... tobe madebe_adoq_ 
ru_tion of the COOditiODB in II """""" field and~om inst;en ... drawn fronl II 
Jarger pop1l/ation and it tekeo the vie", that the resulto are more likely to be valuable 
if the .. od< .... belong to Olle typical _bIl8hnJ ... ~ in a siDgle industrial <entre,' or 
at Inoat to .. fuw ... ta.blishroento rather th ... to alMgor """,her of widely eeparata.d 
_tree and indnstriea. Further. the ch_ of securing "'~nta.ti"" budgets 
.. oul~ be ~ much greater if the enquiry is restricted to the poorer wori<ing .iaso 
families. Wage rates dilferin the various parts of the OOUlltTy and it is difficult to 
"""'" .. mmozm ligure... the family income funit abeve ",hroh the Ccml!1iasion d_ 
not wish to go bot generally it would prefer budgets. of families wbose combined 
income is not abo"" Rs. 50 per meosem. 

The Commiooion _ tro.t the Local o..remment. if .uita.bIe iniortll&tion 
ie not alreody aftilable to them, will lind it poeoible to <lOl1d1lOl> an eoquiry on the 
/ines so~ and to.furniah the......uto to the Oommissioo appeDdiDg snob notes 
... \bey may tbink !it to indicate the manner in which the ... quiry w"" oonducta.d. 
the method of sampling adopted and any ._1_ which \bey may heve drawn 
from ito _ts. The CommiooibD lln~ tro.t """'e enquiriee of the kind 
have been cond!lOl>ed by UDil'el"oity profeosonI, economists "And soei&l wQl"lrero. 
There is, ·uf _. no objection to the utiliaotiOD of ncn-cllicial agencies for the pur. 
pose of _g in thio enquiry. It i. hoped, be""Vel". that every effort will be made 
to _ that the inf~tion ~ is ... _as ~hle and b&oed on aetual 
f&cte. . 

6. A1lotherm.a.~in which. the Commisajon isan.t.iOUlJ toenlliJtthe. oo-operation 
d the Local Go_ant in........u.g additional information is in ~ to tbe faa. 
torios whiob are not governed by the provisions of the Indian Factories Act. Th_ 
fI4torieB oom. under the fallowing two <l&togoriee ,- -

(l) f.aotQrieo UBingpower bntemployingleeo than 20 persons .. tOl16 time; 
(2) factod .. and wod<shope dot usiDg power. 

The Commisaion will have to 00l>l1ld8r to ",het _t it io deeira.ble to bting th""" 
_bliohmeotB and.. offiei&l cont.<JI, and for this ~ it is __ to obta.il> 
fuller infozmatioo than it hao hitherto ",.,a.-ed. It would therefore be glad if tho 
Local Go_ent could help in this metter by fumiahiDg parti<mlata ~ tht. 
indllBtri", wbioh are being oanied on in tlJ11"OgIl!ated establisbmenm. \be ..-her of 
stroh .. tablishmento. the numbeni of men. of women and of ehildreo omplayed in 
them, the oonditiono under which they are _played, with parti01ll&r ...- t<> 
their eamillga and hOlUs of work. the minimum _ of tht. obild!en in employu>ent 
and the elfeet which employment has on their health. In regard to·~ usiDg 
power but employing I ... than 20 per!!<>11O ~ is a.Io<> desired .. to \fhether, 
owing to lack of proper p"",,"uti_ I~ the feru,ing of machinery. the w_ ...... 
.. ~ t<> any undue "riBI<s. The inf<mnJJoti.ou. ~um.d need only deal with-

(a) factories uaing power and employing 10 or m"'" personII on ""y one day 
. in the yu.r. 

(1)) fa~tories .... d "_ope not using PO""'" and emploYing 50 persons 01' 
more on any one day in the year; and . 

(e) .."..nor factori .. and workshop" engaged in ""y particulal" industt.Y which 
in the ~te empleye .. oonsiderab" numhe:r of h""do. 

The Commiooion wcold oJ.o be glad to know wbat addition&! stoJI the Loo&l (Jovem. 
mont collaider would be requm.d for the inspection of each of tb_ closoe$. 

6. The C<l!ll>Idooion -.liz .. tbei. the "bo.., req"""to for: ad<jjW>nAI inf~OIl 
will involve .. oonsiderable amount of troubla to the .LooaJ Government, but .t feoIa 
~a ... in mw of \be importance of the aubjectt. with wlWlh they deal and tho iDcom· 
'Pf;!teneee of the information whiob hoe.., far been obt&ined on them, it is ~ 
to obtein further infonnation. I a.m to ""1_ thet tbe supplementary inf.,..,....u ... 
now deoi:red ""'y be forwarded to tho Commission. aa tIOOl1 ... it i. ooUected and in 
any oaae not later than the 15th October 1930. n would be oonvooiont if i1> eouJd 
be embodied in &suppiemeotary uwnorandu",. 40 oepi ... of wlWlh mO¥ be forwarded 
for the .... of \be !lfemhen!. 
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SCHEDULE. 

Standard of Living. 

(NoIe.-lnformatlon ii. required on the heads giTSi' below only in:regard to •• malI DQalber of 
~tative WOlkiDg o1&as r.miliee in impommti iMuatria and pJan~t.iom .hoM 
total r.mily inoome dON not oxoeed Ra. GO. month.) 

11) [lIduofrial-.orpla ___ 

Name of the head of the family
Religion and caste-
Province and district of origin
ea""" of migration-

(2) 8i .. tmd ~ of family.~ 

N ... -. 

-
Mea. Women. Do,.. 

w~ __ ..... .. 
pendantensidingwitb 
"ar ......... 
~d&n .. ...wingeJ.e. 

"here. 

Apof 

Gid.. .Boyo. Sid.. 

NoIt.-Penona under 16 .hollld be treated. all boyB or girts. 

(3) E_ of li:mu;y-
(4) R<lJUlmitg of employmemoJ !Dag .. a,."",.&'
(5) Normal monIhly family in<:01M--

Additional 
<al $ _illy ea.rniDge~ 

Of'(lupation of each wage ~. Monthly overtime if any~ 
wagle. ,.y. with. . ...... 

Rs. ..... p~ RB. A. P. Bs. A. 1'. 

M.,. .. . , .. I . .. .. 
2. .. .. 
3. .. ", 

W ...... .. .. I.. .. .. 
2. .. .. 
3. .. .. 80,. .. .. .. I.. ... .. 
So .. .. 
3- .. .. 

GirlI .. .. .. 1. .. .. 
!. .. .. 
a. .. .. 

.. 
Total amoQDt of family iDoome .. .. So • 

. 

(6) Normal monIhly upPJllllWn of J-i/y on :-

~p 
f4 the . 

he&dofthe 
family. 

Total. 

R& A. P. 

(i) Food, gi-ringqua.ntitiee .fprincipal.ruelee of food cOIllIumed in a montl1. 
and cost of eaoh

(ii) Clothing-
(iii) Rentr-
(i.) Fuel ami lighting-
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(v) Household requi,ites. t.g., utensils. etc.
(vi) Miscellaneous expenditure inoluding-

(a) Remittances to dependants living in the villag&
(b) Travelling to and from pi..,. of omployment-
(e) Medicine and medieal fees-
(<I) Drink and dru_ 
(e) Tobacoo and pan ""pari-

. (Il Religious observances, _Is &I;ld festivals--
(g) Payments to provident fond, trade union or co-operative aociety_ 
(Il) Amusements and recreation-
(i) Educa.tion-
(i) Interest on debt

(7) ltidebIed .... _ 
ei) Exteot 01 indebtedness 

(ii) Cans... To what extent doe to expenditure incurred 00-
(a) Festivals--
(b) MaTriages-
(e) Funerals-
(ti) Sickness--

.... d (e) Unemployment-
(iii) Rate of interest; Nature of security on outstanding loans; T<Il'm& 

of repayment-
(8) HOUIJiNJ-

(i) Description of dwelling; materials used in oonstruction
(ii) Landlord.-

(iii) Distance from place of work-
(i.) Number of rooms occupied by family and approximate dim_ODS of 

each room-
(v) Dimensions of verandah, if any

(vi) Wator .... pply-
(vii) Sanitotion-

APPEM>lX In. 
LIST OF WIT~""ESSES EXAMTh""ED ORALLY IN PUBLIC SESSION 

BY THE ROYAL COMMISSION ON LABOUR IN INDIA. 

gMaMi, Octobe, 1211r171!J, 1929. 
1. Mr. C. S. C. Harrison C.I.E~ Chief Eogineer, Lloyd Barrage an" 

M.I.E., I.S.E. 
2. Mr. T. S. Downie, O.B.E. 
3. Mr. Jamshed N. R. Mehta 
4. Dr. Taraohand J. L&iwaui 

5. Mr. Mulohand M. KirpaIani 
6. Mr. It. K. Sidhwa 

7. Mr. MinooharCowasji 
8. Mias R. Piggott 

gAowm, October 2QIh·2Snd, 1929. 

Canals Cooatruotion. 

.. VChairChm~ }Karachi Port Trust. 
• • ICe- &ll'tD.&ll 

.. } I. Indian Seamen's Union, 
2. Karaebi Pori; L&hour Union, and 

• • 3. Karachi Pori; Trost L&hour Union. 
Representative of Flour Mills L&hour in 

Karaehl. 
of Messrs.. Cowasji and Sons. st-evedores.. 
Honorary Secretary, Dais' Improve-. 

moot Scheme, Hyderabed (Sind). 

9. Ali I;£aidar .. .. J Khewra Salt Minere. 
10. Hab.b Khan.. .. •• 
11. A representative of the workehop men of the Khewra Salt Mines. . 
12. Mr. A. L. Hoyle, I.US. • • Commissioner, N""thern India Salt 

Revenue. 
13. Mr. O. H. Pitt • • Manager, Khewra Salt Mineo. 
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Laltma. 0cI0b<r l/4/A.281A, 1929. 
14. Mr. W. R. WilBon, I.C.S. Revenue Secretary to the GOVernlIlent 

of the Punjab. 
15. Mr. W. H. Abel Inspector of Factories. Punjab and trut 

North·West Frontier Province. 
16. Dr. R. C. Rawlley . • Director of Industries. Punjab. 
17. Mr. LadikRam " "}N W D." U· 18. Mr. Sbivram Das Randev . . •• ~_way mon. 
19. Mr. M. A. Khan, President and Genera.! Secret&rY}Genera.! Workere' UDion,. 
20. Mr. M. D. Akhtar, Financial Secretary . . N. W. Railway. 
21. Colonel C. S. M. C. Watson, D.8.0., O.B.E., Chief . 

Operating Superintendent. N. W. Railway. . 
2!. Mr. A. K. Muirheed, Deputy Agent (Personnel) 
23.. Lieut.-Colonel C. A. Gill, D.P.H., I.M.S., Director of Public Health.Punjai>.. 
24. Mr. R. J. S. Dodd, I.C.S., Registrar of Co.operative Societies, Punjab. 

AtnriIaar, Oclcber 29th, 1929. 
25. Mr. George Stevens " 
26. Mr. Gerold Alfred Davies 
27. Muh&mmadRamzan .. 
28. Rajbai 

DoI1Ii, N_ 21111-811>,1929. 

• • }_ India Carpet Corcpany, Limited.' 

: : }Master Weavere (Carpet Factory).. 

29. Mr. Mehtab Singh, Industrial Surveyor. 
30. Mr. P.Mukerjee .• } 
31. Mr. W. R. Taylor .• Punjab Chamber of Commeree. 
32. Mr. Shri Ram •• 
33. Rai Babadur Baisakh& Singh, Contractor. 
34. Major J. R. D. Webb, O.B.E., !.M.S., Health Officer. 
35. Nann&, son of EIa.bi Ba.kbah, Worker. 
36. Para.. . . . . . . }Women workers.. 
37. K.lIl8 •• .. .. 
38. Mr. J. A. Woodheed, I.C.S., Secretary to the Government of India, Depart.. 

ment of Commerce. . 
39. Mr. E. E. Coembs, O.B.E., Controller of Printing and Stationery, Govermnento 

of India. 
40. Mr. J. A. Shillidy, I.C.S., Secretary to the Government of India, Depaztment· 

of Industries and Labour. 
41. Mr. A. M. Rouse, C.I.E., Chief Engineer, Public Wow Department. 
42. Dr. Ruth Young of the Countass of Doflerin'. Fund. 
43. Mr. T. G. Russell, Chief Commissioner, Railways. 
"" Mr. A. A. L. Parsons, C.I.E., I.C.S., Financial Commiaaioner. Railways. 
45. Mr. A. M. Hayman, O.B.E. •• }Members. Railway Board. 
46. Mr. H. A. M. Hannay •• 
47. Lieutenant-Genera.! Sir Edwin de V. ·AtklnBon, K.C.B., K.B.E., C.M.G.,. 

