
REPORT 
of the 

Special Advisory Committee 
on the 

Industrial-- Housing Scheme 

[Price-Re. 1 As. 12 or 38.] 

1 
Il"; r .2. '!>I.N ~l 

BO'MBAY 
;pBlNTED AT THE GOVERNMENT CENTRAL PRESS 

.-. J 1927 

F7 -J 
; Lt' (; , 
'"-" ...... - ..... i·nable from the Superintendent .of Governme?t Printing and Stationery, 

y; from the HIgh CommIssIoner for IndIa, 42 Grosvenor Gllordens, 8,J W. 1, London; or through any recognized Bookseller ~11.231_N24t 
F5 

()69416 ~. 



NOTE.-Final Report of the Special Advisory Committee on the Industrial Housing
Scheme on the reference made to it by Government in letter No. S.D.-1313. 
dated 25th August 1924, from the Acting Secretary to Government, Develop. 
ment Department (Appendix B) .• 

Under the terms of referenoe the Committee are to enquire into the activities 
of the Development Department and to report to Government as to how far, and 
in what directions, such activities should be continued or eliminated. The report 
now submitted deals with the Industrial Housing Scheme. 

The Committee for the purpose of this inquiry, hereafter referred to a-s the 
Special Committee, consists of the Advisory Committees for Bombay City and the 
Bombay Suburban Division (App~ndix C) with the Addition of Mr. A. N. Surve, 
who was appointed an additional member under Government Resolution 
No. S. D.-9, dated the 5th January 1925, for the special purposes of this 
investigation. 

THE INDUSTRIAL HOUSING SCHEME 

- The programme for the construction of 50,000 single-roomed tenements for 
the working classes was based on a report of the Municipal Conun.1ssioner to the 
Corporation in 1919. It was estimated that in July of that year there was an 
actual shortage of some 49,000 one-roomed tenements in the City. The figure 
was arrived at by takin.g the then popUlation at 11,76,000 deducting 60,000 for 
persons returned as homeless under the heads, docks, harbours and railways, and 
assuming that 80 per cent. of the balance lived in one-roomed tenements; The 
actual number of one-roomed tenements was calculated to be 1,74,200. 

2. The census figures of 1921 now -available enable these calculations to be 
checked. Taking the figures in table VI-A in Volume IX, Part 11, the following 
comparison may be made ;-

--~--
.. -. .---~---~----- -- -- ----- ----

Total number 
Percentag4?' 

Average borne by number 
Total pop.- Total Dumber of oocupanta them to _ 

of ooou-Y .. r of one.roomed of one-roomed total lation 
tenements ttmBIllCUts popul&- pant. per 

tion room 

. 
I 2 3 4 6 6 

- ;.- . --

1921 ....... 1 .. .. 11.75.914 1.76,001 I 7.05.732 66 4'03 I 

1919. estimated 11.76.000 1,74.200 
I 

8.92.800 80 .. .. .. 
The number of persons, 8,92,800 entered ID column 4 for 1919, IS 80 per cent. 

of the total population (column 2), after deducting 60,000 as "homeless. "Taking 
the standard of occupation per room as four persons, the number of one-roomed 
tenements required for 8,92,800 persons is 2,23,200 or 49,000 more than the number 
shown in column 3. 

3. The census figure for 1921 for total population (11,75,914) is practically 
identical with the estimate made of populatin in 1919; also the number of 
one-roomed tenements estimated in 1919 is close to the actual ascertained number 
in 1921. 

4. It will be seen that the only discrepancy between the estimates of 1919 
and the census figures of 1921 related to the tot'!l number of occupants of one
roomed tenements. It has to be borne in mind, however, that the figures in columns 
4 and 5 for 1921 are not normal. There was in that year serious overcrowding as 
was proved by the fact that wherever Directorate chawls were opened for the 
first time, there was, even in 1923, a rush to secure accommodation. In 1921 large 
numbers of the class which normally reside in one-roomed tenements were living 
in two and three-roomed teDements, that is to say, two or more families were living 
in a two-roomed tenement and three or more families in a three-roomed tenement. 
All that the census of 1921 showed was that the percentage of the population 
requiring one-roomed tenemeDt was something more than 66 per cent. Whether 
it was as much as 80 per cent. is open to discussion. It was Satisfactory, however, 
that even during the overcrowding of 1921 the census showed that the average 
number of occupants per room was not higher than 4' 03. 
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5. The census figures suggested caution, however, and as, after a certain 
point, the rush of tenants ceased, Government decided in 1924 that it was necessary 
to gain further experience when the 211 chawls (16,864 rooms) then under construc
tion were completed, before fresh schemes wele embarked on. 

The chawls now finished and ready for occupation are as follows :-
Locality Chawls 

N aigaum 42 
DeLisle Road 32 
VVorli 121 
Se~ 12 

207 

6. More than one member of our Committee, in dissenting minutes to our 
interim report, had advocated a reduction in the rent of the tenements, and Govern
mE"nt introduced the following revised scale with effect from the 1st May 1925 at· 
DeLisle Road, Naigaum and Wodi, and with effect from the 1st October 1925 
at Sewri:- , _-0 ----_ .. - -- ,- --, - -~-- - ----- ~-, 

I , 
D.Lisl. Road Naigaum Worli 8ewri -

; 

Rs. a.. Ra. a. Ra. a. R& ... 

-Ground floor rooms .. .. 9 8 8 8 6 8 8 8 

First S.oor rooms .. .. 10 0 9 0 7 0 I 8 8 

'Second and third floor rooms . . 10 8 D 8 7 8 . I 8 8 
I ! 

An extra rental of Re. 1 per room is charged for certain corner rooms. 
7. Two subsequent reductions of rent have since been made, the most recent 

scale, which came into effect on 1st October 1926, being as follows:-
Ground, first a.nd 

second HOOfS Third fio-or 

Rs. a. Rs. a. 
DeLisle Road . , 9 8 9 0 
Naigaum 8 8 8 0 
Sewri . 7 0 6 8 
Wodi 6

0 

0 5 8 

At these rents the annual revenue is calculated as follows, allowing 10 per cent. 
for vacancies and bad debts :-

I ncome from rents 
Cott.on cess 

Total 

Rs. 
12,49,388 
16,33,700 

28,83,088 

No allowance is made in these figures for extra revenue from shop rents and 
other rents above concession rents. 

8. The expenditure is estimated as follows :
Expenditure 

Interest 
Sinking Fund 
Management and establishment 
AccOlmts establishment 
Repairs, etc. 
Engineer's establishment 
Stor~.s, sanita.ry, etc. 
Rent at Sewri 
Secretariat and Audit 
Commission to rent collectors 
Municipal taxes 

-resulting in an annual deficit of Ra. 64,458. 
Total 

Rs. 
21,25,062 
1,43,792 
1,62,000 

12,000 
2,07,000 

40,400 
20,000 
14,000 
12,000 
12,500 

1,98,792 

29,47,546 
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9. A statement showing the progress of the letting of the tenements, current 
demand, recoveries and arrears is attached to this report as Appendix A. H will 

, be seen that the result of the reduction in the rents in 1925 was disappointing, 
for although a few hundred more tenants were obtained, the assessed rent roll 
increased only slightly. In April 1925 the rent roll for 3,192 tenants was Rs. 37,510, 
whilst in August the rent roU for 3.794 room.~ was Rs. 39,746. The position 
subsequently became worse as a result of the mill-strike and in December 1925 the 
number of rooms let had fallen to 2,707 with a rent roll of Ra. 28,642. During 
1926 the position has steadily improved and the total number oftenants in Septem
ber 1926 was 5,060 with a rent roll of Rs. 43,457 and the number of rooms let seems 
likely to increase by the end of thJl year. Assuming 6,000 rooms let, there will be 
a loss of about Rs. 9,45,650 per annum if rents remain on the scale brought into 
force on 1st October 1926. In other words the share 01 the cost of the scheme 

. borne by taxation will meantime be Rs. 16 1 lakhs from the cotton cess and about 
Rs. 9,45,650 from other sources. 

10. It remains to consider what prospects "there are of the chawls being filled 
up. The greatest number of vacancies is at W orli, which is by far the largest schema 
coinprising 121 chawls, and was for a time noticeably deficient in the matter of 
communications, lighting, and police protection. Communications still reqUire 
improvement .. 

11. We have considered a proposal that, as an experiment, one chawl in 
each scheme should be convertad into two and three-roomed tenements, with 
separate water taps for each tenement, and connecting doors between the rooms. 
The cost is estimated at about Rs. 3,700 per chawl and at the rents proposed, viz., 
Rs. 12 per room at DeLisle Road, Rs. 11 per room at Naigaum and Rs. 9 per room 
at Wodi, the ·cost of conversion will be recovered in two years. The idea is to 
attract, if possible, the better paid members of the working classes who reqw..re 
more accommodation than a single room. We have approved of the proposed 
limited experiment, but consider that the converted tenements should be let only 
to paid workers or employees. Since the experiment was approved, rents have 
been reduced from 1st October 1926 as under:-

Ra. 9-4-0 for top fioor room at DeLisle Road. 

" 8-4-0. {or top fioor room at Naigaum. 

" 9-12-0 for other Hoors a.t DeLisle Roa.d. 
" 9·4-0 for other floors at Naigaum. 

The rents for two and three-roomed tenements will be these units multiplied by 
the number of rooms in the tenement. 

12. Within the last year lighting arrangements have considerably improved 
the chawl areas, but police protection is still inadequate, especially at Worli. The 
Committee recommend to Government that they should proceed without delay 
with the police accommodation scheme at Worli, for which they had obtained a 
plot from the City Improvement Trust, which was subsequently surrendered. 
Communications with Worli require to be improved by an extension of the Tramway 
system from Jacob's Circle via Baines Road and the new overbridge at Mahaluxmi. 
The Committee trust that no consideration will be allowed to delay the provision 
of this necessary facility. The recent opening of more schools by the Municipality 
at Worli, DeLisle Road and Naigaum will tend to make these areas more popular. 
S,hops in all areas and a market at Worli have also improved the local conveniences. 

13. Whilst we approve of the policy of progressive reduction of rent adopted 
by Government we urge strongly that measures should.. be devised in order that 
rents may be further brought down below the rates given in paragraph 7 above. 
According to the rent returns included in the working class budgets published by 
the Labour Office in 1923, at least 80 per cent. of working class families paid in 
1920-21 and 1921-22 a rent not exceeding Rs. 5-8-0 per mensem. Although rents 
have risen since 1920-21-22, these figures have a. bearing on the rental question. 
The crux of the problem.is at Worli, where there are at present only 1,281 tenants 
for 9,680 rooms. If the number of rooms in this area is fsr in excess of the present 
day requirements of the locality, then even a substantial reductK>D in rents may 
not greatly modify the position. We rflcommend that an effort should be made 
to lease blocks of chawls on maintenance leases to large employers of labour like 
the railways. This course would eliminate overhead charges and losses from 

• 



vacancies and bad debts, and thus enable Government to lease whole chawls at 
Worli at a rent below Rs. 4 per r00nt per mensem and' possibly as low as Ra. 3-8-0. 
It is understood that Government have recently approved of an oHer of whole 
chawls at Worli and Naigaum to employers of labour at lump sum rents which 
work out to a flat rate of Ra. 4-14-9 per room. per month, at Worli and Ra. 7 at 
Naigaum. Such terms might prove attractive. In any event, we are of opinion 
that measures should be taken to make possible a further reduction of rents for 
ordinary tenants. The dominant items in the financial statement in paragraphs 
7 and 8 are the interest charges, and the receipts from the town duty on raw cotton. 
The interest charges are taken at 6'21 per cent. which is the a.verage rate now paid 
on all the Development Department loans. This is a very high rate at the present 
time and conversion to a lower rate would make practicable a further reduction 
of rents. For example, a reduction of 1 per cent. in the rate of interest would 
eHect a reduction of Ra. 1-12-0 per room per mensem in all areas or, if the Worli 
area alone were dealt with, a reduction of nearly Ra. 3 per room per mensem for 
all the 9,680 rooms in that area. 

14. As regards the town duty on raw cotton, we are opposed to its increase 
as a measure for the further reduction of rents. We are indeed apprehensive of 
the eHect which the cotton cess is having on the trade of Bombay, including the 
mill industry. As the cess has nOw been in force for five years and it seems possible 
to estimate its eHects, the Committee suggest for the consideration of Government 
that an investigation of these eHects should be made by a competent and representa-
tive committee. . 

15. The earlier chawls erected evoked some criticism on account of the fixed 
sunshades which rendered the rooms rather dark, and all the later chawls were. 
in consequence, provided with windows of normal shuttered type. The blocks 
first built have also been altered to the same design. All rooms are provided with 
nahanis. We have inspected the chawls alid are of opinion that as now modified 
they aHord exceedingly good acco=odation for the class for which they are 
intended. We are also of opinion that, except for the initial dampness co=on 
to all new buildings, there is no foundation for the allegations that the buildings 
are unhealthy by reason of their design or the materials used in construction. On 
the contrary, the areas are unusually healthy and we think that, on the whole, no 
better locations could have been selected. At the same time the proximity of the 
so-called storm-water drain, which is really an open sewer, to the east of the Worli 
chawls constitutes a serious nuisance, and the Committee would urge that very
early steps should be taken to improve matters. The map which accompanies 
this report shows the position of the chawl sites in relation to the milIs and it will 
be seen that the great majority of the latter are within a mile of one or other of 
the chawl sites. 

16. The cause of the present lack of tenants appears to be a decrease in the 
population of Bombay City. Even before the exodus due to the mill-strike in 
September 1925, the mortality statistics for the preceding eight months indicate 
a faH, which may be as much as 1,50,000 in the numbers of population since 1921. 
If the census figures of 1921 are followed, at least two-thirds of those who have 
left the city must have lived normally in .one-roomed tenements. Their return 
would call into demand 25,000 rooms, whereas the vscancies in the Development 
chawls at the present date are under 11,484. We advocate letting out of a certain 
number of chawls on the contract system. Contractors are familiar with the needs 
of the tenants and have means of attracting them, which are not open to a Govern
ment Department, by catering for their tastes by the provision of such amenities 
as " Hari Kirtans, " Akhadas, " etc. We think it would be advisable to experiment 
with a few chawls on the contract system, side by side with the departmental 
system, with a view to test the practical eHects of the two methods. 

17. We desire to call attention to the diHerence between the final cost 
according to the revised project estimate of Rs. 2,084 per room and the original 
estimate of Rs. 1,100 per room given in 1920, when the Bill for the levy of the town 
duty on raw cotton was introduced in the Legislative Council. We do not comp
rehend why, when Government found that the original estimates were certain to 
be largely exceeded, the facts were not fully described and the financial eHects on 
the housing scheme explained to the public, as should be the normal procedure 
in launching a scheme of this magnitude. The original estimate of the loss to be 
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covered on 50,000 tenements was Rs. 1311akhs, whereas on the figures given in 
paragraph 7 above, the sum of Rs. 161lakhs is required to cover the loss on 16,544 
tenements and even this figure will be exceeded till the losses due to vacancies 
and bad debts are reduced to 10 per cent. of the gross rentaI. 

18. We invite attention to appendix A showing the progressive increase in 
arrears, which now amount to Rs. 1,15,808 exclusive of the amount of Rs. 1,56,745 
written off or believed to be irrecoverable. We are aware that the operation of 
the Rent Act and the mill strikes of 1924 and 1925 were important factors in the 
acctunulation of these arrears, but we desire to emphasise the fact that unless the 
rate of increase of arrears is checked, the allowance of 10 per cent. for vacancies 
and bad debts in the financial stat8ment in paragraph 7 must be raised. 

19. We recognise that housing conditions in Bombay are to some extent 
artificial at present, and that a return to normal conditions to supply and demand 
may cause a change in the outlook. In view, however, of the annual loss being 
incurred on the chawls already built, we agree with Government that the construc
tion of further chawls should not be undertaken. 

(Signed) H. A. L. HEPPER. 
( 

" 
) W. H. NEILSON. 

( " ) G. C. RICHARDSON. 
( 

" 
) R. H. A. DELVES. 

( " ) FAZAL I. RAHIMTOOLA. 
( 

" ) C. J. RANSOTI. 
( 

" ) JANMAYJAY CHUBILDAS. 
( .. ) V. A. DABHOLKAR. 
( " ) D. D. RODRIGUES. 
( .. ) S. K. BOLE (subject to a minute 

of dissent). 
( 

" ) L. U. MONGINI. 
( .. ) Ig. D'MONTE. 
( 

" ) A. N. SURVE (subject 
minute of dissent). 

to a 

\ " ) JERANGIR B. PETIT (subject 
to a minute of dissent). 

( " ) J. BAPTISTA (subject 

(Signed) H. ST. C. SMITH, 
Secretary to,the Directorate of Development. 

11th December 1926. 

JIG .. 21-1 

minute of dissent). 
to a 
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APPENDIX A 

Statement showing number of tenants, current demand, tofal recoveries alld arrears oJ rent 
since the opening oJthe Directorate eMu'ls ill December 1922 

"~.----~ 

anua.ry J 
F 
M 

e.bruary 
a.rch 

April 
May 
June 
July 
August 

.. 

.. 
,. .. 

eptemher S 

N 
October .. 

ovember 
December 

Janua.ry .. 
February 
March ., 
April .. 
May .. 
June .. 
,July .. 
August .. 
September 
Oct.ober .. 
November 
December 

January .. 
FebTU&l'Y 
March .. 
April .. 
May .. 
June .. 
,July .. 
August .. 
SE"ptember 
October 
November 
December 

January .. 
Feb1'11Rry 
Ma.rch .. 
April .. 
May .. 
June .. 
July .. 
August .. 
September 

Number 
Month of 

tenants 

1 2 

. -- -.----

1923 

, , .. 282 .. .. 587 
.. .. 1,040 
.. .. 1,294 . 
.. .. 1,447 
.. .. 1.755 
.. .. 1,965 
.. .. 2.195 
.. .. 2.303 .. .. 2,345 
.. .. 2,372 .. .. 2,396 

1924 

.. .. 2,S63 

.. .. 2,009 

.. .. 2;707 

.. .. 2.896 .. .. 3.298 .. .. 3,617 .. .. 3,770 .. .. 3,945 .. .. 3,091 .. .. 4,101 .. .. 3,922 .. .. 3,636 

1925 

.. .. 3,478 

.. .. 3,1'6 .. .. 3,198 .. .. 3.192 

.. .. 3,249 

.. .. 3,615 .. .. 3,741 

.. .. 3.794 

.. .. 3,918 

., ., 3,257 .. .. 2,831 .. .. 2,707 

1926 

.. .. 3,055 

.. .. 3,238. 
, ., .. .. 3,396 

.. .. 3,602 

" .. .. 3,g61 . ' 4,2]6 .. ~: ',' .. .. .. 4,·153 .. .. 4,842 .. .. 5,060 

-

Currellt Tota.l Pprct'ntage ArrearB demand recoveri("s of column at thf, end 
of the during the (4) on of the montl} 
month month . column (3) 

3 4 5 6 

4,079 2,2iD 55'89 1,740 
6.828 4,363 63'89 4,203 

16,830 9,606 57'07 7,949 
11,876 12,953 109'07 6,872 
14.919 15,358 102'92 6,424, 
17,999 16,153 89'74 8,170 
20,066 18,021 89'80 10.215 
21,926 21,250 90'69 13./l89 
23,255 18,385 70'05 17.054 
23,921 20,914 87'42 20,!I6;) 
24.033 10,623 44-20 27,322 
24,456 12,720 52'01 39,112 

25,058 25.EH33 9Q'86 39,421 
27,545 12.335 44'78 48,153 
21,294 12,908 60'61 70,139 
30,465 18,-753 61'66 81,521 
33,506 27,357 81'50 87,730 
37.000 31,496 83'10 94,033 
40,954 29.520 72'08 1,05,583 
42,959 34,489 80'28 1,17,292 
43,9.58 32,211 73'27 1,29,013 
44,797 30,927 69'03 1,42.982 
42,265 29,506 69'81 1,55,775 
40,814 34,429 84'35 1,62,157 

39,291 29,662 75'49 1,72,811 
36,651 32,557 88'83 1,78,351 
36,797 37,282 101'31 1.77.616 
37,510 33,639 89'68 1,81,340 
34,928 33,889 97'03 1.S:~.1;3 
37,959 36,349 95'75 1,84,6:l5 
38,910 32,714 84'08 1,H9,7K9 
39,746 39,852 100'27 l,f!.9.735 
39,206 23,809 60'72 2,03,364 
32,465 19,669 60'58 2,15,646 
2P,420 18,802 63'90 2,2(1,198 
28,642 17,518 61'16 2,38,089 