C.I.E., Master Genera.! of Ordnance in India. . 
48. Mr.AbdusSubhan" ,,}workent in the Government of India 
49. Mr. Abdur Rahman .• . • Press. 

Aj_, NovemJj .. l1tA.I2tA, 1929. 
50. Mr. B.S. Pathi!<, General Secretary "}B. B. and C. I. Railway Work. 

, enl Federation and Indian· 
61. Mr. H. L. Sharma . • Apprentices Asaocia.tion. 
52. Mr. H. Armitstead, M.B.E., V.D., 'Car-l 

riage and Wagon Superintendent. 
53. Mr. E. C. H. Coedon, V.D., Engin_-in-

Chief. jB. B. and C. I. Railway (Metre. 
M. M,t: C. G. Cctesworth, V.D., Acting Loco- Gause). 

motive Superintendent. 
115. Colonel H. F. Hobbs, D.S.O., M.C., Staff 

Officer. 
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611. Ra.i Sahib Clumdrika P1'II8&d. 
1l.1. Miss J. E. Copeland, M.A. 
58. Mr. Kanhaiyalal Go.giya. • ;. 
59. Mr. A. Lyons •• }AngIo-Indian and Domiciled European employeM' 
00. Mr. N. T. Dnlfy .. on the B. B. and C. I. Railway. ' 

"", .. ""'""ad, N~ 1411>-1811>, 1929. 

61. Dr. Jacob Solomon, Honorary Seoreta.ry. . • ••• }s..m •• - Aasooi&tioa. 
62. Co1onel:s. H. N ..... vati. C.I.E.. Vice-President -, 
63. Mr. W. H. Phillips. 1II8peCtor of Factori .... 
M. Mr. Chaman Lal G. Parekh, President • • '. '} 
65. Mr. Sakarla.l B&iabhai. Vice·President •• 
66. Mr. Shsntilal Mangaldea • • Ahmedabad 1fiIIowD. 
67. Mr. Kasturbhai Lalbhai .. era' }soociation. 
68. Mr. Gordh&ndae J. Patel .. 
69. Bath Amha.i&i Sarebha.i of the Ahmedabad Manufacturing and Calico Printing 

Company, Limited. 
70. Mr.Meswaoe .. } .. 
71, Mr. Kautekar . . Textile Brotherhood, Ahmedabad. 
72. Mr. Manobar .. 
73. Miss Dina Camn, Gujemt Constituency of the All-India Women'. COnf ......... 
74. Mr. N. D. Mehta, Chairman, Standing Committee of the Ahmedabad MUDioi

paJity. 
76. Munahi:Ma.uzar Ali .• l.W '. Ahmed ~ ~ , 
76. Sheikh Abdul W &hid .. f eavers m !",,:,,", 

Bum."ay. NO!J01IIb .. 21_Deoembtr iJrd, 1929. 
77. Mr. R. B. Ewba.nk, C.LE., I.C.S., Seoretary to 'the Government of Bombay. 

General Department. 
78. Mr. J. F. GenniDge, Director, Labour Office. 
79. Mr. H. M. Robottom. Aoting Shipping Master •• 
80. Mr. R. R. SonaIker. Recruiting Offioer; 
81. Mr. S. C. Joshi 
82. Mr. P. S. Bs.khIe .. 
83. Mr. Mobammed Ebrahim 
84. Mr. A. B. M"""", 
65. Mr. P. G. Kanekar 

G. I. P. Railway Stall' UnioD. 

Indian Seamen's Union. 

86. Mr. J. P'. Lobo, B.A .• LL.D. Bombay Seamen'. Union. 
87. Mr. Patrik DeSa .. . 
88. Mr. T. W. Johnstone. M.B.E., Chief Inspector of Factories. 
89. Mr. It. J. Tata, Certifying Surgeon. 

90. Mr. It. R. Ba.khale, General Secretary "} 
91. Mr. Mohammed Umar Rajb, Vioe·President 
92. Mr. Mohammed Isa.kh .. •• .. Bombay Textile Labour Uni .... 
93. Mr. Abdul Rahim .. _ .. 
94. Mr. D. H. Patel • • • . . • 
95. Mr. Abdul Khan .. J .. .. 
96. Sir Ernest Jackson, Kt., C.LE., Agent •• 
97. Mr. H. P. B&iI, General Traffio Mauager 
98. Mr. J. A. Jon ... Chief Engineer 
99. Mr. J. J. C. Paterson, Loco and Carriage 

Superintem1ent • • • • • • B. B. &; c. I. Railway. 
100. Dr. Sooreaby Jackson, Chief Medioa.l Officer 
101. Mr. G. H. Kennedy, Secretary to Agent •• 
102. Mr. J. D. Antis, Auditor sod Ch&irmau, 

Co-operative Credit Society. , 
103. Mr. C. W. A. Gidney, President }Na1>iOnal Union of RaUwaymen- of India 
104. Mr, H. T. WUaon • • and Burma. 
lOll. Mr. J. Tumor .. 
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106. Mr. D. S. BIU'Il. Agent 
107. Mr. A. Rie1t&rdson. Deputy ChiefMecha.uioal En· 

gineer 
108. Mr. P. Wood, Acting Deputy Agent {Staff} 
100. Mr. C. G. Limpus, Deputy Transportetion Suo 

perintendent •• G. L P. Railway. 
110. Mr. W. T. Griffiths. Divisional Traffic Man&gel; 
Ill. Mr. V. R. Kunduoma.!. Assistant Deputy Agent 
112. Mr. P. L. St&Ilard, Aoting Principalllfedioal and 

He&lth Offi .... 
113. Dr. M. I. Balfour. C.B.E .• M.B., C.lIf. 
114- Dr. Sbakuntala K. Talpode, M.B •• B.B. 
liS. Dr. J .. E. lIfistri, Secretary 
116. Mr. K. J. Dubaah 
117. Dr. C. A. Ma.nsbvdt .. 
liS. Dr. P. N. Daruwall& .. .. .. 

H&Ifkin. 
Bombay. 

Bombay Council 
Soei&l Work .... 

of 

119. Miss L Wingate }BombaY Repnl8enintive Christian Connoil and 
120. Mr. Bry&Ilt •• Nation&l Christian Council of India. 
121. Mr. H. P.lIfody, Cb&ii-m&n.. .. 
122. Sir Me.nmobandM Ramji • • • • Bombay lIfillown ..... 
123. Mr. So D. S&khr.twa.Ia •• Asoociation. 
l24. Mr. T. Maloney, Secretary 
12S; Mr. J. Parker. Pre&ident 
126. Mr. R. Bl&ckwell. Hony. !!ecret&ry 
127. Mr. J. B. Green 
128. Mr. L. R. Taim .. 
129. Mr.lIf&nu Subedar 
130. Mr. J, K.lIf.hin 
131. Mr. G. L. Wmterboth&m, Pre&ident 
132. Mr. G. H. Cooke 
133. Mr. R. J.11'. Sulivan. Secretary 
1M. Mr. P. G. K&neka.r, Social Service League. 
136. Principal Sohmb B. Davar •• 
136. Mr. Jangmobandas J. Kapadia 
137. Mr. D. R. Mayekar .. 
138. Mr. N. B. KnIka.mi.. .. 
139. Mr. W. H. Neilson, Chairman •• 
140. Mr. G. E. Bennett. Chief Engineet 
Ul. Mr. C. N. Rich .. • • 
142. Mr.l\faellfurray .. •• .. 

Bombay European 
Textile Auooiation. 

Indian 
Chamber. 

lIferebanta' 

Bombay ~ber of 
COmm ...... 

llombay SharehoId_' 
Asooci&tion. 

Gimi Kamgat Maha
mancI&L 

Bombay Port Trust. 

143. Mr. 11'. Sto""", Superintendent of Mills, E. p. Saasoon '" Co •• Ltd. 
JalgrMm. Deumber 4/A, 1929. . 

1'4. Mr. P. J. Arj&ria. Agent, Khandeah l\fiDa; 
145. lIfa.ruti lIfairaji Sindhi • • { 
146. N&I1Rl Tukaram ' Weavers in Preoaing i'aotory. 
141. Kriahna Tukaram 
148. Saini 

lliO. p"tbaai Factory. 
149. Jangli Jwomen worlum. in 1'<oooiDg 

161. ltalabai ... • 
..fkola, Deumber 6"'. 1929. • 

152. Mr. H. K. Ag.......u, II. A. Me.nager. The Akola Cotton MiIJi, Ltd. 
153. Mr. Kbandare, Npi_intive of the Depoeooed CI-. 
1M. Mr. x ..... kar. repreeent&tlve of the Non.Brahmin& 

N_. Dtamb..- ""'·10/A, 1929. 
156. Mr. N. J. Roughton, I.C.B.. J1'inanoial Secretary to the Govemment of the 

Centml &ovin.... . . 
156. Mr. B. N. Banerjee, 1.0.8., Director of Induetrieo. . 
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157. Mr. 0. N. FrAnkau, Chief Inspector of Factori ... 
158. Mr. 0. M. Trivedi, 1.00S., Deputy Commisoioner, Nsgpur. 
169. Mr. P. V. Ch......., Officiating Superintending Engineer. Haaedeo CiroIe. 
160. Major C. M. G_pathy, I.M.S., Offg. Director of Pttblio Health. 
161. Radhabhai Nimhelker .• •• }Women workere in the Model 
162. Bhurkabai K .. puskar •• • • • • Millo. 
163. S._b .. i Dhargaone, Woman worker in th6Empreoa Mill No. o. 
164. Mr. Gav'" M.L.C., representative of the Depressed ClBasee. 
165. Mr. Net&de, worker •• • '~ModoI Millo. 
166. Mr. Jaivland Maniram, w ... ver •• 
167. Mr. Krishnaswamy,.AssistantSeoretary .. Preee Employ_' 
163. Mr. B. Balaji, Pross worker •• AoaociatioD. 
169. Mr. G. M. Thaw.... . • Workera in the bi4i 
170. Mr. L. N. Hardaa .. faotorieil. 
171. Mr. Punj Le.II, Contmotors' Agent, KandriMin ... 
172. 1'000& Ram • .. .. .. .. 
173. Gnman 
174. Dakalu 
176. Baldeo 
176. Shnneya 
177. Sahibin 
178. Parpad& 

. 179. Jagohata 
180. Chhoti 
181. Pheguni 
182. Phoim&ti 

" Workers in the K&IldJ:i 
Min .... 

183. Sir Sorabji B. Mehta, o.1:.E., Manager, Emp .... Mills. 
.1114.. Mr. J. L. Mott. 
186. Mr.s.o. L. Naair,SeDiorY. M.o. A. Secretary of theEmpreooMilla Well ... 

Work. 
186. Mr. R. q. Riley, of the 0. P. and _ Mining Aeeeciatinn, Kamptee. 
187. Laltman Gambirji Narayan, worker in } 

Empreoa Mill No. 2 .. '.. •• . 
188. Muhammad Akbar. weaver •• . • Textile Labour Unioa. 

. 189. Daulat. worker in Model Mill • .' • • Nagpur. 
190. HariChand} Wk' the Em ~'''-191. Radha Bai or .... m preoa ~ 

OIJIIM'p<If'O, ~ lllh-17tJo. 19119. . . 
192. Mr. W. G. Mackay, M.B.E., Chief Inspector of Faotoriee and Boil .... 
193. Lt.·Colonel L. C. Larmour, LA., Saperintendent, Ham ... and Saddlery 

Faoto~. . 
194. Lt.·Colonel 0. L. Dunn,o.LE.. D.P.H.. LM.S.. Director of Pttblio X.&!th. 
li1l1. Dr. Trivedi. Municipal Health Officer • • '.1 
196. Mr. J. M. Lownie, Vioe-Preeident •• J 
197. Mr. H. A. Wilkinaon •• •• • • •• 
198. Mr. W. R. Watt, M.A., B.s.., D.I.C •• F.G.S. • • Upper ludi" Cham-

.199. Mr.A.C._p.O.B.E. .... berofComm_ 
200. Mr. C. H. M"ttison • • • • 
201. Mr. J. G. Ry&Il. M.B.E .• V.D., Secre~ •. 
202. Mr. J. 0. Donaldson, M.o., I.C.S. Depnty Secretary to Government of the 

United Provinoeo, ludnatri .. Depan. 

202. Mr. S. P. Shah. Lo.S. . 
204. Mr. G. M. Harper, I.CS 
205. Dr. Radha Kamal Mukerj .... 

M.A.,Ph.D. 
206. Mr. J. P. Srivaatava, M.L.C. 