31,089 25,782 82'93 2,43,4!'7 
32,457 32,23~ 99'32 2.4~.4G5 
33,2f6 33,503 100'71 2,43.6116 
34,206 31,024 90'69· 2,47,004· 
36,153 33.380 92-33- 1,77.480· 
38,745 33,699 86-9S- 1.~O.265· 
39,474 40,16j) 101'75· 1,79,:164· 
41,722 38,381 91'99· 1,22.:'16:1* 
43,467 37,629 86'58· 1,15,808· 

Nok.--outofthe totaJ. arrears of R8. 1~15,808 (exclu81ve'of the umount of Re. 1,55,745 wr.tten off or 
believed to be irreooverable) at the end of September 1926, it is estima.ted that Rs. 63,470 are irrecoverable and 
Ra. 62,338 Are recoverable. 
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APPENDIX B 

Copy oJ letter No. S.D.-1313, dateJ, the 25t" A • .gusl 1924,Jrom the Acting Secretary to 
. (iovernment, Development Department, to the Acting Direc:tor oJ Development. 
" In the last session of the Legislative Council there were a numbez of resolutions regarding 

the operations of the Development Directorate which were not discussed for want of time. 
The principal of these resolutions stood in the name of Mr. !.alji Naranji and the first part of it 
was to the following effect :-

, That in view of the conclusions arrived at during the period of war boom that the land 
available in Bombay was inadequate having proved erroneous, this Council recommends 
to Government that a committee, with a non-official majority, be forthwith appointed 
to enquire into the activities 01. the Development Department as to how far and in 
what directions such activities should be continued or eliminated. ' 

2. I am directed to inform you that Government see no objection to the part of the resolu
tion quoted above being considered and reported on by a committee. Mr. Lalji Naranji has 
suggested a committee with a non-official majority. The Advisory Committee appointed in 
connection with the Development Department is a very representative body and Government 
are of the opinion that this committee should be entrusted with the investigation of this very 
important question. I am directed to request that the matter should be placed before the 
committee and that they should be asked to report upon it. For this purpose the committee 
should be supplied with all the necessary facts and figures. 

3. The wliole position of the Development Department has had the very serious considera
tion of Government and Goveniinent have already reached conclusions and taken action in 
several matters. It would be most useful to know how far the Advisory Committee agree with 
Government in the views which they have already formed and whether the Committee would 
propose that Government should further curtail their activities." 
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APPENDIX C 

NAMES OF THll MEMBERS or THE ADVISORY COMMITTEES FOR BOMBAY CITy AND THE 
BOMBAY SUBURBAN DIVISIC)N 

Bombay Gity 

1. Sir Lawless Hepper, Kt. Director of Developmen"t (Chairman). 
Na.me of Momber Constituency 

2. Sir Vasantrao" A. Dabholkar, 
O.B.E. 

Kt., Municipal Corporation for the City of Bombay. 

3. Fazal Ibrahim Rahimtoola, Esquire .• 
4. R. H. A. Delves, Esquire, F.S.I. 

5. Major G. C. Richardson 
6. Jehangir Bomanji Petit, Esquire 
7. Manu Subedar, Esquire 
8. L. U. Mongini, Esquire 
9. W. R. Neilson, Esquire, O.B.E. 

10. Sitaram Keshav Bole, Esquire 
H. Joseph Baptista, Esq., L.C.E. (Bom.), 

B.A., LL.B. (Cantab.), Bar.-at-Law. 

Do. do. 
Chief Officer, City of Bombay Improvement 

Trust. 
Chamber of Commerce, Bombay. 
MiUowners' Association, Bombay. 
Indian Merchants' Chamber. 
Bombay Presidency Trades' Association. 
Chairmen, Bombay Port Trust. 
Working Classes in Bombay. 

Do. 

Bombay Suburban DivisUm 

12. Ig. D'Monte, Esquire 
13. D. D. Rodrigues, Esquire 
14. C. J. Hansoti, Esquire 
15. Janmayjay Chubildas, Esquire, M.A. 

(Cantab.). 

Bandra Municipality. 
Kurla Municipality. 
Ghatkopar-Kirol Municipality. 
Notified Area Committees. 

Added as per Government Resolution No. S.D.-9, dated the 15th January 1925. 

16. A. N. Surve, Esquire, B.A., LL.B. 
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Minute of dissent by Mr. Joseph Baptista 

I agree generally with the report. I am afraid that the first four paragraphs 
are calculated to convey an erroneous impression concerning the shortage of one 
room tent!!nents and the resulting overcrowding. Seven years ago the Municipal 
Commissioner for the City of Bombay in a letter to the Standing Committee of the 
Corporation of Bombay submitted" a rough estimate of the shortage of one room 
tenements in Bombay." He anticipated a shortage of 49,000 one-room tenements in 
1919. He was of opinion that in 1919 Bombay would have a popUlation of 11,76,000, 
and 1,74,200 one-room tenements. Though this over shot the maFk for 1919, 
it turned out to be remarkably aI,lp'roximate for 1921. The census of 1921 disclosed 
a population of 11,75,914 and 1;'75,OQl one-room tenements. In arriving at a 
shortage of 49,000 the <?ommissioner deducted 60,000 as non-residents under the 
beading of "Docks, Railways, Harbours and Homeless, " and allowed 4 persons 
per room for 80 per cent. of the total population, minus 60,000. Upon the same 
bases the shortage for 1921 according to the census statistics would be 48,182. It 
must, however, be observed that the deduction of 60,000 is not justified by the. 
census of 1921. Only 38,072 can be classified as non-resident. There would 
therefore be 21,928 persons requiring housing. At the rate of 4 persons per room 
an additional provision of 5,482 one-room tenements must be made. But this 
does not exhaust the demand. The Commissioner specifies "6,000 huts which 
ought to be replaced by mc·re permanent structures, " and 9,000 reoms "for re
placing tenements unfit for human habitation." Instead of the Commissioner's 
6,000 huts in 1919 the census records 9,084 huts in 1921. Under the circumstances 
the real shortage in 1921 was 48,182 plus 5,482 pl·us 9,084 for huts, plus 9,000 for 
unfit rooms, making a total shortage of 71,748 one-room tenements. This repre
sented the housing problem in 1921. What has been done 1 It may be conceded 
that the normal rate of increase has been maintained independent of the activities 
of the Development Department. According to the Commissioner's calculation 
based on known figures, the increase takes place at the rate of nearly 980 one-room 
tenements per annum. In five years this would give us 4,900 rooms. Add the 
number of tenements provided by the Directorate namely 16,544 rooms. This 
makes an increase of 22,026 one-room tenements by 1926 against a total deficit 
of 7] ,748 rooms in 1921. The present population has doubtlessly gone down due 
to the migration caused by trade depression, but this can only be a temporary faU. 
lt does not jusbify any cessation of building activity. It affords more time for 
solving the problem and furnishes an excellent opportunity for reducing existing 
overcrowding and encouraging a higher standard of housing by lowering r!lnts in 
the chawls of the Development Directorate. 

The overcrowding is a deplorable feature of the state of affairs in the City. The 
Commissioner examined 238 houses in 1919 and found them occupied by 51,525 
persons, whereas the maximum number of persons ought not to have exceeded 
27,307. In the B Ward there were 10,200 occupying 36 tenements against the 
allowable number of 4,400, i.e., nearly 2! times the allowable number. According 
to the census ot 1921 the average number of persons per room was 4' 03. This is 
better than 4'20 of 1901 or 4'47 of 1911, but it compares unfavourably with 3 '39' 
of Ahmedabad and 1'92 of London (1911). As a matter of fact there were 3,121 
one-room tenements containing more than one family. Table VI B shows that 
there were 1,955 one-room tenements containing two families, 658 with 3 families, 
242 with 4 families, 136 with 5 families, 43 with 6 families, 34 with 7 families, and 
58 with 8 families and over. No doubt ill some of these cases the overcrowding is 
only technical, e.g., a dkarmasala containing a large number of persons in one large 
hall. The census report says :-" There are 21 cases of railway properties in which 
there are one-room tenements with more than five families in a room. Probably 
most, if not ali, of these are technical only". Nevertheless the figures quoted 
a.bove clearly demonstrate the deplorable overcrowding. 

The poverty of the people is revealed by the number of p"eople occupying 
one-room tenements. No less than 7,05,732 persons out of 11,75,914 occupy 
one-room tenements. The percentage ha.s fallen from 81 of 1901, and 69 of 1911 
to 66 of 1921, but it compares unfavourably with 52 of Ahmedabad and 6 of London 
(1911). The fall is gratifying, but it is a mistake to suppose that the standard of 
occupation has improved. The truth is that persons were driven to occupy two-

HO w 21-3 
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room tenements for want of one-room tenement~. Two or more families shared 
one tenement. This is admitted in paragraph 4 of the report :-

"In 1921 large numbers of the class which normally reside in one-room tene
ments were living in two or three-room tenements, that is to say, two or more 
families were living in a two-room tenement, and three or more families in a three
room tenement." This explains the phenomenon that only 66 per cent. instead 
of 80 per cent. occupied one-room tenements. Unfortunately the census does not 
tell us the number of such co-occupation in two-room tenements as it tells us in 
the case of one-room tenements. I will not speculate upon the evils of co-occupa
tion without privacy. It is prejudicial both to the health and morals of the occu
pants. It is evident that the housing conditions in Bombay are deplorable J.>6rhaps 
a little less deplorable than when(Sir Thomas Holland was moved to exclaun that 
he would rather see the mill industry of Bombay wiped out of existence than sufIer 
the continuance of such conditionsl I am, therefore, of opinion that every advan
tage should be taken of the pres~t fall in population, and the vacancies in the 
Development Directorate chawls and every effort made to encourage and stimulate 
a higher standard of occupation. There are 9,680 rooms in the Worli chawls, of 
which 1,281 are occupied. At the rate of Rs. 4 per room these empty 
rooms would fetch Rs. 4,03,152 against nil. Allowing for municipal taxes and 
cost of collection, it seems to me more profitable to let the rooms at Rs. 4 per 
room than to let them remain vacant. I suggest the reduction of rent to Ra. 4 
(four) per mensem to attract tenants from unfit and overcrowded rooms. When 
these tenants have appreciated the benefit in health from the well-ventilated Worli 
chawls facing the occean on the western shore, they will be more willing to pay a 
higher rent. Then the rent can be gradually increased to Rs. 5-8 per mensem and 
thus bring it within the means of the working class of whom 80 per cent. according 
to the Labour Office, pay a rent of Rs. 5-8 only (vide paragraph 13 of the 
report). 

More money is required for solving the housing problem. The present rate of 
interest is 6' 21 per cent. This is very high. The rate is falling, but I strongly 
advocate the raising of loans at low rates of interest on the system of premium 
bonds. This could yield double the amount for the same amount of interest. 
Moreover, I strongly advocate the conversion of loans with high rate of interest 
to loans with low rates of interest. Legal powers should be obtained as a drastic 
measure for the exceptional cases of high interest which became obligatory 
under war conditions. 

I am not satisfied that the cost of management and establishment (Rs.l,62,000) 
and repairs (Rs. 2,07,000) cannot be considerably reduced. A better system ~f 
vigilance ought to bring the cost of repairs under one lac of rupees. 

I do not like this irrelevant excursion into the effect of the cotton cess on the 
trade of Bombay contained in paragraph 14. The merchants and millowners are 
quite capable of taking care of themselves without the intrusive solicitude of the 
committee. Evidently the capitalists leave no stone unturned. 

Minute of dissent by Mr. J. B. Petit 

I have signed the report subject to a minute of dissent. I wish specially to 
draw the attention of the Government to paragraph 14 of the report regarding the 
continuance of the Town Duty on raw cotton, which is, as mentioned in the 
paragraph under reference, having a harmful effect on the trade of Bombay, 
including the mill industry. I further wish to give expression to the views of the 
Millowners' Association whom I represent on the Development Board, that the, 
time has now come when the Duty should be altogether abolished or at least 
8ubsl;antially reduced for the following amongst other reasons. 

When it was imposed, the cotton trade and industry were assured that the 
income thereof was to be applied towards the erection in Bombay of 50,000 one
room tenements"for the use of the labouring popula~ion of the City. The number 
of these tenements has now been reduced to about a third of the original number, 
owing to reasons with which the industry and the trade have nothing to do; and 
it is not fair to call upon them to go on contributing in the same proportion when 
only a third of the programme has been completed. Under these altered conditions, 
I think the cOtton trade and industry are justified in demanding that the tax should 

" be altogether abolished or at least subst.;.\ntially reduced. 
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Minute of dissent by Mr. S. K. Bole 

I am in general agreement with the report excepting several statements made 
in paragraph 15 thereof: It states that the chawls "afford exceedingly good 
accommodation for the classes for which they are intended". I do not agree with 
this statement. AB in the beginning the chawls were let indiscriminately. The 
working classes in their native country live in separate houses and each caste lives 
in a I?articular locality. Thus the Marathas will be found to live in one part of 
the village and the Mahomedans in the other. This arrangement· helps them to 
live in the manner of life which their religious notions dictate and without offending 
the susceptibilities of their nei~hbours of another religion. But in the Develop
ment chawls there was no restriction as to the caste or creed of the occupants. It 
is only the other day that I am given to understand that rooms on the same floor 
are let to tenants of the same religion whose modes of. living approximate or 
harmonise. If this is so and continued in future it will remove one of the causes 
that prevented people from occupying these chawls. 

The Committee express their satisfaction at the desigu and the material used 
in construction of these chawls. It is true that bitter and severe criticism has 
led to certain improvements but what is fundamentally wrong cannot be corrected 
by subsequent additions and alterations. The barrack type of the chawls is open 
to criticism. Those huge piles which are supposed to accommodate people of 
different castes, religions, languages and of different parts of the country are bound 
to affect the occupants' freedom of action and happiness of life. I am of opinion 
that separate cottages and not these mammoth edifices would have met the require
ments of the working classes. 

My opinion on the location of the chawls is that in the present state of 
communication and amenities they are inconveniently located. 

I am glad that Government have reduced the rents which were very prohibitive 
in the beginning. They also intend to reduce the rents still further if the chawls 
are taken by employers of labour on lease. But I humbly submit that whilst 
letting the cha wls to employers Government should see that they will remain strike
free cha w Is. 

Minute of dissent by Mr. A. N. Surve 

I venture to write this minute of dissent because my views on some points 
are different from those held by the majority of the Joint Advisory Committee. 
These points refer to matters of principle and relate to the vital interests of the 
labouring classes for whose benefit the Industrial Housing Scheme was undertaken. 
With due respect to my colleagues on the committee I beg to differ from them on 
the following main points, viz. :-

(I) The object of the Industrial Housing Scheme; 
(2) Scale of rents ; 
(3) Leases of chawls to Employers of Labour; and 
(4) Other minor points. . 
2. With reference to the first point, viz. :-the object of the Industrial Housing 

· Scheme-in paragraphs I to 5 of the report the majority appear to suggest, that the 
,shortage of tenements and consequent congestion drove Government to undertake 
the Industrial Housing Scheme, that the shortage was NOT REAL, therefore the 

· decision taken by Government in 1924 iD. respect of suspension of construction of 
further chawls was justified. I differ from them. 

3. When the draft of the report was under discussion before the committee 
I had submitted two notes for consideration, urging the elimination of these 
paragraphs on the grounds that they do not lead to definite conclusions and 
unhappily they suggest wrong inferences. 

4. The Majority assume that the object of the Housing Scheme was to 
SUPPLY THE DEFICIENCY OF A PARTICULAR NUMBER OF TENEMENTS 

· and with that idea in view they embark upon an inquiry to test the correctness 
of the report submitted by the Municipal Commissioner to the Corporation in 1919. 
Why they have been imposing this duty upon themselves will become apparent 
if the recommendations which they made or proposlld to make at different times 

.are read together. 
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Recommendatioo No. 1 

.. It has not been laid down that 110 further scheme. ar. to be token up, but merely that 1tIClr. 
are flot to be started ufltil the cnaw/'s flOW in hfJl1ld are finished and ready fur OCCtIl'atioo. " 

(Interim Report-1925-Paragraph 23.) 

Recommendat;oo No. 2 

.. In view, however, of the annual loss being incurred on the chawls already built, we
agree with Government .that the construction of fUrther chawls· should b. postpomd jor 
the present. " 

(First Draft of the present report-Unpublished.) 

FiMl recommendatitm 

.. In view, however, of the annual loss being incurred on the chawls already built, we· 
agree with Government that the construction of further challl/s "UJ'l,ld not be ufldertakffl. " 

(Present Report, paragraph 19, last sentence.) 

5. Paragraph 14 of the present report which refers to the Town-duty on raW' 
cottonsuppliesanexplanatioD about the unsympathetic-not to say hostile attitude
of some of the members to the Housing Scheme, and their anxiety to see that it. 
is ABANDOl'."ED. They will perhaps make their position clear.in their dissenting 
minutes, therefore I forbear from making further comments. But I note down. 
that in addition to the causes enumerated by the majority for abandoning the 
hous'ng scheme the. eagerness on the part of some of the members to have the
Town-duty on raw cotton removed is also one. 

6. The grounds on which the Majority base their recommendation of not 
undertaking construction of further chawls are two, viz. :-

A. that even during the over-crowding of 1921 the census showed that the average 
number of occupants per room was not higher than 4,03. 

and 
B. that the annual 1088 is being incurIed on chawls already built, as a result. of their' 

non.occupation by tenants. 
7. As to ground A.-The satisfac~ion expressed by the majority that the 

average number of occupants per room is not higher than 4'03 is ill-founded. It 
will be noted that the figure given by the Census report is an AVERAGE FIGURE 
and bears no relation to the real condition as it exists in the City. The following' 
table will make my meaning quite clear. 

In rooms with 

10 persons and over 
6 to 9 persons 
5 persons and under 

Percentage of persona in Bombay 

(Labour Gazette-October 1922, page 15.) 

The fact that 35'8 (13'7 plus 22'1) per cent. of the populaton resides in single 
room tenements with six persons and over is certainly no matter to be satisned with. 
I leave it to be considered by Government what eflect such over-crowding must 
be having on the health, moral and social well-being, and industrial efficiency of 
the occupiers of these one room tenements in the city. 

8. If the averages and percentages are left aside and typical examples are 
examined a HORRIBLE STATE OF AFFAIRS is revealed, as will appear from 
the following extract taken from the report of thll Lady Doctor appointed in 
connection with maternity benefits to women workers :-

" In outside chawls, I have several times verified tbe over-crowding of rooms. In one 
room on the second floor of a chawl measuring 15 feet X 12 feet, I found six families living. 
Six separate ovens on the floor proved tbis statement. On inquiry, I ascertained that the
actual number of adults and children living in this room was 30. Bamboos hung from the· 
ceiling, over which at night clothes and .Rcking were hung helped to allot each family allotment. 
Three out of the six women lived in this room were sbortly expecting to be delivered. All' 
three said they would have the deliveries in Bombay. When I questioned the district nurse, 
who accompanied me, as to how she would arrange for privacy in this room I was shown a smalL 
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space some 3 feet X 4 feet-which was actually screened oft for the purpose. The atmosphere 
at night of that room filled with smoke from six ovens and other impurities would oertainly 
handicap any WOIlll'.n and infant, both before and after delivery. This was many of such 
rooms I S&w. In the rooms of the basement of a house conditions were far worse. Here day 
light with difficulty penetrated and sun light never and sun light we know is inimical to the 
life of most pathogenio organisms." . 

(Labour Gazet!e-September 1922, page 31.) 

9. The following extract from the report of the Industrial Disputes Committee 
further emphasises OVER-CROWDING and recommends provision of sa-nitary 
rooms:-

" In the ch&wlB attached to the Sl'~g Mills a ,:,,"onthly rent of Ra. 3 per room is charged. 
Inquiry showed that some of the lessees were making as much as ten rupees a month profit 
by subletting. The Municipality gives Halalkhores rooms at the low rent of rupee one and 
.annas three per couple per month. The profit of subletting is said to be as high as twenty 
rupees per month. Until an adequate supply of sanitary rooms first at rent within the mean'" 
of the ordinary wage ea.mer, is available every eftort really to improve the conditions of the 
operative classes if< pursuing a will·o'·the Wisp. " 

(Labour Gazette-April 1922, page 27.) 

10. The subjoined table will show how far conditions in Bombay are worse 
than in London, where the average number of persons per tenement is 1·78 as 
compared with 4·03 in Bombay. 
~~---------.------~---~----------~-----------

Clae8 of tenement by 
number of persons 

Percentage of eaoh clasa 
of tenement to total 

tenements 

Percentage of each class 
of tenements to total 

population considered 

I Average number of pari sonl per room in each 
C1&88 of tenement 

{

Bombay 
One room 

London 

1911 

83 

13 

1921 

70 

19B 19B I 1921 

---1-----
69 66 

6 

(Labour Ga_October 1922, page 15.) 