'. 207. Ra ... o. H. Mattison 
202. Mr. A. Rol&nd Prioe, M. L M. 

andCg.E. . 

manto 
Director of Iud .. tri ... 
Collector of Gorakhpnr. 
Prof...... of Eoonomioa &nd Sociology, 

~ Univ",;ty}. 

Truatoe Improvement 
Chief Enaineer TraIt. 
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2011. AohohhaSiDghand othemof theH_ andSaddlery Factory Labour Union.. 
210. Mr.~ta.. •• ..}Work .... intheTe:mJeMills,Ce.wn 
211. Mr. Mumr • • • • • • pore. 

""'_ DeumiJcr IIJ1A.B01lJ, 1929. 
212. Mr. J. R. n..m. L0.8. 

213. Mr. H. E. Horsfield •• 
. 214. Mr. D. C. Gupta 

216. Mr. H. W. Brady •• 
216. Mr. W. B. Brett, Lc.B. 

217. &bu Bhagw&t Prasad Jayaswal. 

IUS. Mr. Arilmh&n Sinha •• 

Offioer on Special Duty with the Govern-
ment of Bihar and Orissa. 

Registr&r of Trade UniODs. 
Direotor of IndUBtri ... 
Chief Inspector of Faotori .... 
Fin&ooial Semetary to the Gov ....... ent 

of Bihar and Or-' 
of the Bihar and Oriee& Chamber of Com

m ........ 
GoneraI Semetary. the Bihar Proviiwial 
~&bh&. 

KodtJrma, Dt«m1Jr Jl111f.J/W, 1929. 
219. AldiGhatwalin 
220. Balia. Goalin 
221. Suhm Musahar . 

Fem&le Work.... in the Looai Factory. 

222. Karim Miah 
223. Etwari Kandoo 
224. Jh&moo H&zam Male Work ... in the Looai Factory. 

225. Ma.h&bir Singh 
226. Mr. E. Crellin 
227. Mr. D. B. &hazuo. 

8Jcltmo. J .. "VIM'1I 3_1To, 193(). 
223. Mr. J. S. Meroer •• •• Manager. Arouttipoze Tea Estate. 
229. Phul Biasai and anoth .. Woman worker of the Arouttipoze Tea Estate. 
230. Dr. G. C. RamsaY. O.B.E.. M.D. MO!Iioal Officer to the Lab"" Medical 

(Edin.) Pra.otloa. 
231. Patahoo ··}Sardars of the Bundoo Tea Ga<deu&. 
232. Boa&maIi •• 
233. Mr. L. A. He&iey • • •• Manager. Bundoo Tea Estate. 
234. Mr. J. K. CuIIina.n •• Superin-.l.ent, Diwan Division. r-
235. Kashi&Bam ,. 
236. Mr. J. W. R. MoWha •• 

237. Mr. A. F. Stuan •• 
236. Mr. G. E. Rayner. M.L.c. 
239. Mr. B. Gupta 

240. Mr. G. D. W&lker. LC.S. 
241. Rev. E. R. Singh. 

Pandtgram, Jatowry 11A, 1930. 
242. Bam Prasad Goal& •• 
243. Mr. D. P. ~h 

Jorhal, Ja"""'1l 8f4.14tlo. 1930. 
244. Sham Kamar •• 
246. Oti Go& 01 T&ro. KboJ 
246. Kataur (Kbond) 
247. Mr. J. B. Leonaxd 
248. Mr. L. N. Sarma 
249. Mr. F. MaAlIister 

260. Mr. D. S. Withem 

poze Tell eo.. Ltd. 
Worker. Bundoo Tell Gaxd8llll. 
Superin-.l.ent of the Lah&a Divisi ..... 

Tarrapore Tea Company. ." 
()h&irm&n •• }surma . Valley 

• • B<anoh of the 

. .. i':'="h. Tell 

Deputy Commissioner of Ce.abar. 

"" Worker. P&Dchgre!D. Oil Weill. ' 
_ Field Agent. P&nahgre!D. Oil Wella oi the 

Burmah Oil Co.. Ltd. 

. Jw~- on the MO&bond ~ ~ 
• • Manager. Moabond Tea Estate. 
• • Manager. Rawrlah Tell Estate.. . . 

. ~.Gener&l Manager. The ~. Oil eo.. 
Ltd., Digboi. . 

M_ D ........ and. Pai-batti& Tea 
Company. 



261. Khudirall 
262. Butan 
t68. Mr. J. H. Copeland 
2M. Mr. C. K. Beoboruah •• 
265. Kadamani •• 
266. Bhano 
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Worker •• }OinDama .... 
Bard", • • GanIen& 
Manager, 0inD&m_ Tea _to. 
Mau&ger, Bolama TOIl Estate. 
Woman worker 
Woman worker 

'Tea 

267. Chuttan 
26Il. Mat. Miriam 
259. Suleman 

Wor ..... 
Wom&ll Worker 
Worker 

Bol&m& Tea Es
tate. 

260. Babu J. Chakravarti •• 
261. Ramswami •• 
262. Mr. W. G. McKercher 

, 263. Mr. J. M. Iillbnm 
261. Mr. E. J. Nicholls 
266. Mr. E. S. Roffey 
266. Dr. McCombie 
267. Mr. T. A. Chalm_ M.L.A. 
268. Ram D .. t Km:mi 
269. Ram An1&r Pasi 
270. Au1&r Korl, } 

Tenma1e, Work .... 
271. Kundban 
272. Kirodh&r 
273. Cbembeli 
27 .. Nan .. Dasi Ghasi 
276. Mr. R. H. S. Oliver 
,276. Mr. J&m ... Fraser 
1l77. Christine 
278. Kunda 
279. Nanbu 
280. Mr. K. CautiIie, LC.s. 
28l. Dr. Perey Footer 

282. Rev. D. J. TirUu. of Deogharia. 
8Mlltmg, J"""""Y 161f1,.1811>, 19M). 

283. Mr. A. J. Laine, W.E., LO.S. •• 

284. Lt.-Col T. D. Murison, LM.B. •• 
lIS6. Mr. P. C. King, LC.S. 
286. Mr. J. 1neeh, M.LC. 
287. Mr. T. 0. Crawford 

Doctor 
Worker 
Chairman 
Viae-Chairman 

Superintendent, Bazoloni Tea Co., Ltd., 

Work .... m the Meleng Tea _teo 

Manager, Meleng Tea _te. 
Manager, Hu.nwal Tea Co. 
Woman Bard", •• } 
Worker .: Mariani Tea Eo. 
Worker • • tate. 
Deputy Commissiouer, Sibeager. 
Medical Officer, Badlipar Medical Asoo-

oiation. 

Offi .... on Special Duty 'Crith the Govem-
mont of Asoam. 

Directnr of Public Health. 
Chairman, Asoam Labour Bosrd. 
Chairm.... ..}Jndiaa Te&A-. 
Viae-Chairman •. -

288. Mr. I. A. Milligan •• 
Jl89. 'Lt.-!lof. D.8. _by .• • '}Te& Distriolll Labour Association. . . 

OcovAati, J~ 191A, 19M), 
290. Raabld 
291. &pti -,"'-298. Badlu .. 
294. B ... ban 
296. Mr. M. N. BaIial 
.IlI6. Sa_.., 

War ..... 
WomauSard&r 
Work ... 
Worker 
Worker 
AgentBaboo 

•• Worker 
297. Parabti Woman wurker aod 

a number of other 
workerB. 

lItmIJigA' 2' ... 11-. DooM;, J-, JIJIh,1930. 
2118. Bam (wifo of Led-I . '} 
2119. It"arl (wife of Lr.ohmanl ""d Bant.dighi Te& Estate. 

two otherwomon wcrkera. ' 
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300. JIhirM (eon of Mangra) 
301. Smajmoni (wife of GooIIa) 
3OlI. _ (wife of Lakhan) and 

two women work... and .. 
party of ""'" work ... return· 
ing_ won: Workem on the B&n.d;gbi Tea Estate. 

303. Abiram 
SOL 8u!emaa 
305. R&kiya 
906. Mr. G. L. Ha!g ChairmaD } 
307. Mr. W. L. Trav""" OJ.E., O.RE., Dooa.rs Planters'. AsaooJ&. 

M.L.c. • • tion. 
308. Dr. O. McCutcheon, M.B. Seoret&r;y 

lhbpam Tea EM" ... Dooan, Jamuwy U." 1930. 

300. Mr. J. C. Ghooe 

310. N. B. Ghoe&, M.A., RL. 
Sll. Mr. J. G. Guh& 
SIll. Pb&lini 
313. Gond ..... 
314. Budhn Chlk 
316. Dandu Ram 
SI6. Mr. J. J. C. Watson .• 
317. Dr. M. Ke!I!lIlkar, L.M.F. 

", ... 001, Jamuwy Z3rG,l93o. 

•• Viee-Chair- } 
man. Indian Tea Planters' ~ 

• • : : .mtion, Jolpaiguri. 

~ J Workera on the Dehp&ra Tea Estate. 

:: ~:'"} Gandra.p&ra Teo Estate. . 

SIB. A aurfaoo ooal _load .. (m&!e), Ba.ra Dhemo Colliery. 
319. Saukli . 
320. Sakh De.. • • lIIine... Dhemo Main Colliery. 
321. AgIr. Daa 
322. Ba.nsi Kurmi (with 14 other 

ooalloaders) 
323. Uma Padan Mukherjee, SaTker •• 
3U. Gauri Shank&< (with otru.. ooal 

loadenI) 
326. Gazia 
326. Rajnid 
327. Bilaspnr 
32B.Th&kath 
329. Kanbaimanji 
330. Pa&ra ... 
331. Lokbimanji •• 
332. Dr. S. K. Siroar, M.R, D.P.lL •• 

333. Dr. U. P. Chatterjee, M.B. 

334. Dr. Bonbehari Chatt.N&j, L.M.P. 
336. Mr. C. ·Heath 

Workera in tho Dhemo Main Colliery. 

Chlef Sanitary Om-, Aoo.nso1 Minea 
.Board of Heolth. 

Chief Medleal om-, Eastern Cool 
Co., Ltd. 

Medico! Ollloet, Dhemo Main Colliery. 
Manager, Dhemo Main Colliery. 
Contraotors' Manager. 336. Mr. Bohan Singh 337._ 

llss. Hup"" '.' 
:: }MlnorI, Bhutdova Colliery. . :'. = Bh}_ .... Colliery. 

339. Mr. S. K. S&m1lD<lM 
34G. Pbil& Manjhi 
MI. Pana 
341. Lakli M&jin •• 
M3. _ M&jin and 

women_keno 

•• MiBtri •• 
• • • • • • W .. t Niga Colliery. 

.. puty of . . " .. . ... 
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~ JaJW1U71 UtJ..29IA, 1930. 

U6. JiwanMajbi •• •• 
3«. l!arjwn&In •• • • ..} 

346. Parbhn Majbi and three minezB Worirera In the Loyabad Colliery. 
M7. NoDlrukal •• • • •• 
348. Chand Manji • • •• 
349. Mr. R. Fomrick • • •• Manager. • }Loy bad Co~ 
:t ~.. :: : :}Attendazule Clerk a • 
-. Mokshacla •• • • •• Women worirera In the Loyabad Col-
303. AhaIya • • • • • • lie<y. 
3M. &bodhi.. •• 

, 85/i. Mr. K. K. Baksi lW>ager.lilikend Colliery. 
366. Cbakkn Sow GAngm&n •• 
367. Bithsl Moohbi 
368. Sobhi. M1lI!8har Loader 
369. Ledou, Dooadh Loader Kmrend Collie<y. 
300. Kolli Woman worker 

361. Mr. P. C. Booe 
36.Il. Mr. B. Hitter 
363. Sba.ni Cheria 
SM. Chotan KOla 
366. Goblnda. GomI 
3fJ6. Ntmi 
367. Tbakuri 
;168. LilmODi 
36.Il. Ss.karam 
870. Karmai 
371. J...-imeya 
372. Mr. D. Black 
373. Mr. P. B. Do.ndekar 
374. Mr. J. E. PhelphB 
376. Mr. N. P. ThacIani. LC.S. 

876. Dr. Rylee •• 

377. Mr. P. S. KeeIazr. 
378. Mr. F. L. Cod< 
379. Mr. R. Hamn 
380. Mr. R. Pmdy 
381. Jamnna (wife of Palla) 

with another,,_ 
Secretary 

Indian Colliery Em-
Woman minor ployees' AMopiatiOD, 
MIner Jhari&. 

•• PnmpmaD •• 

~~} WOlII8Jl wam- In the Jealgora Collie<y. 

.}Men worbra In the Jealgora Colliery. 

Manager. Jealgora Collie<y. 
Raising Contractor, Jealgora Colliery. 
Agent, Jealgora Colliery. 
Chairman. Jhari .. lfiDeo Boatd of Health; 

Chairman. Jharia Water Boatd and 
Commiaoi ...... , Wozkmen'. CompoDl&
tiOD. 

Chief Medical. Offioer, Jbaria lfiDeo 
Boatd of Health. 

::} Indian MlDiDg AIIoooiatiOD. ., 
,. 

S82. pat;;,. MIner •• } Workora in the Knj_ 
383. Kale Loha.r •• MIner • • Colliery. 
3M. Mr. P. C. Mukhorji ., •• Manager, Kujama Colliery. 
385. Bhuohl. woman coal camero Indian Jb&ria Collie<y. 
388. Mr. M. Bhatt&oh&rji, M'an&ger, Oontml Juuagota Collie<y. 
337. Pahgu •• loadingllllldar "}OontnlJUU&gor&Colliery, 
388. Bengali TbekadaP • • ,. 
389. Mr. A. L. Ojha, M.L.O. • • Indian MlDiDg FedomtioD 
390. Rai Bahadur D. D. ~ker • • . 
381. Mr. J. Kirk. Snperintendeut, .JamacIoba Collie<y. 
392. Hira Kb&r&r • • • .} 
383. Jasru Bhagat - • • •• Mlneia, JalDadoha Collie<y. 
394. Chanda •• • • • • 
396. Khern ., .... . 
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396. Mr. R. R. SimpeGD, o.LE., Obief IDapeotor ef Minea I .. India. 
397. Mr. A. A. F. Bray •• • .} . 
398. Mr. J. Thomas • • •• CaI~ ... ~~v... ef the Iw,Iiu 
399. Mr. T. Ord • • . • • • MinIDg Aaoooiation. . . 

fJiriIWI, January 3101, 1930. . 
4.00. SiDumian •• 1 Minen, So_pur Colliery of the -& L 
401. Mauji Dbabi. • •• j Railway Company., 
402. Mr. W. T. Stalltcm, lII.mager, _pur Colliery of the E. 1. Railny 

Company. 
403. Mr. H. lancaster, Superintoodent, E. I. RailW8Y Colliery Depa.rtment. 
-. Dr. H. Mullick. 
405. Mr. J. _. A"';sf>m. Superinteodent, :Bokhara E. L R. _ R. N. R. 

Join!; Collieri ... 

::: :~ ~.,., I.~.s~ ~ty} CommiBoioDer. Hozaribagh District.· 

40M09. Gangi& Kamin. with her 
h ... hand Gbanl>bam, loader •• s....mpur Colliery. 

410. KaiIumia, Trolleyman •• 
4.11. Kudirat Me,.... D •• 

CaIcuIIa, Ft1JnMr.ry JriJ.191A, 1930. 

4.l2. Mr. K. P. Banerj.... } 
413. Mr. J. N. Gupta.. E. B. R. Indian Employe...' Association, 
414. Mr. P. Ch&kraborty, 
415. Mr. Cameron, 1 . 
416. Mr. B&etien, 
417. Mr, Rigg, . . 
418. Mr. Martet.oD. .. 
419. Mr. B&elrman, JAngIO-Indian - Domiciled European Employe...·· of 
420. Mr. Powell, Railways. • 
421. Mr. Lardner, 
422. Mr. Wilson, . -
423. Mr. Atkinaon, 
424.. Mr. P. H.lIIa1Iin, O.B.E., Agent, 
426. Mr. L St. C. Pringle. Deputy Agent. 
426. Mr. A. H. JoooeIyue, Loeomotive Superintendent. 
427. Dr. H. SuhraW&ldy. Chief lIIedio&I Officer, 
428. Mr. H. N. P..,lrer. OffieeronSpeeialDoty, E, B, Railway. 
429. Mr. H. A. Oothwaite, Statistioa.l Officer, 
420. Mr. V. P. BhandO<lrer. WeHare Officer. 
421. Mr. D. Gh""", Aaslstant Traffin Superintendent 
432. MnJ. A. Cottle. C.B-E.. 1 " ___ 1 ~~.- Co il ef W 
423. Dr. Headwards, 5 ........ - ~ "'·"""'87 U118 omen. 
434. Mr. W. J. Herridge. Manager. Calcutta Claims Bure&D. 
425. Mr, lII. H. B. Lethhrldge.I.C.S.. Commissioner!or Workman's Compeuaation, 

Bengal. . 

426-437. TuIsi _ his wife, TiIaaari, } '. 
438. Habib, Woman worker. 
~!. ~::"lIIW°hamnd, Line-aardar. ADglo-India (Middle) Juta Mill Co •. 
-.r. eaver, 
441. Sorjn, LiJ>&.&ardar. . . . . 
44:2. Karo, Spinner. . . 
443. Rai Sy&ma Charan Bhsttaoh8<ya B&hsdur. Viee-Chsirm&o, Bhstpara lIIuui. 

ci~. . 
444. Mr. K. C, Be.nerj~ Executive Engin_. Presidsuey Division. 
445. Mr, Su...udera Nath. M.A .• LL.B •• Aotg. President,} 
446. Mr. Hikmat-U\Iah, BO< ..... t-La ... Chief Legal Adviser, E. L Railway Union, 
447. Mr. H. S. Bhatuagar. General SeoIetary, Honadahad. . 
448. Mr. K. N. Pandey, Aaoistaot Station Mastar.. . . 
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450. Hr. F. E. Ro_n, Chief Operating Superintendent, 
449. Hr. C. L. ColYiD, C.B., C.lLG., D.S.O., Agent, 1 
451. Hr. B.. L. Ray, Chief ¥echam.aI Engineer, 

453. Dr. A. K. H. Pollock, Chief Medical Officer, 
4oG2. Hr. A. V. Venablee, Chief Engineer, ~ 

464. Hr. E. Cameron Ker, Deputy Chief Accounts Officer, E. L RaiI_y. 
456. Hr. A. O. Evallll, Deputy Agent, 

46'1. Mr. F. C. Badhwar, Employment Officer, 
456. Hr. 14. Roberteon, 8emetaJy to Agent, J 
456. HrB!;! Whitworth, Chief Mining Engin_, Railway 

400. Hr. Ram Amar, 
461. Hr. Atal Behary Santra, 

459. Hr. Se.nti Ram MondaJ. f 
462. Hr. S. N. Sha. w, E L R '-bour U' LiIl----
463. Hr. Ism.w. . . ...... ""'n, """"" 
464. Hr. Ali Mohammad, 
456. Mr. K. D. Chatterjee, J 
(66. Hr. Hardin Sh&ha, 
46'1. Hr. G. A. Young, Genezal Manager; Indian Iron '" Steel Co., Ltd. 
468. Lt.·CoL B. H. Brown, Superintendent, Isbapore Rifle Factory. 
469. Hr. R. T. Dnnderdale. Superintendent, Metal '" Steel Factory. Isbapore. 
470. Hr. A. W. Connolly, WorlmManager, Rifle Factory, Isbapore. 
471. Hr. R. C. Frain. Worb Manager. Metal and Steel Factory, Isbapore. 
472. Lt.·CoL E. W. SeWell, LM.S., Medical Officer to Factories and Eotate. 
,,3. Mr. K. K. Chakravarty, Labour Bureau Suporvisor. Rifle Factory. 
,,4. Hr. G. R. Dain. Agent, the C&lcutte Trumwayo Company. Ltd • 
• 76. Hr. V. E. D. Jarrad, Agent, 
476. Dr. Mammdar (Medical Department), 
"7. Hr. 1lazK (EDgin...q.g Constrnotion), 
478. ·fr. Chakrabartty (Engineering Open Line), 
479. r.Khanna (Commercial Department), 
.so.. • .Faroque (Trensportation Department), 
461. . Chowdhury (Preeident, Bengal Nagpur RaiI ..... y, 

Urban Bank). 
482. Dr. A. Martin·Leake, V.c.. F.R.C.s., 

B. N. Railway • 

463. Hr. Prohlad Chandre Roy. Vic&-Preeident, } Preee Emp1o~' Aesocia-
484. Hr. Indu Bh_ Sarcar. Orgaoising Seoy~ tion. 
485. Hr. R. N. Neieh, Manager, Tilaghur No. n Jato Mill. 
486. Prakaoh, 
487. MangruI. 
488. Babuniya, 
489. Muniya, -
490. JUlIllath, 
491. HariIaI, 
492. Gauri, 
493. Muthialn, 
484. Lachanao, 
496. Abdul Hakim, 

WMksra in the Titaghur No. n Juto Mill. 

Workera in the Standard MiI!l!, Tilaghur. 

496. Hr. Mihbubul Huq, Preoident, } Indian Seamou'. Union. 
497. Hr. Aftab Ally. Generul8emetaJy, 
498. ~. L. Mitobell, } of 14 ....... Bird '" Company. 
499. Sir George Godfrey. 
SOl). Hr. J. Smith, Asoiatant Manager. Burma Shell InstaJIatioua, Budge Budge. 
lSOl. Hr. J. B.. Farquarson, Manager. Caloutte BraDoh of the Burme 81,.11 Oil Co. 
lSOll. S. C. Doss, Oil Worker, Burme Sheil Oil lIIIIta.\lations. 
l503. Hr. J. Sime, Man.agiDg Director, 14 ...... Andrew Yule '" Co. 
fi04. Hr. G. Gorrie, Manager. Caledonian Jute .Mills Co.. Ltd. 
l506. Hr. KriIIma Chllllder Ray Chaudhuri, Preoident, Kankin .... h Lobour U"ion.. 



/i06. Mr. R. B. Laird, M.L.c., ChairmaD;} 
O(YT. Mr. A. N. Mackenzie, 
008. Mr. W. D. _Watt, ,'Indian Jute Mills Asaooiation. 
&09. Mr. J. A. M"""7. 
51G. Mr. J. D. Patemon, 
51l. Mr. Williamson, 
512. Mr. R. P. AdAms, O.B.E., Chief Inspootor cl Factories, Bengal. 
513. Mr. J. B. McBride, Senior Inspootor cl Factories, BengaL 
51'. Mr. R. C. p ......... Inspootor cl Faotories, Bengal. 
615. Mr. T. B. Glover. Inspootor cl Factories. Bengal. 
516. Capt. W. O'Ccnuor, Senior Certifying S_ of Factories, Bengal. 
517. Dr, Chao. A. Beatle;y, ().I.E., M.B., D.P.H~ D.T.Mo. '" E. DirectorclPnblio 

Health. 
618. Mr. F. C. Griffin. !U.c.E., M.LE. ,(Ind.). Chief Engineer. Public Health 

Department, BengaL 
619. Dr. M. E. Sufi, B.A., L.R.C.P. &; s., D.P.1L, Assistant Director cl Publio 

Health. 
520. Dr. G. L. Batra, )(.B., Cb.B., D.P.H.. Asaista.nt Dizeotor cl Public Health. 
621. Dr. B. C. Mukharji, M.B., D.P.H., Inspootor cl Septi. Ta.nk Inetall&tions. 
522. Dr. A. C. Ba7 Chaucibur;y. D. P. H., DietBuNe7Oftioer. 
522. Mr.c. W.Gumer.LC.B.,SeoretatytotbeGovernm_ cl Bengal. Looal Self· 

Government Dept. 
62'. Mr. H. J. Twyn&m, LC.S., Seoretaty to the Gcvernmont cl Bengal. Revenue 

Department. 
526. Mr. R. N. GiIobriet, M.A~ I.E.s •• Deput;y Seoretaty to tho Government cl 

Bengal. COmm ..... end Morine Depto. 
626. Mr. A. T. Weoton, ~ M.LC.E., M.I.E. (Ind.). Director ,cl Industries, 

Bengal. 
527. Mr. J.A. Beale, Sub·Divisionai Officer. Asa.naoI. 
528. Khan Babedur TBoaddak Ahmed, Second Inapeotor cl Sobools, Presideno;y 

Division. . 
629. Ra.i Sa.hib S1IBhiI Kumar Gangu!7, Officiating Rosistror, <Jo.operativo 

Societies, Bengal. 
53G. Sir Chari .. Sto..t-Williame, Kt-. ChairmaD; Commissioners for the Port cl 

Calcutt.. 
531. Mr. W. A. BUl!lB, Trs.mo Man&ger. } f the P cl CaIcu 
532. Commander Noroook, Deput;y Conservator. 0 ort tt.. 
533. Mr. H. F. Dervell, Shipping Maator, Calcutt.. 
634. Mr. E. C. Bentboll • • • ;} 
535. Mr. W.Gow •• .. Bengal CbemberclCommeroe. , 
536. Mr. D. K. Cunnison, Seoretaty •• 
637. Cap_B. Liddle, Morine Department, B. L S. N. Coy •• Ltd. 
636. Mr. R. Chakravarti •• } 
639. Mr. U.M. - •• ,, __ 1 N tio lCbemberclCo 
640. Mr. H. P. Ghose • '. .. ....... - a na mmeroe. 
MI. Mr. J. H. Sen Gupta ", 

1Otargptw; FtiJruMy 21M. 1930. 