1921 

4·03 

1·78 

11. Therefore, even if it is assumed that the Census figure of 4·03 is a trust
worthy indication-which it is not as the extracts quoted in paragraphs 8 and 9 
above show of the actual condition of housing in Bombay, still it will be plain to 
anybody that the figure (i.e., 4·03), does not warrant the majority to express their 
satisfaction-as they do-at the state of afiairs. The duty, which we owe to Labour 
should dictate the adoption of the standard disclosed by the London figure of 1 . 78. 
The majority have not adopted it, but on the contrary they have deluded themselves 
with the complacent beliefs:-

IJ. that the figure 4·03 represents the condition during over-<lrowding, 
and 

b. that there was over-<lrowding in 192 •. 

Thai both these assumptions are incorrect will be apparent from the following 
extract taken from the report of the Commissioner of Census, in which he makes 
the following statement in reference to the City- of Bombay. 
. "The figures of the last two" censuses are disturbed by the prevalence, in the city, of 
plagne, which caused considerable temporary emigration. " 

(Paragraph 55, page 74, <'",usus of India, Vol. I, Pt. I.) 

The extract conclusively proves, that far from there being over-crowding in the 
city, Bombay was deserted to such an extent owing to "considerable temporary 
migration" as to cause disturbance in census figures, i.e., to say i1 the temporary 
emigration due to the prevalence of plague had not taken place, then the average 
number of occupants per room would have been higher than 4·03 and owing to 
the same cause, i.e., emigration, there was no over-crowding in the city-which the 
majority assume-in the year 1921. It is therefore plain that as the basic assumptions 
are erroneous, therefore the recommendations which are made pursuant to them will 
also be equally erroneous, and therefore they should not weigh with Government. 

• 1911 and 1921. 
HO w 21-4 
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12. As to grO'und B.-The majority urge that annual loss is being incurred on 
chawls already built as a result of their non-occupation by tenants. So far the 
majority is correct but from the non-occupation of chawls they try to deduce that 
the present chawls are not occupied because there is no demand for rooms owing to 
a decrease in the population of Bombay City. (Paragraph 16 of the report.) I 
am of opinion,. that the non-occupation of chawls is not the result of a decrease 
in the population, but of some other causes. The rate of rents, site of chawls, 
lack or unsatisfactory means of co=unications, absence of amenities are some of 
the causes which have led to the non-occupation of these chawls. 

13. The housing project was undertaken not to supply a particular number 
of tenements but to. provide improved dweUings to the working classes as will 
appear from the following extracts :-

" Its main objects are firstly to secure funds with which to carry. out the scheme for the 
provision of improved dwellings for the working classes." 

(His Excellency the Governor's speech in Council in introducing Bill No. VII 'of 1920 
(Bom bay Government Gazette, 1920; Part V. page 685) 

And again 
" The Development Department ia not seeking to provide palaces, but only clean and 

airy dwellings of the simplest and cheapest type possible in which plenty of light and air will 
be admltted, protection from sun. and rain provided, and privacy secured. " 

(His Excellency the Governor's speech at the Municipal Banquet on the 
12th March 1923.) 

'14. To conclude, therefore, I submit thatthe object of the Industrial Housing 
Scheme was not to supply a particular number of rooms but to provide improved 
dwellings to the working classes. For this reason, the statistics which the majority 
have produced are irrelevant and I think, they should not have found a place in 
this report. 

15. The scale O'f rents.-Even the latest reduction in rents is likely to prove 
unsuccessful in achieving the desired result because it is still beyond the means 
of the working classes. 

PrpiJominant working class rents in Bombay 

Percentage of tenements in which the 
rent is 

Number of 
tenements Predominant within the Below the Above the Number of rooms per tenement to which range of monthly 
the figures rents limits of limits of limite of 

relate the pro. the predo~ tho predo .. 
dominant minant minaut 

range range range 

Ra. a. Ra. a. 

*A Family Budgets Csingle room) .. 2,408 3 8 5 8 51·5 36·0 12'5 
tB Statistics collected from mtmicipal 9.703 3 8 5 8 57'8 21'6 

I 
20·6 

records (single room). 

Whether you rely on group 1\ or B, one fact emerges out clearly, mz. :-That over 86 
per cent. of the working classes live in rooms fetching a rent between Rs. 3-8-0 and 
Rs. 5-8-0. Whereas the lowest rent charged by the Development Directorate is 
Ra. 6-0-0, 7-0-0, 8-8-0 and 9-8·0 in different centres respectively. That clearly 
shows how heavy even the present reduced rents are. The city rents carry with 
them greater security of person and property and more amenities, e.g., bazaar, 
temples, schools, pla~s of recre~t;on ; w~ereas in the chawls of th~ Development 
Department comparatIvely speaking there 18 utter lack of these and ID addition the 
rent charged for the rooms, is beyond the range which an ordinary labourer can pay. 

16. What the working classes can pay may be gathered from the resolution 
passed in last January by the Bombay Provincial Trade Union, which is to the 
effect :-

" Called upon local authorities to provide better accommodation for working class families, 
rent not to exceed ten per cent. of the monthly wages of the worker. and the loss to be borne 
by Government." . 

(Labour Gazett&-Ja~uary 1926, page 434.) 

• A relats. to the year 1921.22. t B ",18teo to the year 1920-21. 
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. 17. My views on this question were embodied in the resolutions Nos. I and 9 
of which I had given notice for July-1926-session of the Legislative Council. They 
recommended that the rents for the Worli, Sewri-Naigaum and DeLisle Road 
chawls be fixed at Ra. 3, 5 and 6 respectively per month. 

18. Leases of chawls to employers of Labour.-Notwithstanding the 
recommendation of maintenance leases made by the majority in paragraph 13 
and its approval about the intention of Government to lease whole chawls to 
employers of labour, I humbly beg to sound a note of warning. Such leases will 
deprive labour of what are called "Strike free" houses The following extract 
from the report of the Industrial Disputes Committee is worthy of consideration. 
It is as follows :-

- "The employer is not the id""ll¥>p..e builder, if for no other reason because it makes his 
employee doubly dependent on him-dependent on him for his wages and for his home; in 
case of dismissal he loses both. If therefore equally good. accommodation is provided by 
an outside agency like the Development Directorate on equally easy terms, the operative 
will prefer to be housed in a building which is not owned by his employer; he wants what 
has been described as a ' strike free 'house. If ever there is a surplus of houses the mill chawl 
is the one which will be first emptied. " 

(Labour Gazette-April 1922, page 28.) 

Moreover, there is the fear of an employer of labour profiteering. He may pay 
Government Rs. 3 and receive Ra. 5 from his employee and thus pocket the 
difference as his profit, at the cost of the tax-payer on whose shoulder the loss 
arisiJTg out of the housing scheme is thrown. An assurance was given to me in 
the committee by the chairman that Government will take care not to allow the 
lessee to profiteer. But as the assurance was only verbal, I have taken this 
opportunity of putting it on record. . 

19. While yet on the question of leases of chawls to employers of labour, I 
feel it necessary to express my thorough disapproval of the proposal on principle; 
because the workman is thrown upon the tender mercies of his employer and is 
deprived of his lodgings on dismissal or during a strike; it also deprives him of his 
freedom, of settling the conditions and terms of his service. Again it may take 
several years to find employers, who will take the chawls on maintenance or any 
other kind of leases. Are the chawls·to remain vacant until they are found! I 
would therefore suggest the adoption of that procedure-for filling up these chawls
which Governmet>t follow in the case of Reclamation Leases of Salt or waste lands. 
Let the chawls be occupied at the lowest rent--even if it means rent free occupation. 
And when they are occupied, gradually raise the rent. This suggestion has the 
double advantage, 'Viz. :-That it fulfils tile object with which the chawls were built, 
i.e., that labour gets healthy and "strike free" houses; and again the chawls will 
be almost immediately filled up. There would be no need to go in search of 
prospective lessees from the ranks of the employers of labour. 

20. Instead of approving Government proposal of leasing the chawls to 
employers of labour, I would recommend to Government to open negotiations 
through the agency of the Labour Bureau with the Trade Unions in the City of 
Bombay. The September 1926-issue of the Labour Gazette-at pages 82 to 85 
gives a list of 22 trade unions with a membership of 43,746 persons. If even a 
third of this number is. offered attractive terms and is induced to come and 
occupy the chawls, they will all be occupied in no time. 

21. Other minor points.-{l) I am at a lOBS to understand the relevancy of 
paragraph 14 of the report, or how it falls within the terms of reference to the 
committee. I am not in favour of its being made a part of the report. 

(2) About location, type and materials used in eonstruction of chawls, I do 
not offer any remarks, because as the chawls are already built, my remarks will 
be worse than useless now, in respect of them. I only record my dissatisfaction 
on these points. -But when the time for undertaking further programme arrives 
let the re~uirements and mode of living of the working classes be well studied, 
and a deSIgn be adopted after consulting the real representatives of labour. In 
the present chawls the idea. seems to be that the labourer was made for the chawl 
and not thechawl for the labourer. Let the repetition of this sorry mistake be 
avoided in future. ConcretE> is not an ideal material for Duilding, because it gets 
heated during the day time and makes the occupation of rooms impossible. 
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.(3) Referring to the non-occupation of chawls, I should like to make the 
following remark. Paragraph 19 of the report states :-

"19. We recognise that housing conditions in Bombay are to some extent artificial at 
present and that a return to normal conditioll&-to supply and demand-may cause a c4ange 
in the outlook;" 

and 
" In other words the share of the cost of the scheme borne by taxation will meantime 

be Rs. I6! lakhs from the cotton cess and about Rs. 9,45,650 from other sources. (Paragraph 
9 of the report.) .. 

I humbly request Government to consider if the suggestion about the Decontrol 
of Rents below Rs. 8 which I made on 25th July 1925 in the Legislative Council, 
had been adopted by them at that time, then would it not have been in the interest 
of all, i.e., the Government, the tenants ofthe labouring classes and the tax-payer 1 
The chawls would have been occupied, the working classes would have obtained 
sanitary dwellings, the burden on the provincial exchequer would have been lightened 
and the Government would have b\len freed from the obligation of providing healthy 
homes to labour. Nonacceptance of my suggestion has forced labour to remain in 
insani1;ary houses, taxpayer is bearing the burden of interest and other charges 
amounting to nearly 25 lakhs annually and the Government has remained 
undischarged from the fulfilment of the representation which they made to the 
public and the cotton trade of building 50,000 single· room tenements. 