542. Mr. Kanehi N .. th Mutto } 
MS. Mr. W. V. R. Naidu .. :: 
5«. Mr. P. Rama Chandra Rae '. '. B., N. R. Indian Labour UQion. 
MG. Mr. Somayajulu ' 
646. Mr. A. N. _ • • ' 

J~. FtiJruMy II10/.24Ilt.1930. 

647. Mr. M. Homi. President '. '} 
648. Mr, H. H. Sberma, Joint See ...... 

tary . • • • • • Labour Federation. 
649. Mr. !dangal Singh . • • • 
550. Mr. Amnuddin • • • • 
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661. Mr. J. C. K. Petemon • '}T t& hon and Steel "- Ltd. Ii62. Mr. C. A. Alexander .. & ~z·' 

Ii63. Mr. J. LeyahOll "' • • 'l'InpJate Company of India, Ltd., Go), 
5M. Mr. H. D. Townend •• •• • Work&. 

/ 8Ii6. Mr. W. O. Heodenon • • mun 

./ y~ FtlJrv4ry fl/iu..S1'!11, 1930. 
8Ii6. Mr. T. Austin, I.O.S., District Magistrate, Ganjam. 
667. Srima.n Sree Vikram&Deo Varm&Mahaaayaof Visagapata.m. 
Ii68. Captain F. R. Steele " •• }Locol Agento of !duo Tea DiItricto Labour 
1i6II. Mr. 1. 8. Driver " • • Asooci&ti .... 
8Ii6. Mr. G. T. H. Bracken. Lo.S., Distii.t Magistrate and Agent to!duo Govemor. 

Viza.gapata.m. . 
681. Abdur Rahman Stol'eDl8ll 
662. Noor Mohammad. KhaIaai 
663. Abdul Nabi, Tindal " 
564. Kaki Gunappa. Worker 
8Ii6. Sukam"Ukkanna Wor.... Vmagapat&mHarbourWorka. 
566. Fami Rahm .... Oilman 
667. Amlapathmkimma, WOIllllD 

CoaI.....ner. 
868. Appall ...... Woman Coal __ 
569. Mr. W. 0. Ash Engin __ ' . 
67ll. Mr. 0. J. Smith, MeohaDiool 

8upetintendent. 
6'1l. Major F. J. And....".. Las., 

Chief MedicaI Offioer. VJZag&pat&m Harbour Works. 
6'12. Mr. P. A. M. WeJohmaD, Office 

8uperintendeot. . 
6'13. In. K. Satyanarayana. Medioal 

/ Offioer • 

../ """""'opolll, FtlJrv4ry S1'!11, 1930. 

6'14-. A. Copel •• } 
6'16. S. J .... ph •• 
676. M_ KriaIman •• Work_ in the Golden Rook Workshopo 
6'17. Krislman •• of !duo S. I. Railway. . 
678. S. RamIlllW&Dli •• 

./ ModurrJ. FIiIJruMy 28Il>-Man:A 114 1930. 

6'19. Suhhammal.. ..} 
680. Kanda1Jam

m
ai .:. ':. Women workers in the Madura 1Iilla. 681& MutbammaJ 

5U. XaJiamma1J andtwoothen 
Ii83. Sadye 

564. Suppiah "f.en workemin !duo Madora Mills. Ii86. Vyrehvan •• 
iI8tI. MUDiandi •• 
587. Mr. J. P. Rodrigttoo& •• • • 
588. Mr. S&nkaranaraina Pillai • • TutiooriD Lahour Union. 
588. Mr. K""dllllW&Dli Pillai •• 
GOO. Mr. S. R. Veradarajulu N"idu, Papattaoam Union. 

/ 691. Mr. E. B. Cobbald, I.o.S., Diotriot MagilItrr."'- Madara. 
,/ Matlrtu, M_ 3rd.8I11,1930. 

Ii83. Mr. F. B. Wathen. Agent "} 
Ii83. Mr. 0. C. Fink, Chief Auditor and . 

Aocountant. and S. ~ RaiIwa 
5M. Mr. H. D. Sinolair, Chief Trans- a -. y. 

portoti011 Suparinte11den, and 
Traffio Manager. 
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695. Mr. R. D. Thompson, Chief M ... 
ehanioa\ Engineer. 

096. Mr. J. A. Cruickshank, Chief 
Medical OIlicer. 

597. Mr. G. CharJton, Deputy Agent 
698. Mr. W. E. Mamh, Press Superin· 

tendent. 
599. Mr. N. Grayson, Architect 
600. Mr. Syed M_ 
601. Mr. A. S. Ferua.ndec •• 
602. Mr. S. M. Sundr&chari •• 
603. Mr. X. Veerasami 
604. Mr. G. Krishnamurl.i •• 
605. Mr. Lakhshminarayana 
606. Mr. P. R. X. Sarma .. 

M. and S. M. Railway. 

M. and S. M. Ra.i1way Employees' Union. 

607. Mr. P. J. Thomas, M.A., B. Litt>, Ph. D., Profeoaor of Economics, M&dra& 
Univemity. . 

608. Mr. V. T. Araau. l'!esident, 1929 Madras Yonth League. 
809. Mr. X. V. Sesh& Ayyangar. Chairman, MadrasPanel of Lr.wyem. 
610. Mr. P. A. Krislmaswamy "J Madras &presentative, Christian (Jcnm. 
611. Rev. Paul Ramaaeel!an •• ciL 
612. Mr. P. Rothera, Agent . 
613. Mr. A. H. Smyth. Chief Tnns

portation Superintendent. 
614. Mr. H. A. Reid. Deputy Chief 

Meohanical Engineer. 
615. Dr. C. E. R.. Norman. Chief S. L Railway. 

Medical OIlioer. 
616. Mr. A. Srinivosa Iyer. Assista.nt 

Auditor. 
617. Mr. P. Govindaraj, Assista.nt 

Secretary to the Agent. 
618. Mr. T. V. X. Na.idu •• 
619. Mr. S. Mohan Swama 
620. Mr. Mudala.muthu Mudaliar 
621. Mr. Emeet Kirk 
622. Mr. A. EkambMam •• 
623. Mr. P. S. Krislmaswamy Iyer 
624. Mr. A. Sundramurthy •• 
626. Mr. R. R. Birmamnthano 
626. Mr. R. W. s-reo 

:.J s. L R. Lr.bour Union, Trichiuopoly. 

t J B. L R. Lr.bour Union, Coimbatore. 

827. Mr. Diaa 
628. Mr. ThomAn 
629. Mr. S. HoekiDs 630. Mr. __ 

631. Mr. French •• 
632. Mr. S. P. Y. Sunmdranath V.,.,.. 

geli.Arya, l'!esident. 

Ang1o-Indian Employees of the M. and' 
S. M. and S. L Railways. 

633. Mr. Koppaawamy Muda\iar, Boo- Madras Electrio Tramway and Suppl7 
retary.· Corporation Empicyeee' Union. 

634. Mr. K~bai Mudaliar 
635. Mr. C. Gopal Menon . •• • • J Southern Indian Chamber of Commeroe. 
636. Mr. P. Raghavan Naor •• . 
637. Dr. Ahmad Mukhtar. M.A.; Ph. D., Prof.....,. of Economics, AnnamaIa> 

University. 
638. Mias Asa.riah, DilItrict Secretary. Y. W. O. A., Madras. 
639. Mnt.Coueiu&.. "}w ~-~a\~ L_ 
640. Mre. Bhagiratbi Sri Ram •• omen ""'" .. Olou=. 
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64,2. Mr. T. M. PartllaaJDat.tY ~udaliar KenJoene Oil Worli...,' Union. 
MI. Mr. V. M. Rama&wrmly MudaIiar} 

643. Mr. T. Muthswamy Pillai •• 
tI"- Mr. R. Kotari Mutlm Ohetty •• . 
iI45. Mr. M. S. Kotiowaran, B.A., L.T., Representative of the Madras Port Trust 

and Harbour Workerst Union, etc.. 
646. Mr. S. Pillai. Patron, The ChiDgleput District Labour Guild, Koda.mbakam. 
647. Mr. J. II&rgro&ves Manager, Carnatic MilL 
643. Mr. W. Eo Rautley Manager, Buckingham l'Ifill. 
M9. Dr. G. P. Ragb&viah Medica! Officer. Carnatic l'Ifill. 
iI5O. Miss M. Sage, M.A. Joint Principal, the lluokingha.m and Car· 

651. Mr. K. O. AuthODi •• 

652. Mr. V. Suhra.mani Aiyar 
653. Sir F .. irleu Ba.rher •• 
654. Mr. H. L. Pinch... •• 
655. Mr. C. R. T. Congrove 
656. Lt.-Col. C. H. Brook 
651. Mr. F. E. Jam ... 
1108. Mr. B. Shiv& R&o .. 
659. Mr. Ramanujulu Naidu 
680. Mr. Selva.pathy Chatty 
661. Mr. A. G. Leach, LC.S, 

uatio School. 
Seoretery, the Buckingh .. m a.ud Carnatio 

Mills Work.people Welfare Committee. 
Manager, ChooJai Millo. 

United PJa.utOftl· AMooiation of Southern 
India. 

Ma.draa Labour Union. 

Secretary to the Govemmeut of Ma.drao, 
Public Worke and Labour Department. 

~ Mr. J. Gray, O.B.E., Lo.S. Commissioner of Labour. 
668. Mr. 8. A. C&rtIedge Chief lnspeotcr of Factori ... · 
664. C&pta.in N. R. Ubb&ye, I.M.S, Director of Public Hea.lth. 
~65. Mr. W. E. Smith, M.A.. LEoS, Offg. Director of Public luetruction. 
686. Mr. W. M. Br<>wDing .. } 
687. Mr. C. E. Wood, M.L.o. •• Employere' Federa.tiou of Seuthern India, 
668. Mr. F. G. Luker.. .. Ma.draa.' 
669. Mr. Mub"",mod Ubaidulla.h Buckingham and C&ru .. tio Mills Em· 

/ with eight oth"", .. ploy .... Union • 

./ C_. JfMt:lo 9tlI-IOtls, 193(}. 

670. Col. R.1doCe.rriaou, C.LE.. Director. Nutritional Research, Pasteur 
LM.8. luetitute. 

671. Loueia. Woman Worker 
672. Jebe.ka.uti Wema.n Worker 
873. La....,.. • • Miatri 
4174. PaI&Di&ppeu Pruner 
676. Anpppeu.. Worker 
4176. Lt.·Col. L. L. Purter. O.B.E.. 1tJanaging 

::}N ...... uchT ... 
.. Es1&te. 

Director, Nonesuch Tea Estate 
V.D. . •• , Co. 

677. Lt. Commander 1.. G. EJking. Manager. The !hex.Lodge Estate. 
to ... R. N. (Retd.). • 

678. Mr. 1.. A. Ha.wke . • ~. Singata Tea. Este.te. 
6711. Rayappeu • • Miatri. Singata Tea Este.te. 

/ ColmIJaIor .. JfMCll1"., 1930. 
880. Mr. E. Holden 
681. VaUiammaJ 
882. Ranga.mma.J 
683. Luthm&ri •• 
684. Gll&U&pr&kee.&m 
686. Mr. W. E. Winter 
686. Mr. J. F. Cheshire 
667. Mr. F. Howard 

. . 
Manager. K&leuwa.r Mills. 
Woman Work.. Coimb&tore Spin. 
Woman Worker ning &Ild W ... v-
Wome.n Worker ing MiJIs. 
Man Work .. 
1tJanaging Director 
lIlill Ma.ne.ger 
W""ving~ 

Coimbatore Spin. 
ning &nd W .... • 
ing Mills. 
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VaIpanJi, Marc10 12tTt,..1iJtA, 1930. 

888. Th&Dgamani 
. 889. CbjnDfLD)maJ 

690. Chinn&thambi 
691. Sava.ri Mutthu 
692. Mar&mloy 

693. Mr. J. B. Sampoon 

694. Mr. J. H. heland Jon.., Chair· 
man. 

895. Mr. W. H. Mortin •• 
596. Mr. J. B. Sompoon •• 
697. Mr. E. Johnson 
698. Mr. A. W. F. Mills •• 
699. Dr. J. E. Meaoham •• 
700. Mr. G. B. &ad. (Hony. Seey.) 
701. Cbjnna.mmeJ 
702. P&Iani Ammal 
703.Ch __ 
704. Chinnaaw&mi 
706. Pattakaran 
706. Mr. F. L. Sehwinde 

. 7/Yl. Mr. Eric Johnson .• 
708. Mr. J. C. Blackham 

./". 700. Mr. A. Foote •• 

~ Marc10 141h, 1930. 

Woman Worker } Woman Work... • • 
Miotri : : Paoha.m&lai Eo. 
Worker •• t&te. . 
Worker •. 

Manager, ~ha.m&Iai Estate. 

AnameJe.j Plantem.' .Associ&tion. 

::Workor 0:.: ·ThaymndiEet&te. 
Woman Worker } 

Worker Miotri •• 

Manager, Thaymudi Fst&t&. . 
Group Manager. Mudia Group of Eot&teo. 
Group Manager( •• }Lower Pa.raIai 
Manager • • • • Eet&te. 

710. Mr. N. S. Ramaawamy Ayyanger, President, Labour UDion. 
7U. Mr. E. F. Thomas, C.LE., LC.S., Collector and District Magistrate. 

0""", (M..-...l, Marc10 12tJo.141A, 1930. -
713. ChIkka l\fataUg& and his wife Worker& in the HaIlori ColIee Estate. 
712. Katti Ghatta • • • .} 

714. Muddetheppe • • • • 
716. Girria • • • • 

716. Mr. J. H. Sprott •• Manager ,of the HaIled and SaDtaghmry 
ColI .. _te. 

717. Mr. J. S. H. Morgan } 
718. Mr. P. J. TippiDg •• •• Coorg l'lantem' AuocIatIun, M_ 
719. Go!. H. Mnrland •• 

720. Mr. A. B. Chengappe, M.L.C ••• }PlanterL 
121. Baa Bahadur K. SublMoyya •• 

722. HoneeJenKurumIMo "}' 
723. Bbimla •• • • Worker& COl the PolIibotta 00.. Plan-
724, Ramdu •• '0' • • t&tioJ!B. 
726. Mr. H.B. M. BahlD8fioa • • MaDa;!er. PolIibett& ColI.. Estate. 

726. Mr. A. B. Madepe •• • • The Heroor Oolleo Plant&tl-. 

7117. Subu, Koukaui 
728. Sibi, Konkani 
7Il9. Jaori, Balgal 

: : 1 w....:.... worketll on the Kaebllr Cdee 
... J _te. 

7so. Mr. N. K. Gauapeia.h 
731. Mr. G. W. Prieotiy, LC.S. . •• 

732. Major F. B. Tbomtoo, uta 
733. Baa Bahodur K. Chesgappe 

Manager. Kaebllr Oof!ee _te. 

Oommlul<>D,er of Goorg. 

Civil S\ugeon. 

~ MagIBtm.e. 



Btmgalme, M""'" 18110,1930. 

'134. Mr. S. GuruawamI •• 
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.- AEstant Secretary. AlI·1ndia Ro.iI_,. 
men'. FedenmoD, Berham.pore. 

./1AoIDIpIw, M""'" 2IJIlI.$101,1930. 

135. Mr. Vaikunthlal S. Thakme •• General Maaager •• }ShclapurSpinn. 
136. Mr. K. R. LeIe Welfare Secretary.. iDgandW~viDc 

Co., Ltd. 
737. Mr. H. H. Stratton CriminaJ Tribes Bettlement Offi ... , Dhor 

war. 

'136. Mr. Hiebe ~, Sholapur Industrial I3ett.Iement. 
Ameriosn Maratbi _em. 

'139. Mr. P. G. Bake Seomtary. Bombay Textile L&bour UBi ..... 
ShcIapur Bnmch.. 

'140. Baa B&hadur Dr. V. V. Mulay, President, Sholapur MnDioip&lity. 
L.M.&8. 

London, JulfJ 1IIA-22w4,1930. 

. 741. Mr. Harold E. Clay 

742. Mr. C. J. Spenoer •• 

Natiooal 8eoret&ry for the Passenger 
8ervi... Group of OIl. TNnsport and 
General Workers' Union. 

General ~, Metropolitan Tmmways, 
Ltd. 

'143. Captain L. H. Green, M.A. 8eoret&ry, Flour.MilliDg Employ ... • Fed&
ration. 

'144. Mr. R. R. :&m!atyDe. G.B. Assistant Secretary, Home Oftice. 

'145. Sir Gerold BoIlhouao, c.B.E... . Chief Inspector of Faotorios, Home Oftice. 

'146. Sir Walter KinDMr, LB.B. •• ControBer of HealOh Inoumnoo MiDisIiry 
ofHealtb. 

'147. Mr. J. F. G. Pzioo, c.B. PriDcipeI _ Secretary, Unemploy. 
ment Inoumnoo Department, Ministry 
of Labour. 

'143. Mr. F. W. Leggett •• l'EiDoipal_ s..- 1 
:i. General Depart. J . 

746. Mr. J. S. Nicholson •• Assistant Secretary. Trade lIIinistry of L&bour. • 
BosMa DivisiOD. 

-750. Mr. S. B. Todd •• •• •• • • 

'161. Mr. H. L. Frenoh. G.B., . l'EiDoipal _ Secretary. MiDiot;ry of. Agd. 
O.B.E. oultmeand-'" 

N-. br.tc1J.r 22nrl,- 1930. 
'162. Mr. E. Hogan Tayler 
763. Mr. A. R. Oberlander 
1M. Mr. A. B. OoIqllhoun 
'166. Mr. O. A. Renon 
'156. Mr. B. A. SbMpe 
757. Mr. H. T. Taylor 
756. Mr. L. MoIJonough 
'169. Dr. J. O. ~ . 

•• General-.- .. 1 
•• General Superintendent •• 
•• Mine Superintendent 
•• Chief Tim<>-kesper Burma Corpora. 
•• -Chief Aooounfallt ...... Ltd. 
•• F_Menagu 
•• Ro.iIway-.-
•• Chief ModioaI om-
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.Y _'''9, 0ddJ0r l!1q,..Jl8111, 1930. 

760. Mr. J. Webster.. ., Labour Superintendent, Burmah Oil Co., Ltd. 

761. U. BaThan •• HOIlOl'8lYBooI8t&zy 
762. UTinGyi 
763. UThuDa. .. 
7M. U Tha z.. .• , Burma Labour 
'165. U KhImt Union. 

- 766. Ali Hamid 
767. U Myat San 
768. U HtiBu 

769. Mr. J. H. Hunter 

770. Mr. J. DaJgIeish 
771. Mr.:Man:Grioft 
m. Mr. H. D. Kippen 
773. Mr. G. S. Tony .. 
774. Mr. W. B. CrawfOld 

776. Mr. E. G.l'attIo, LC.S. 

AABjstADft General lfana. 
ger in Jndia. 

•• Agent, KhodaUDgOilllelda 
•• Superintending ED@inoor 
•• Fields Aooountant 
•• Fields Medical Offi.er •• 
•• Assistont Fields ModiaaI 

Offi .... 

• • Watden, Bunna Oillields. 

i .. GttJOddg F/a6illa C<1IIlfJ'1I"I/. P. B. "Tap..,". 0ddJ0r ll9Ih, 

Burmah Oil Cam
pany, Ltd. 

1930. 

776. Ibadul Huk •• Sooma.n 
777. Abdul Nabi .. &rang 
778. GunooMoab •• _ 

-.. }erew of P. S. 
• • U Taping". 

R_ 0cI0Iw ~N~ 8111, 1930. 

779. Mr. A. B. Mehta •• l'mIid_ 
760. Mr.s. T.Sodasivan 

· 781. Mr. V. A. L. Simb_ Ayyar .• 
782. Mr. K. M. Desa.i.. • •• Secretory 

763. Mr. C. F. Gtant, Lc.8. •• Cbairman 

. .. }BurDla Indian 
•• Chamber of 
•• Commeroo. 

Rangoon Develop
mentTrust. 

7M. Mr. S. A. B. Tyabji } 
765. Mr. Abdul Bari Chaudhazi :: Re_tativeo of 
786. Mr. E. P. PilIay .. Indian Lab.urin 
787. Dr. P. A. Nair .. Burma. 

· ~:: ~:;:':'tJ>&n :: ==-;= :: ~':7;'!'~ 
• '7SS. DhaDiAloo •• Godown worker } 

791. Sumozm& _, Godown:M;oilltry •• Steel Broo. &: Co. 
792. -MauDg Po Htwe •• GunDer •• 

· 793. Mr. Howison OJ General Maoager .. }Dunneoda.. Sow 
794. Mr. Goodair .. Superintending EDgineer.. MiIlB of M ....... 
765. Mr. A. A. Con .... y •• Aotiog Maoager • • Steel Broe. &: Co. 
796. Mr. A. E. L. Bayiar . .. Maoager , ' '.. .. } , 
797. Mr. F. M. Hall .. .. Chief !"'sin~ . ., M ....... ~och 
'198. Mr. J. Ollplwlt .. Suponntending En_.. Broo.lWIeMiDI. 

799. Mr. M. A. Kriabnan •• Contraotore' Olezk •• 1 M ....... Bulloch 
800. AppalaBwami' .. •• Worker .. J B-. Rioo MiDI. 
80L Mr. A.J. Eaoaok ._ ~ Adamji Motch FaDtoIy. 

802. Mr. W. H. C. PridI!lmX, Chief Inspector of F'aotoria. 
A.M.LE.& 
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803. Mr. 0. lnDee 

8M. Captain R. B. Rushall 

805. U Set •• 

806. Dr. It. Dalal 
8fI1. Mr. Hum 
808. Mr. E. J. 1.. Andmw 

808. Hrs. G.MartmJ.,.... 
Slo. Hrs. Fmsor 

APPJlNDIX m. 

•• Deputy CilieI Eng;-. P. W. D. (Rc.dII 
and Baildingo Brauoh). 

". RepreoentiDg StomIdoring Firma in RaDgoon. 

.. Health 081 ... ,. •• lllllDioipal Carp .... 
•• CilieI EngDwr. • • • ration. 

•• AssiataDt PzoIector of .ImmigrantI and Emi
graDto{RetindI. 

.. }Natimal CoImoil 
•• of Women in 

Bmma. 
Sll. G. Gum Valu • • " Worker 

:: }At theS"'" Pagoda S12. Penti&hib " GaugMaistty 
813. NaniDi .. StovedoIeWor .... •• Whazf. 

814. Mr. J. R. D.' Glaaoo>t, A8ant 
.... } Burma RaiIwayL 

o.J.E. 
815. Dr. P. 0. Hayne 

816. Ma Ohn Sein 
817. SmduAjam 

818. Bhagelu 

819. Mr. J. 0. Hope •• 
820. Mr. T. B. Giboon 
821. Mr. H. MoIntooh 
8D. Mr. E. M. Shelveriou 

8H. Mr. J. 0. T!eIea ..... 

825. Mr. W. T. Hemy 
828. lfr.. ThomaaOMmeok 
827. UBaSi, Bar .... t-lA .. 
828. UTun W. 

•• CilieI:Medical Oflioer 

" Indian 1IIaIe Caudle B. O. C. 8yriam . 
" Woman Caudle Packer } 

Packer. Caudle Factory. 
•• Caudle box maker •• 

•• Acting General lIana ge-.. Burmah Oil Coy.'. 
" Acting Worb Manager •• } 

" CilieI Works ~ •• Refinery Worb 
... lAbour Welfue Supmin- at Syriam. 
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Labour offioera : 
f .. tories, 24'0. 
generally. 2llS. 342. 343. 
mines, 110, 120. 
oil6eldo, Ill. 

Labour Statistioa Bureau, Rangoon. 447, 
400.462. 

Labour St&tiatio.a Offioer. Rugoou. 427, 4U. 
Lao '..,tories, 76. 82. 95. 103. 214. 
Lohore, 8. 10. 270. 

Lakhilllpnr. 367. 
Land &.oquisition. 276--7, 283, 290-1. 
Language didiooltie&. 24. UO, 321. 341. 342, 

349-00. 
Lascars, ,reg Beamen.. 
Latri ... , 

factories, st&tutory provision in. 56, 
8li-6. 103. 410. 

mines, in, 109. llo. 
plantations .. in. 410. 
eeptio-&ank, G6, 272. 2B()~ 
type-pla.ns.. provi&ion of, 288.. 
unregulated faotori~ ab8ellOO of. in. 92'. 