(4) "In view, however, of the annualloss being incurred on the chawls already 
built, we agree with Government that the construction of further chawls sho~ not 
be undertaken." This is the reco=endation which the majority of the committee 
make. Contrast this with the discussion in the Legislative Council which has taken 
place on 28th July 1925. 

"Mr. A. N. Surve : IlIl - * * * * Another point is that Government are under a statutory 
obligation, under Act XX of 1920, to build 50,000 single-room tenements for the working classes. 
If the rooms remain vacant, Government might think that there is no demand for these rooms. 
The Development Department Advisory Committee's report on thls point is that we should 
wait and obtain further experience, and the Honourable the Genelal Member has stated that 
the Government deliberately keep these rooms vacant. So, perhaps it may not be used as an 
arguntent in future that because there is no demand for these rooms, therefore, let us abandon 
the housing scheme. To have 50,000 single·room tenements is in the interest of the working 
classes. For these reasons, I put my amendment before the house and request that it may 
be accepted. ' 

Question proposed. 
Mr, D. B. Adwani: I want information from the Honourable the General Member whether 

the Honourable Member from Bombay (Mr, Surve) is correct in stating that Government 
deliberately keep the rooms vacant. 

The Honourable Mr. Cowasji Jehangir: I am not responsible for any statement made 
by any Honourable Member. 

Mr. D. B. Adwani: What I want to know is: Is that a fact 1 
The Honourable Mr, Cowasji Jehangir: Certainly. 

(Council Debates, Vol. XV, part VIII, page 6347.) 

The fears, which I then entertained, have come true. 
It will be instructive, if I quote here the opinion of the Industrial Disputes 

~ommittee on the occurrence of a surplus of houses. In paragraph 14 of its report 
It states:-

" If ever there is a surplus of houses, the mill chawl is the one which will be first emptied. 
But that consummation is so far away, if it ever can be attained, that it need not hamper activities 
now; if every possible agency for the provision of working class homes is enlisted and works 
at the maximUI11 efficiency, the present shortage will not be overcome for a generation. It 
must also be kept in mind that as the standard of living rises the operative will require a 
two-roomed tenement instead of a one· roomed tenement and will be in a position to pay for it, .. 

Therefore to make an unqualified reco=endation of the nature made in the 
quotation given at the beginning of this paragraph is unjustifiable. I will therefore 
modify it by the addition of the following words, viz. :_H Until the return of better 
times", so that it may read as follows:- ' 

" In view of the annual loss being incurred on the chawls already built, we agree with 
Government that the construction of further chawls should not be undertaken until the return 
of better times ... 
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This is the recommendation which the state of affairs as it exists to-day compels 
me to make; but my own view is that it is necessary to make further enquiry 
before accepting the Government view of not embarking on fresh schemes. . 

22. Excepting what is stated above, I have much pleasure in saying that I 
am in general agreement with my colleagues on the committee. I also thank them 
for incorporating in the report the urgency of removing the nuisance caused by 
the storm water drain near the Worli chawls, for wfuch I ha.d pressed. 

23. To sum up, I would humbly urge that the majority have erred in suppos
ing that, there was overcrowding in the city in the year 1921 ; that their belief 
that the figure 4' 03 represents a. state during a period of abnormal overcrowding 
is equally erroneous. Therefore what is stated in paragraphs 1 to 5 of the report is 
incorrect and they should have been deleted from the report. Paragraph 14, 
relates to a matter which does not form part of the Terms of Reference to the 
Committee. Therefore that paragraph also should be deleted from the report. I 
thoroughly disapprove the proposals about maintenance leases and leases to 
employers of labour, as fundamentally opposed to the object with which the 
Housing scheme flas undertaken. 

24. My recommendations are ;-. 
(a) Fill up chawls by IGwering the rents to the lowest limit imaginable; 
(b) Open negotiations with the Trade unions in the city of Bombay with 

a view to inducing them to occupy the chawls. 
(c) Do not abandon further housing schemes fino,lly. 

25. If the statement that Government have decided that the construction 
. of further chawls should not be undertaken, is correct, then 1 would humbly request 
them to consider the following points, viz. ;- . 

1. That the Development loan was obtained and the cotton cess was 
introduced and levied on the representation to the public that a part of the 
loan and the cess was to be appropriated for building 50,000 rooms; Govern
ment have undertaken this obligation, and it will have to be fulfilled. 

2. That this obligation is not merely moral put it is statutory"-See 
Born. Act XX of 1920. 

3. Government owe a duty to labour to supply them with sanitary 
dwellings. 

4. That the Honsing condition of the working classes is most 
deplorable. 
26: I caunot conclude this note better than by quoting the following para.

graph on the importance of housing, from the working class budgets~Bombay-
1923, page 25. It is singularly. appropriate, in as mueh as it is from the pen 
of His Excellency Sir George Lloyd, at whose instance the Industrial Housing 
Scheme was inaugurated. 

" The importance of Housing cannot he over-stated. It is the main cause of drink and vice. 
according to Mr. Ch",rles Booth; it is of all causes the most potent in the creation of morally 
and physice.lly degenerate types. As the authors of "The great opportunity" point out, 
.. Good houses mean the possibility of home life, happiness, and health; bad houses spell squalor, 
drink, disease, immorality and crime, and in the end demand hospitals, prisons, and asylums in 
which we seek to hide away the human derelicts of society that are largely the result of society's 
own neglect. In 1917 an inquiry was made by a Royal Commission into the causes of Industria.! 
Unrest, and no less than seven out of the eight sub-committees hy which the enquiry was con
ducted recorded their opinion that. insufficient and bad htfuping was one of the factors respon
sible for unrest. " 

Minority Report* 
RepOTt by Mr. Manu SubedOlr on the Housing Sc1ieme 

1. I regret that I have to make a separate report as the differences with my 
colleagues on the Committee are serious. The main difference is that they decline 
to go into the origin and progress of the housing activities of the Development 
Directorate. I feel it necessary to examine this, because, this section of the 

. Development Directorate is likely to present acute and important. problems, whose 
solution can be only found if all the difficulties are analysed and traced to their 
orij!;in. Thus my colleagues have chosen to ignore altogether the numerous com
plaints which are heard with regard to the type, location a.nd lack of amenities 

.Ihe statement of Government on the min·ority report. ia appen;ied. 

MOW 21-5 
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about these chawIs. They have not tried to find the reason why the origmal 
estimate of Re. 1,100 per tenement rose to the figure of Rs. 2,071 admitted by the 
Department, or, in fact to Rs. 2,587 allowing for interest and other charges whi('.h 
have not been added .. Further though they are recommending a reduction of existing 
rents, yet their recommendation does not go far enough with the result that 12,000 to 
13,000 habitable homes are locked up and the slums in Bombay are as bad as ever. 

2. The first ~e that the public of Bombay heard about the proposed pro
gramme of housing at the hands of the Government of Bombay was on 3rd August 
1920 when Sir George Lloyd introduced the bill for the levy of the cotton cess, 

. from which the losses on the housing scheme were to be met. It appears that the 
ltousing scheme was a vital part of ~he e~tire development programme. In the 
speech of the Governor it was made the principal justification for launching out 
the development activity and for the creation of the Department. 

The Governor said in the Council on 3rd August 19~.;-
"The problem of improving the housing conditions for labouring classes ha.s been so con

tinuously before this Government and the public during the last twenty years that it will hardly 
be necessary for me to refer in any detail to its history. Briefly, ho}Vever, it begins with 
the passing of the Bombay Improvement Trust Act, 21 years ago. Its object WM partly to 
open up and improve lines of communication to the large vacant area.s in the north of the island, 
and also,-and chiefly so,-to provide housing for the poorer classes of the people. For various 
'reasons, the merits of which I will not here discuss, the latter policy was not fully 
carried out. " 

" As against this, however, the rapid increase of the population, the industrial prosperity 
attraeting to the city ever increa.'ling quantities of labour makes it certain that even with the 
additional accommodation so far provided, th~ supply of houses in the central and southern 
parts of the island is still very much below the demand for them. But the creation of the 
Improvement Trust and the policy I have just outlined was further followed by' the renewal 
'careful consideration of the whole housing question by the Bombay Development Committee, 
'which met under the presidency of Sir Claude Hill in~ Various recommendations were made 
then by this committee, and amongst them the principle was enunciated that it was the duty 
of the employer of la.bour to provide accommodation for a part of his operatives." 

"They concluded by ~ying-
, If the existing resources of these bodies, together with such assistance as Gcvernment 

may be able to spare, are not sufficient for this purpose, then further taxation should be 
imposed in such a way as to fall mainly on the employers whose co·operation may most 
suitably be obtained in this form.' . 
"la July 1919 the Municipal Commissioner reported that out of a popula.tion then estimated 

roughly at 12,00,000, nearly 892,000 resided in one-room tenements. 
" Conseq,.uently as a la.st resort Government have been driven to the conclusion that there is 

no alternativ! to direct Government action. " 
. 3. The Housing Scheme was not an independent a:ffair, but was a vital part 
'Of the entire development programme. In the speech of the Governor it was the 
main justification for the development activity and the creation of the Department. 
'Descriptions of the life of the workmen overcrowded in slums were evoked at each 
'stage. , 

The Governor rejected the uee of the Improvement Trust machinery in the 
Ifollowing words ;-
, "Further consideration, however, showed that the provision of housing accommodation 
:for the working cla.sses on this very la.rge scale was never intended to be the duty 01 the Tru.st. 
Nor was the Trust equipped with resources enabling it to . undertake such a great task ...... 
A further alternative was considered, namely, of erecting accommodation through the agency of 
the municipality of Bombay. But for reasons which will be amply apparent from the remarks 
which I shall make hereafter, this also was rej ected. " 

The remarks, whicD. he made thereafter, were carefully scanned and nothing 
'was found to give valid reason for rejecting the municipality .. 
, "I have dealt so far with schemes of which the object is to improve the housing of the 
lower classes and increase the efficiency of municipal administration. They are schemes of very 
'great magnitude involving large expenditure, but the Gcvernment is convinced that they do 
:not exhaust the possibilities of direct action and that the time has come to take a very much 
wider view of the position... .• . .• I will not discuss that reorganization in close detail, but 
for the control of this reorganization as well as for the ela.boration of the schemes tending to the 
'rapid, businesslike and orderly expansion of our policy, Government propose to constitute a 
special Department of Government working directly under Government, but hampered by as 
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few red tape rules and as little trammelled by old fashioned methods as possible .. , .•. The Right 
Honourable the Secretary of State has throughout taken a very keen personal interest in our 
housing proposals, and we have similarly received the co-operation and support of the Govern
ment of India on this qUestiOD. The result is that my Government has obtained peJmission 
to raise a loan for the purposes of development and for financing· such specified local bodies as 
may desire our assistance. " 

4. Whoever reads through the debate, which took place, will find that nothing 
is said with regard to the design or the location of these 50,000 tenem.ents. The 
scheme, which was justified by a description of the city as a city of dearth and death, 
was launched out much too suddenly. Very respectful complaints were made with 
regard to this suddenness as well as with regard to the rejection of the Bombay 
Municipality, which is the normal machinery whenever the state undertakes 
housing employed'in western countries. Mr. (now Sir) C. V. Mehta, representing 
the Bombay Municipality, made a protest during the debate on the 3rd Augnst 
1920, which in the light of subsequent events must be regarded as feeble. He 
said;- . 

"I confess that I should have liked some notice of the very large and very comprehensive 
schemes that have now been adumbrated. I must say, Your Excellency, that I should have 
"Iso liked some words of appreciation for the work that the Municipality and the Improvement 
Trust have done in the past, even though the city may still be called by Your Excellency a city 
of dearth and death. 

"In some part of your speech Your Excellency rejected the alternative of the agency of 
the Bombay Municipality for reasons that were to follow later on. I am afraid I could not 
find the reasons specially stated. .. . 

The same sentiment was expressed by the Honourable Mr. P. C. Sethna in the 
following words ;-

"So far as I know whenever the Bombay Municipality offers any amendments, or whenever 
Government choose to amend tbe Municipal Act, the draft of the bill showing the amendment 
is invafmbly sent in advance to the corporation for its opinion, before the bill is presented for 
the first. reading. 

"I am in the same position as my friend the lIonourable Mr. Chunilal Mehta, namely, 
tha.t the entire scheme has come upon us as a perfect surprise and we are not in a position, Oll 
the spur of the moment, to offer any considered remarks as we would like to do so ... 

5. The Council, composed on the old plan and therefore less representative· 
than the Council existing to-day, was frightened into sanctioning the programme 
by holding up administrative difficulties, if there wer6--any delays. The Governor 
on 3rd Augnst 1920 said;-

.. He also said that he would like Government to consult variouR local bodies before intro
ducing this bill. I cannot entirely agree with the honourable member there. In any case it 
would not have been practicable. I am sure the honourable member will realise the great 
difficulty there is in dealing with so many authorities as a local Government has to deal with, 
first of all, with itself, then with the Government of India, then with the Secretary of State, 
and finally with the Treasury. He will then realise that to get a scheme of this magnitude and 
80 much of detail passed through these four authorities with the intervening series of delays, 
is a much bigger task and requires a great deal more of telegraphy than some honourable members 
are aware of. The result of all this WIloS that we received the necessary sanction only a very few 
days ago, just in time to introduce this measure in the Council, so that we might not be delayed 
for the whole of another year, or, in practical working, 110 year and a half. If the sanction had 
been delayed by a few hours, the Bombay Housing Scheme would have been held up for a year 
and a half. Therefore, I hope the honourable member will recognise that we could not consult 
any local authorities until we had obtained the sanction. " 

The Governor tried to placate the Council by taking a share of the blame for 
bad housing conditions in Bombay on the Government themselves ;-

.. When I said, as I do say, that I thought this problem has not in the past been tackled or· 
sufficiently bold and courageo.us lines, I referred not to the municipality only, but to every 
other authority that has had to do with it. My Government is, to some extent, to blame. I 
think, everybody has been urmble for various reasons,-I do not say it is impossible to do it, 
but I think it is now necessary,-to redreas the evil by taking bolder measures M it has been 
possible to take in the past." 

6. I am showing that sufficient consultation did not take place with public 
bodies or with representative men before the whole programme was launched out, 
because I feel certain that many of the errors, which happened afterwards in 
connection with the housing programme, would have been prevented had such 
consultations taken place. Apart from -that, as I/o matter of principle it seems 
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scandalous that a programme involving the outlay of several crores of public money
should be launched out by the executive government without receiving views of 
the community whose money is being spent and for whose benefit ostensibly the 
activities are being conducted. This is all the more 80 where the outlay of funds is 
not for regular administrative purposes, but for a programme which would be 
regarded in ordinary parlance as social reform. Irresponsibility even when it is 
for a benevolent purpose is objectionable and has been at the root of the failure 
of Government to achieve the result which they set out to secure. 

HOW THE SHORTAGE OF FIFTY THOUSAND- TENEMENTS WAS 
CALCULATED 

7. Sir George Lloyd, speaking on 3rd August 1920, said:-
"The probleIl1 to be faced is the direct construction of additional hou.sillg accommod

ation, sufficient te supply the deficiency reported by the Municipal Commissioner in July 1919. 
That defi.ciency, as I have already mentioned, amounted te 64,000 tenemente. Of this number, 
it is believed that 14,000 tenements can be supplied by the conversion and improvement of 
tenements now considered unfit for human habitation, and also by vacancies due te the 
migration of members of the middle classes to the new houses which are being built in 
the northern part of the island. The balance of 50,000 rooms represents a minimum, for which 
arrangements will have te be made. " 

The majority repOlt recognises that these conclusions ofthe Municipal Commis
sionerin July 1919 were wrong, but have not stated so explicitly. The mistake 
arose out of the assumption that there was 80 per cent. of the population living in 
one-room tenements whereas the ,census of 1921 disclosed that the populat,ion 
living in one-room tenements was not 80 per cent. but 66. In other words, it was 
assumed that there was serious overcrowding and that per room the number of 
people was 5 '12. The ideal to be achieved was to secure the reduction per room 
from 5 '12 to 4. The' figures given by the census of 1921 approximated very closely 
to this result. On the basis, on which the- Government calculated the deficit in 
1919 at 50,000 tenements, the actual deficit a(,cording to the census of 1921 of one
room tenements would be 1,340. While the existence of slums and overcrowding in 
Bombay is not denied, this method of calculating deficit and meeting the problem 
stands condemned by the facts now in possession of the public. 

8. It is not quite clear whether the 50,000 tenements were being provided 
for for the estimated ~hortage of housing in Bombay or for apticipated increase in 
population. Mr. St. Nibal Singh, writing on the subject, said-:-

" The industrial housing schemes, on which work is now going on or is shortly te begin, will 
altegether provide 50,000 tenements which, allowing five occupants,. including children, for 
each, will afford accommodation for 250,000 persons. " 

The Department now tries to defend the vacancies by the sug"estion that 
population has left Bombay. This defence of their miscalculation woull'be regarded 
as lmsati~factory, because, though population may have left Bombay the slums ar& 
s.till wiih us. It is a pity that a scheme of this magnitUde was launched out on a 
mistaken calculation. It was only on a representation that this was an urerent 
matter the Council was induced to sanction the duty. The Honourable Mr. t~_ow 
Sir) Phiroze C. Sethna, speaking on 3rd August 1920, said :-

" Your Excellency quote~ figures giving the number of the citizens cf Bombay who occupy 
one-room tenements which works out at nearly 80 per cent. of the total pop.lllation. The
conditions of these one· room tenements are such that 80 per cent. of the population live
in filth and squalor, and what you are now proposing will give te the poorer classes better 
habitations than what they have been accustomed to. " 

Mr. (now Sir) Purshotamdas Thakorerlas, having opposed the principle of tax
ing cotton in the interests of the cotton cultivator, said :-

"But I do wish, and I beg Your Excellency's permission te repeat it, that if this is 
sanctioned by this Council, it is only being sanctioned as a very excepnonaZstep . ..•.• After all 
it is a raw praduce of the country and the return to the cultivaters on it is not always uniform, 
nor has it been anything very big so far. If the end is not taken to justify the means, then in 
spite of the usefulness of the scheme, to finance which this town duty is being put on, I submit 
that it is not quite correct. At the same time for considerations, which I have just referred to, 
I would be quite satisfied with a record on the Council minutes of my humble views in this 
connection. " 

9. I am sorry that the Government have not acknowledged directly the 
error of their calculations and the over-statement with regard to the immediate-



21 

need for improvement, on the strength of which they secured the consent of the 
Council. Really in their Administrative Report for the period ending 31st March 
1924, it is said :'-

"The Industrial Housing Scheme of 60,000 tenements was conceived during the boom 
period when labour conditions in Bombay were probablyabnolmal. It is beginning to be 
doubted whether there exists at present any such sbortage and in order to avoid the risk of 
overbuiIding, Government have decided not to take up any more land for housing until th .. 
chawls now under construction (16,880 tenements) have been completed. This involves .. 
modification of the original programme to construct 60,000 tenements in eight years but in view 
of present conditions, it is undoubtedly a prudent policy to test the demand for housing in. 
actual practice before proceeding further." 

•• If the calculations of deficit were made in a boom period, why was not 
allowance made for the fact tbat it was a boom period to be followed with a period 
of comparative slackness? The overbuilding feared has been, it would appear. 
realised. 

10. If there has been miscalculalion, the tax, which was levied on the strength 
of this miscalculation, ought to be removed. The majority report themselves say 
that the highest expectation that can be made is that 4,000 out of 16,544 rooms 
would be occupied during the next year. In other words, there is a visible excess 
on hand ofI2,OOO rooms. Except by a special enquiry I do net think it would be 
possible to ascertain if there is any shortage, and, if so, of which particular kind 
of houses in Bombay. But I will show in dealing with the cost that the wrong 
estimate of requUements led to misplaced zeal in securing quicker results and this 
led to the increase of cost which has resulted in 12,000 roems being ready but not 
available to the working population, for whose benefit they are. constructed, and in 
the loss to the state more than five times what it was originally expected to be. 

• TYPE OF BUILDINGS 

11. As I am not an engineer and have not lived iD. one room tenement, I am 
unable to say much as from myself with regard to t,he design and type of tenpments 
built by the Department, but I think it is impossible to congratulate the Govern
ment on the type of the tenements which they have put up for the working classes. 
A revolt .against the chaw I type had been universal and a very successful model 
existed in the cottage type in the Antop Village belonging to the Port Trust. The 
Government themselves appear to have recognised the general desire of the public 
of Bombay to see more cottages. The Governor said on 6th December 1922:-

"The criticism fails to recognise the fact, of which these critics are perhaps unaware, that 
the Directorate are already investigating the possibility of putting up cottages in those areas 
when sufficient land is available at a reasonable price. " 

I find that the Government were not at all clear about the design on which they 
were going to build when they started. Mr. Han'ey, the Executive Engineer, in 
charge of the Housing Scheme, in a departmental note, said :-

" In connection with this information I would report that no fair comparison can be made 
between the costs of departmental and contract ch awls since the departmental chawls were 
constructed wholly with the object of bringing down prices and of f1U11r:ing fl£ce&Sary revisiO'll8 
in th. design leading to economy and speed of productiob, which at the outset was of prime 
importance. 