95. 96. 97. 98. 99. 
use hy workers of. 56, 116" 268. 410. 
e. """ Sanitation. 

Lead and oilver minoa, 109-11. 201. 202. 424. 
428. 

Lead poisoning, 110-1_ 

League of N&tions, 470. 
Lea.ve.. on nWwa.y&. 143-6. 267. 33D. 
LegW&tive Assembly, 

diBowrsion of la.bour matters in,. 457~ 465. 
houl'S in mines, and. 12~ 126. 
m&ternity benefits, and. 457. 
minimum wages, a.nd, 212. 
representation of labour in~ 318. 463. 
temperature in factories, a.nd. 57. 
.Weekly Payments Bill in. 2:17. 
wori[lneD.~8 oompenaa.tion and,. 290, 313-5. 

LogisIative Counoils, 
ABeam, 378-
Bengal. 336. 419-
Bombay. 4.57. 
Centrall'rovinoos, 457. 
Coorg.467. 
esoiae revenue.., and, 2%3. 
~457. 
representation in, 318, 318, 463-

LegWature, Indian, 
ohildren in POrts. and. 188-9. 
Faotoriea Act, and. 61~ 73. 456. 
Industri&l Council, and. 472. 
labour legislation and, 4W, 457. 459. 

460-2.471. 
minimum wage&. and, 389. 
prooedure in, _-6. 
recruitment- of sea.men. a.nd. 175. 
representation in. 316. 463. 
sickness inBurance. a.nd~ 267. 
trade disputes legisla.tion in, 344-5., 456. 
workmen's oompensation. and 296. 313~ 

314-6.456. 
Leianre for work .... 40·1.43, 488. 
Lighting , 

f .. tori .. (regulated). 58, 253. 
fM'toriea (unrogula.W). 92. M. 95, 97~ 
bontling areas. 274. 275. 279~ 2Sll~ 409. 
minoa, 114. 

Lillo .. h, 8. 
Limestone qua.niea, 112. 

Limitation, I&w of. 234-6. 

Liquidation of debts, 228. 233·4. 
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Liqu.r, ""ll8UDIption of, ... Drink. 
LooaJ eelf-governm.e~ 254. 28'7. 46£-5. BfA! 

aka Munioipalities~ 

Look-outa, ... Strik .. and lookoOuta. 
Lodg;ng.hou_ 434-5. 

Loitering, 41. 478, 479.480·1. 
Lncl..-now, ~ 10,205, 226. 

II 
Mad ... (city) , 

Buckingham and Carnatio ltUIls, 251. 
200. 276. 335·6. 342-3. 

budget enquiries ~ 450~ 
docks, 183-6. 187-8. 
factories, 7, 10, 13.320. 489. 
health in, 263. 271. 
housing in. 270-1, 274-5. 
inorease of population in, 270. 
sex disparity~ 246. 
shipping. 174. 
town_planmng of? 288.9. 
bade uniODS in.. 318" 320. 
tramways, 189. 
wages iII, 198. 

Madraa Labour Uni.n, 31S. 
.Madras Pl&nters' Aot. 355, 457. 
Mad ....... 10.1, 247. &. al&o Tatnils. aM 

Tclugna. 

Madwa, 7, 198, 270. 274. 364. 
Madura lI1iIls, 276. 

MagiBtra"', 
factory inspection, and, 69, 88-9, 105. 
factory prosecutions, conduut of~ by. 7&4.. 
reornitment fer Asaam" supervi8i.on of, 

364, 366, 380. 414. 
report. of aooidenta to, 130-1. 
trade <iisJ;'u .... and. 348. 
workmen 8 eompensa.MoD. and, 308. 

Maharaahtra. 340. 
JlaWr;u: 

Burn1&, in. 18, 426-7. 429~ 430-1. 434. 
441,491. 

docks, in, 185. 202. 
plantatio .... in, 355, 401, 402. 
8" al&o Jobbers. 

Mal&bar, 351, 353, 354. 355, 409. 
Malaria, 247, 258·7, 405, 406-7, 408, 420.1, 

482. ' 

Malariologiato, 257, 407, 421. 

MaJeys, ll9tI. 353, 389, 390, 391. 414, 41i;, , 
416. 

M&!oooy, Mr. Too 57.59.485. 
Managing ogento, 215·6, 341. 
Mangoiore, 353. 

Mangan ... min.., 107. 124, 201, 202, 424. 
Markets, 251, 274. 278, 430. 
Mania@B.: 

effect on standard of· living. 205, 20"1. 
upeoditur& .... 227.303. ' 

Marwaris, 340. 
Match factori.., 9,91. 
Ma.tornity bonefita, 

legisla.tion, 7]~ 263-5, 412, 451. 
sohe~ 133. 260, 261, 401, 412. 421. 

Mntunga, 8. 

MoCarrisoo. Col. R., 251. 
Modl.at oertilioate, 62, 53-4, 141. 144, 268. 
Med.WaJ moilities in: 

faotori_ 211. 221. 258. 
industri&! ........ 257·9, 260, 261, 252-3, 

_.274, 296. 
min~ 108, 133. 
plantations, 401. 41()'1, 420, 422. 
railways, 140, 170·1. 

Modioa.l inspecto .. of , 
faotories. '10, 7:. 87, 253. 
min ... 132, 253. 
plantations, 417, 423. 

){ediool offioera : 
hoa.lth. of. 132. 171. 254. 293, 410. 411i, 

417. 41$, 423. 
plantations. 0", 406, 409-10. 411, 412, 

413. 414, 421. 
ra.ilwaya..on. 141, 171. 

Medical Registrars, 250. 
Modioal Wanta 0_., Ceyl .... 420 • 
Merchant Shipping Act, Indian, IS1·2. 312. 
Morcury polaoning. 307. 
Morgui, 350. • 

Metal worD. 8~9, 23, 39, 199~ 237. 
MetaJliferoua mines : 

accidents iD, ll~ 130. 
earnings in, )07, 109,. 200-2. 
hoa.lth in, lOS-D. 110·1. 112. 132. 
housing of workers, Ill, 112~ 28]. 
bourB of work. 107, 108,. HI. 123-6. 
recruitment of labour. 107, 109. 
weekly rest da.y. Ill. 
welfare of worke1'8, 110. 
women in, 108, 112, 127: 
working conditions in. 107-10. 112. 
See alsQ Mines. 

Miea: 
factoriel. 94, 214. 
minel, 107, 124, 201. 202~ 

)fica Asaocia.tion~ Kod~ 94. 
Midwives, in : 

industrial areas. 133, 261, 262, 263, 
26li. 

pl&ntatio .... 411.2. 414. 421. 
Migration: 

factory workers a.nd, 10·20, 349~50. 
hoa.lth. and 17. 211. 244·6. 
indebtedness, and, 227. 
inv08tigation of. 448. 449. 
pl&ntatiODS. to, 349.6(}, 331-2, 372-6, 

3gu~ 386, 406~ 425, 4lll·2, 484. 
poverty and, 14·6~ 24'7. 436-, 439·40. 
sickness insura.noe-, and2 266. 
tmde unions, IIond. 321. 
unemployment, and, 33. 34, :249 . . 
workmen's compensation, an<t 290, 311. 
8u tJl30 Emigration. 
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1Iillhanda' AssociatioD, Bombay, 317. 
JrIillownera~ Assooiationa! 

Ahmedabad. 41. 336. 
Bombay, 41, 216, 219, 316., 344, 480, 485. 

Milk, 66, 206. 244, 245, 202, 400. 
Minu : 

Chief In._tor of. 126, 127, 130, 131, 
132, 136, 200, 202. 

location, 107, 108, 109, 112·3. 
organisation of wor~ 320. 
Btatietioa, 100, 130, 200, .201, 444. 
workmen's oompeDB&tion, 297. 299. 
8u .u" Coal miDeo, 

Metalliferous mines, 
Mines Act. 

HineoAat, 
administration of, 132, 460. 
children, provisions relating to, 129. 
exemptions under. Ill, 112., 299. 
homo, proviai .... relating to. 124-6. 
ReguIationa nuder, 1~ 127, 200-, """ 

469. 
aafety provisions of, 129-31. 
ahifts. provisions relating to, 61, 124 .. 

120, 126, 466. 
women~ 8zclu&iOD of, by, 124. 125~ 127-9. 

Minimum wages : 
. indust.y. in, 211-4. 
plantatiotUl. in, 2)2, 360. 388-98, 402-4, 

483-6, 489. 

Mining Boards, Bet Boarda. 
Mining Indust.y Aot (1926), 114. 

IdiWng Settlemente Aota, 133. 
Minlatera of Lahour. 466. 
MinIat.ry of Lahow (BritiBh), 214. 
Mirza.pur, 9'1. 
Hoghalpura, 8. 
Honey·lenders, 14, 177. !!24.l!6, 239. 
Houghyr, 112. 
Montagu.-Chelmaford Reforms, 318, 4li6, 469. 

MOl'tali~ rates, .aM- Des.th-raw and Infantap 

mortality among. 
Motor tranaport, II. 189·90. 301. 
mu1:addama, aM' lobban. 
Hultiph> illifta, as. 48·51. 198.9. 
Municipal Aot, Bongal, 2'13. 
Municipalities. : 

Bombay, 2D. 2li6. 
oontrol by Government, 286-8, 436. 
health and welfa.re, and, 254, 200 246 

262. ' I 

oo.pital.J and, 258. 
housing, and. 273, 274, 278, 286·8. 

,28g...90, 293, 434·6. 
Karaohi, 278" 
Madura, 274. 
Rangooll, 434-6, 438, 439. 
l"8preaentation of worker. on, '64.G. 
_poualbility of. 250, 269, 285·6, 287. 

438. 

HOIulmanat 7, 13, 67, 142. 113. 320, 337. 426. 
Myao .... 362, 353, 3M, 366. 
Hyt.inge, 283. 

If 

Nagpur, 
budget enquiries in,. 205. 
Empress Millo, 250-1, 262, 277·8, 292. 
factory population. 7, 10. 13. 
hOUBing., 277.8. 292., 
inOl.'e&8e of population, 270. 
&eX diBparity, 243. _ilH.t. 25·6. 

Namta. 109-10, 251, 268J 281. 
Narainga.nj, 78. 
Nellcne. 107, 
Nepal. 3611-7, 
New Delhi, 191, 
Night-work for wome~ 46, 4'1·8.. 
Nilgiri .. 361. 353, 354, 461, 410. 411. 419. 
Noakhali, 182. 
North.West Frontier Province, 67" 'i2, 91~ 

173. 
Notices of: 

aeeidenta. 130-1, 311·2. 
t&rmination of employment. 240-1. 

Notification : 
diaeaaes, of, 253. 
factories. of. 91, 93. 100. 103. 
Workmen's Compensation Act, undl!l', 

291, 302, 307, 469. 
Nowgoog. 367. 
Nutrition, lJ5O.l, _·6. 
NyotBgmu •• 115. 

o 
Ollenai ... trades, 100. 103. 

Oil. miueral~ Ill. 424. 
OilfieldB,lIl·2. 299, 353, 426.428, 460. 
OiIlielda. Act, 112. 
0iI.mills, 39, 75. 

Old age. provision fOl'~ 19" 269. 
Open wOl'kinp. COM, 114, 128·9. 
Ordnance factories, 9, 30. 
OJphaDa,414. 
u Outaiders," 311. S24.6~ S29,. 396, 484, 4-90. 
Overcrowding in , 

f&etDl'iee, 94. 
industrial areas. 245, 270·1. 272, 278, 

280, 
Rangoon, 434.5, 437. 

Overtime : 
dooko,188. 
factories, 38, 39. 55, 102. 
pIeatati_, 383, 393. 
railwa,.. 156, 167. 
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P. and O. s-., Nnig&tion Company, 173. 
pa~,260. 

Paper milia, 9. 

Pare!. 8. 
Pa~ 'I. 340. 
PathaDs, 226. 
Payment of wage. : 

delays in, 236·8. 241. 
direct, need oi, 429. 
motbods in industry, 100-1, 183. 188, 

l!O2. 
period of, 23tJ.7, 238-41. 
plantations, system in. 383-4, 398-9. 

401·2. 
"",t..day. on, 121. 

PeDak Valley ooalfield. 113.. 

Pepper. 360. 
Perambur. 8. 
PelWlliaJ faotorie8 : 

children in. 16. 27.8, 51-3~ 102. 
distribution of. 6-10. 
health in. 27. 66-9, 63, 66. 
hours of work. 18. 37-56, 478-81, 486-6, 

488·9. 
inspection of. 46-7, 50, 58, 59·6l, 62, 

84. 61-74, 460. 
migration to. 10-20. 211, 244, 247. 249. 

426. 
physique of worker&.. 2«-5, 246-7. 
recruitment 01 labour, 9-14. 21-5. 
safety in, 09-63. 
atatistiea, 37, '10, 443-4-. 
auperviBiOD in,. U-6. 
_ and .......mg. of _rken, 197.9, 

2lll·1, 221. 236-9. 241. 
wtlUar& in. 22, 63-7, 11, Us. 260-1. 
women in. 25-6" 37 f 38, 46, 61. 
S" al.o .. m..- or-iJic __ ...:h ... 

Cotton Mi& .. Jute Milia. &c.. 

Periods of wage·payment, 236·7. 238-41. 
Petroleum : 

oiUields, 111-2. 299,426,428.450. 
refineries. 9, 424. 

Physique of : 
childnm. 62. 
dock workert. 248. 
~aotory. work61'8. 41. 01, 80. 246-7, 248. 
iadnatrial w9rkbra generally. 18 .. 208, 

244-6, 248. 277 .. 
mineral U5, 1M, 2401-8. 
railway employees. 248. 
pla.ntation workerBs 405~6. 

Plague. 21, 249. 

Plantations : 
[See generally Chapten XIX, XX, XXI, 

XXII.] 
acceu to linea, 378.477. 
child _If ..... 413-6. 
children, 8&J'llinga of. 380, 381~ S92~ 

398·9, 400. _ 
childnm, minimum "8" for, 392, 416. 
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PlantatiODB-<lO!lld. 
ohildren, reoruitment of, 350. 3~ 371, 

386. 
oinchon&" 350. 00-. 349. 351. 362·3. 364. 365. 400·1. 
conoeasioM,384·o, 39'1, 399, 4011 404, 

483. 
education, 413, 4l5-6. 
health and welfare~ 376, 401, 405·23~ 

482,484. 
hours of work, 383. 39.1~ 398-9, 400. 
housing, 384, 401. 408-9, 420. 422. 
indigo. 349. 
location, 349.54, 366-8. 
organisation of employers, 371. 377. 

386.6. 388·9. 398·9. 399·400. 403. 
organieatiOll of workers. 32(\ 377, 386. 

388. 398, 399. 
produ-otion. 360-3. 
recruitment of labour. 21, 363·82, 390, 

400·4. 481·3. 484, 489. 
repatriation from, 365, 371-3, 819--81, 

389. 
ruhber. 301. 351. 353, 354, 383, 424. 
at&tiatics, 395, 405, 423, 444. 
_ 349-62. 353-423. 481·6. 489·1J(). 
women, earnings of, 387. 398-9. 400-1: 
women, :recruitment of. 350. 368, 371. 

386. 
women, welfare of. 411-4. 
workmen'a compenaation. 301. 

Pooling of fa.otories, 81-2, 86, 88. 
Pneumonia. 408. 
PooD&, ll. 
Popul..tion. 16. 21. 249. 270. 361. 476-7. 
Port Truots : 

Bombay, 184, 203, 273, 491. 
Calontta, 184·5. 491. 
Karachi, 184. 187. 202·3, 278. 
Madras. 184, 186. 
Ransoon. 184. 186. 433·4, 439. 
safety of workers.. a.ncL 187. 

Po .... 178·4. 183·9. 425, 432·3. 490. 
Port. Aot. Indian, 188-9. 
Poverty: 

0& .... of, 208. 210. 
effects of, 14-6, 203,. 244, 271. 321, 406. 
effioienoy and. 208. 
evidence of, 207. 
migra.tion and, 14.6~ 241, 400. 441. 

Pnventiv6 medioine, 243. 262. 
Prices movementa in. 149, 172, 196. 
Printing, 9. 620. 
lIcofit-abarins. 210. 
Promotion of workere. 29--31, 141~ 147. 
Propag&Oda : 

health. 86. 261. 264. 
recruiting (plantations)!, 366·6, 378·9, 

403, 481, 484. 
Prosecutions und6l' : 

Faotories Aot. 68·9. 73-4. 83. lOll, 105. 
law relating to finea. 221. 
1'rade Diaputel Aot, 341. 

Proteetioo, tiacaJ., 45, 4'17. 
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~ of Immlgranta, ... ImmigmntJI. 
Pro_on of. . 

Provident Funds : 
attachment of, 232. 
deduction of subscription! to,. 221. 
old age, fOT. 269. 
railways, OD, 146, 147, 100, 151-2, 162" 

172. 
Publio Health Acts. 265, 269, 288. 
Public Health CommiMioner. 252. 
Public utility service8~ strikes on~ !laS. 346. 
Publio works, labour on~ 23t 100-3. 337. 
Ponjabi8t 78, ]'7~ 190,428. 

Q 

Quameo: 
ooaI. 114, 12lMI. 
other than .... 1. 10'1. 108. 112, 202. 
tteated as mines, 107. 
workmeu'. compensation in. 299. 

Quinine, 3M. 

a 
Race, diU...., ... of. 110. 321. 840.1, 441. 
Rail .... y Administrations : 

Assam-lIeng&l, 248. 
1Iengal .... d North-Wesrem. 283. 
1Iengal-Nagpur_ 267. 383. 286_ 
Bombay. Borod .. ..nd Central India, 

228, 248, 278, 283-4. 338. 
B ......... 283. 
East Indi...,. 116. liB, 134, 19B. 
E .... m 1Iengal, 248. 
South Indian, 171. 196, .225, 283-4. 285. 

Railway Board , 
_....!s. Md. 162. 163. 164. 
ednO&ti .... &ed. 140. 
health and welfare, and, 170. 
houl'll of work. and~ 156-60. 
housing. &Del, 283-4. 
i1ldebtedn.... and. 22&_ 
mine&" end, 120. 
powero of. 137-8. 
ra.cial disorimination. &Dds 142-3. 
l'8la.tiODII with employees, and, 1M, 166, 

167,168. 
wages. ande ~146, 147-60. 

Rallw&.y Conferenoe .AJaocjation, Indian, 138, 
167.167.188. 

RaHway worbhopa : 
holid&yo, 143-4; 
houn of work, 30, 168. 
h01lJtiog of workers,. 278, 283·4. 
loca.tion, 8. 
numbera employed, 8.. 33-4. 
physique of workers, 248. 
recruitment of worun. 1~ 12, 144).1, 

1.7. 
unemployment. 33--5. 
wagel in.. 14'1, HU. 
_ oommi_ in. 164. 

Roil .... yo: 
administration, laG-8. 
deductions from wages, 153, 21'1, 22:]. 
factorie8e within.. 62. 
,gratuities to emplo~ 14D. 147, 149, 

153, 1'12. 
health and welfare oCtl4 1'10-1, 248, 200. 
houre of work, 156·60. 
h0U8ing of employ~ 146, 170. 283-4~ 
indebtedness of employ .... 228. 231-2_ 
industrial mi&tions. 164-70.337 .. 
leave and holida.ye. 143-0 . . 
provident fun~ 145, 146, 149~ 150. Ifjl-2~ 

172. 
racial discrimination, 14] -3. 
recruitment. 138-43, ISs.. 426. 428. 
oervico conditiono, HIO-3. 
_ ... 171-2. . 
trade unions, 166-7, 317, 820. 
wages on, 146·52. 163-5. 
.... k1y rest, 143, 166-9. 
workmen~s compensation on, 297. 
Bu fIlIo Railway workshops. 

Ra.ilways Ad, Indian, 62, 170. 
Rajputana, JO, 190,247, 4'18. 
Rangoon: 

Development Trust, 289, 436-9. 
docks. 183-5. 188, 187-8, 202,425, 422-3. 
factories.,. 10. 426-7, 429, 4.3~1. 
health, 271, 433-6. 
housing. 270, 289, 434-8. 
immigranta iu, 425-33.. 439·42. 
Labour StatisticB Bureau. 44'1. 450,. 452. 
lduni<:i.paIity. 434-7. _·9. 
BOX disparity. 246. 
ohipping, 174. 
tramwa.ys. 189. 

Raniganj: 
contractors.. employmentof.1l9. 
housing. 279. 
mining activity, 113-4. 
recruitment of I&boU1"~ 116, 27tt 
aicknea alJowJmt"N in. 268a 
wages in, 201, 237. 

Rotnagiri. 11_ 
Recognition of trade anions.. 166. 317. 323-6~ 
Recreation. Ill, 223, 2&9-1. 2'711, 328. 413. 
Recruitment of 1abour for: 

docks, 184-l1. 
factoriea,. perennial. 10-4. :n-5. 
f&etoriea. 8e88OnaL 77~ 78. 426-7, 428·9, 
_I. . 

mineo, 197, 110, 116-20. 
plantatio.... 363-82, 390. 400-4, 481·3, 

484,489. 
public workBf 100-], J93. 
railways. 138.43. lS3. 42fi. 428. 
seamen. 173· 7 ~ 181.s., 400. 4BI. 
tramways. 189. 

Red 0r0M Society. 282. 

Registrars : 
modioal. 260. 
of Trade Union~ 452, 464. 

&gistratioD of trade uniona. 318, 319. 323, 
326-e, 331. 



Bemittan .... to viIl_ 14. 479. 
Repatriation : 

Borm, fro~ 431. 
coal miDes. from. 381.2. . 
pJa.nt&tion labour, of. SM. S71, 379-81. 

389. 
_ Fund Associ&tiOD, Indian, 251. 

253. 
Beoeat<h: 

industrial. 253;.4" 469-70. 
industrial health, 251. 253. 

Reot.day ..... Weekly ..... da,. 
Rest-periods, ate Intervals. 

~ Returns. atatutory. 200, 314. 443, 444, 445~ 
Rice-mills: . 

employment in, "16. 77.8, 424, 429. 
enquiry inoo conditions in, 92. 
health in. 84, 85. 
hours of work, 39. 
inspection of, 88. 
recruitment of la.bour. 426-1, 429, 

43{1.l. 
statilltice, '15. "17.&. 

Riobha.w pullers. (25, 430, 435.. 
River Steam N&vig&tion Company. 182, 

183. 
. Roads: 

houBing area&, in, 272, 275. 282~ 289, 
436. 

labour on, -190-1, SOl. 428. 
tnnsport by, 189·90. 

Round-Table Conference, Indian. 424, 440-1, 
459. 

Roy&l Commissions, ~ Commissioll8. 

Royal Indian Marine, 302, 491. 
Rubber: 

factoriee. 76? 82. 
pla.ntatioll8. 301, 351. 3S3. 3M. 383.424. 

s 
Saf.ty : 

docks. 187, 188. 
factories. 69-63. StVl. 93. 
faotory buildings. 62, 86.'1. 
miOM. 119, 123. 129·32. 
oillielda, 111.2. 
railways, 61. . 

Safety Finlt mo\Wmeut. 61. 
Salem, 3M. 
BaIt miD~ lOS-9, 124. 127 .. 134..5. 201-2. 

.tampau, 425. 428. 
Sanitat.ion : 

defects in houl!ling area&. 24~ '265-.6, 
271.275,2'17. 278, 280~ 43U-tl 

defoota in unregulated factories. 92. 94. 
96. 00, 97. 98, 99. loa. UK. 

faotoriea, at&tutory requirement.. iup 66. 
70,85,410. 

housing 8Chem~ provision in. 2'12. 273, 
27', 276. 276, 278, 281, 282, 284. 

inaPOOti.on of, 70, 104-6, lU, 409~lo. 

migration and, 17. 
mines, IOS·9. 1I2, lin, liS. 133, 134. 
plantatio .... in, 410. 418.9. 422. t "'. 
public yorke, in. 191.2.~ ~h.&l 
railways. on, 170.1.~" !UP 
Bu al.w Latrines. 

Sant&la, 247, 248, 279. 
Santa.! P_ 357. 359. 
Sardars : 

docke, ~ &u MGi8lriu. 
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wagee, 200. 237. 
women in. 77, 78, 83-4# 

Selection Bouds, on railway., lim. 140. 141. 
Septic tank latrines, 56, 212, 280. 
_"Ag<. 173, 175, 176, 178, 182·3, 491. 
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unreguloted, U8, 103. '14-

T .. iII Bo&rd. lI3, 216-
Tariflo, 411, 477. 
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Triohinopoly. 8, 283, 364. 
Tropical Medioine, Sohool of, 407, 482. 
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• workmen. '. oompeuation, a.nd. S08...J., 
302. 304-6. 

War, the. 21. 316, 333, 3M. 
Waroh .. l36_ 
WMhingpl .... : 
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indUlttri&! areas. provision by emp10yez 
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waiting period. 306. 
working of Aot. 296-7. 
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