"Many alterations and experiments were made from time to time and although the 
departmental chawls were admittedly more expensive than the contract chawls, they had 
ultimately the desired effect. " 

- 12. In the departmental rellort for the period ending 31st March 1923 it is 
admitted when it was already too late to mend matters tllat "the question of the 
details of the design is still being decided with the help of the Advisory Committee 
and of the tenants themselves". In other words, it would appear that, starting 
with unsettled ideas right until the moment when the final contracts were, given 
out, their ideas remained unsettled. . 

13. After two years of efforts in this novel field of building activitie.~ with an 
organization, which was based on military pattern of project division and materials 
division, the Director of Development, reported the following position. Speaking 
on 6th of December 1922, he said:-

, " It is, however, in the method of construction of the blocks that the principal innovation .. 
have been introduced with a view to economy and speed of execution ..••• The cost of each block 

110" 21-6 
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of 80 tenements has been brought down by Ra. 25,000 as compared with the original design; 
the present estimate, including sanitary fittings, but exclusive of land, roads IIIld drainage, 
being Ra. 99,500 per block ... 

The public of Bombay have objected to cement concrete. Speaking on 6th 
Qf December 1922, Sir Lawless Hepper said :-

" The reinforced concrete type of construction has been adopted in Bombay, prior to 1920, 
and the Directorate decided to commence its programme by erecting tenement blocks of a 
similar kind. But as several failures of such buildings had occurred, and doubts had been 
expresaed in some quarters as to the snitability of this type of construction, Government deCided 
to appoint a strong committee of engineers to investigate the utility of reinforced concrete for 
structures in Bombay City, by examining such buildings as had been in existence for more than 
eight years and reporting on their condition, as well as on the probable reasons fnr the corrosion 
of the steel in any structures which were found defective. The conclusion arrived at by the 
committee was that the deterioration was traceable in every case either to bad design, inferior 
materials or indifferent workmanship ... 

" As a result of this enquiry, and having regard tg the fact that any other kind of permanent 
building would be more expensive, the reinforeed concrete type of construction will no doubt be 
definitely adopted, and a programme has been prepared, on tbat assumption, for the 
completion, in eight years of tbe whole scheme of 625 blocks of 80 single-roomed 
tenements each ... 

14. The passage of a few years now has not still reconciled public opinion 
to the type chosen by the Department. The IndiOJn Daily Mail of 19th April 
1926, writes:-

"Mr. Joshi has carefully studied the causes which deter the working classes from availing 
themselves of the facilities provided by the Development Department chawls. It is • the chill 
produced by the concrete walls '. Reinforeed concrete, however, suitable from the engineer's 
point of view, has never struck us aB being an attractive material for a home, and Mr. Joshi'. 
remark Beems to confirm our teeling ... 

Mr. Mancherji E. Joshi, said on 17th April 1926:-
"The non·occupation of these chawls by the working classes for whom they have been built 

seems to be due to various reasons Bueh as abBenee of windows and separate nahanis, the 
distance of the chawls from the working quarters and the rent ... 

Because the Department decided upon the cement eoncretetype, they met with 
" the difficulty of organizing immediately, on a sufficient scale, the supply of the 
necessary materials and the provision of an adequately trained supervising staff ". 
Had masonry work been decided upon, this difficulty would not have been felt. 

15. Dealing with materials, Sir Lawless Hepper on the 6th of December 
1922, said :-

"We must look to a cheapening of the price of building materials, mainly eement, sand and 
shingle. So far as the cement is concerned the Directorate has entered into a long term 
contract with a group of four Indian Cement Companies on favourable terms. The cost of 
sand and shingle has already been reduced and will, it is hoped, be brought down further when 
-certain dredging and grading plant on order has been put into use. Finally the question of 
transport is being constantly studied, among the latest developments in this direction being 
the completion of a siding wbich, with the approval of the Municipal Corporation has been 
laid to give direct access on the 5' 6' gauge to the WorIi site ... 

16. On the result achieved I can only quote the views of various parties who 
.can speak with great authority. On the question of design, Mr. S. K. Bole, in a 
letter to the Times of India of the 7th June 1923, says :-. 

" They may be defective in one respect or another but they are far superior to the 
present dwellings of workmen ....... The design of theee chawls may not meet with universal 
approval. .. 

Mr. Bole then deals with the defect with regard to nahanis, which the 
Department promised to put right. About the nahanis, Sir Lawless Hepper had 
on 6th December 1922 actually claimed merit for the Department in the following 
words:- -

"Amongst the changes which affect the tenants I may mention that the nahanis or 
wasbing places, formerly provided in each tenement have been replaced by a central block of 
nahanis on each floor, opposite the main stair case according to the municipal pattern, a plan 
which has advantage of being more sanitary 88 well 88 more economical." 

Wi~h regard to shutters, Mr. Bole says :-. 
" Sir Lawless Hepper is also right when he states that it Was decided to await the 

experience of the coming 'monsoon regarding the concrete shutters. " 
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Mr. J. A. Macdonald, engineer of the Port Trnst, wrote to the Bombay 
Chronicle of the 4th June 1925, as follows :-

" This (the chawl method) is in my opinion the wrong way to house the Indian Ia.bourer 
who has been accustomed to open air village life and shady trees. Being an absolute necessity 
we.ea1l upon him to help us develop our Ia.rge city and in return herd him in huge ugly reinforced 
concrete erections and then pretend to ourselves that he is happy." 

Mr. Macdonald calls it" Arch-Hectic-Tecture ". 

Mr. Jamshedji P. Mistri, a very eminent architect in Bombay, whose outstand
ing reputation has been recognised by the Government of Bombay recently by his 
inclusion in the committee of local engineers over the Back Bav, said in a letter 
to the Bombay Chronicle of 25th May 1923 :- . 

"According to the present design rooms in the chawls are not better than mere cells .... 
As for four feet six inches width of verandah, Sir Lawless Hepper says that it was added to the 
room to give more :floor space. This is also most undesirable. In India a house or a chawl 
is not perfectly designed if there is no verandah .... To remove a verandah from the dwelling 
place of a poor man is to remove all amellities of hi. dwelling. To throw that space into hi. 
room is to allure him to keep more boarders." 

The Bombay Chronicle, writing on lOth May 1923, said :-
" The publio have fieroely criticised them, and as one critic said they smack more of 

• warehousing than housing'. Every impartial critic who knows anything of housing of 
Ia.bourhas unequivocally condemned them; and the Ia.test critic is Professor H. Stanley Jevons, 
who, if anything, must have a . bias in favour of Government. He condemns the cbawls 
altogether and says he was greatly disappointed, as the plans must have been drawn by an 
engineer' without sufficient consideration or knowledge of the human needs of labour'." 

Professor Jevons' condemnation was the most outllpoken. Writing to .the 
Times of India of the 8th l\1ay 1923, he said:-

" I cannot sufficiently condemn the practice of going on building block after block of these 
chawls of exactly similar design, without paying any attention to the ascertained needs of the 
people living in those first constructed. An engineer who is quite ignorant of the needs of the 
working classes imd of principles approved by all housing reformers, may be forgiven for making 
mistakes in the first one or two blocks erected. He cannot possibly be forgiven for going on 
repeating those mistakes, without any apparent attempt to meet the needs and wishp" of the 
unwilling inhabitante. Permitting such a travMty of housing reform appears to me to re:flect 
the greatest discredit on the Government of Bombay." 

-
Even the autocratic government of the late Governor was obliged to recognise 

this, because, we find that later the Development Department tried to defend the 
design by comparing it with that of private chawls and claiming that it was 
better. 

17. In dealing with the question of windows the Departmellt said in the 
report ior the period ending 31st March 1923:-

" The windows of the Directorate chawls have been designed especially to meet the wishes 
of the tenanta in this respect." 

If this was so, it is not clear why the Department subsequently decided at 
great expense _to remove the shu~tered window and to make an open one. 
Mr. St. Nihal Singh, the official publicL'!t of the Department, deals with this 
point, as follows :-. 

" Cement b81'S placed in the window frames to ensure privacy without intercepting light 
and air have caused much criticism; this has been met by improvements in design in the 
buildinga under construction." 

18. The Department tried to refute the criticism against the type of tenement 
1lelected in the following words :-

" The criticism of persons other than tenanta has partly been directed against the tenement 
building in general. The chawls have been referred to a8 ' mere boxes for the herding of hands 
·conceived as means of production' and as 'a mere mechanical repetition of a single plan' .. It may 
be conceded at once that the provision of 'cottage homes' would have been far preferable, had it 
been economically possible. But unfortunately the cost of land in Bombay, and the amount 
of land available, render such an id ... impracticable; and for years the single-room tenement 
building has been accepted as the only practical solution of the housing of the poorer classes 
in Bombay." (Administration Report for period ending 3Ist March 1923). 



Anrl in conclusion the Department complained of " difficult conditions imposed 
by financial limitation.; " and said :- • 

. " If money were no object, there are many improvements which might be made, the most 
important of which is perhaps the provision of electric light. It is at night that the buildinga 
are fully occupied and the absence of lighting in pas!l&ges, staircases, latrines, etc., undoubtedly 
lends much of the squalor which seems insepatable from the tenement block of ordinary 
type." 

This defect has not yet been remedied. 
'19. Mr. Cadell from hi.~ place as Finance Minister, defended the position of 

the Government in the following words :-
" So far I have said nothing about the housing scheme, which ialinked up with the Back Bay 

Recl!llIntion. That is intended to provide 50,000 tenements for the working classes. 3,000 
tenements had been completed by the 15th January out of which nearly £0 percent. have been 
already let, thus illustrating once more the ill-judged baeis of the outcry, which was set on foot 
against these tenements. Some minor improvements have been found necessary, and have 
been introduced and it seem.. possibl~ that the full 50,000 tenementa will not be required and 
that the builc1ing programme can be curtailed, but the principle of the scheme stands good and 
confirmed by public opinion." 

TIut, as will be seen subsequently, Mr. Cadell W!l.S misinformed with regard 
to the percentage of rooms which were filled up when he W!l.S speaking, and the 
fact that the criticism of the designs of these rooms is still frequently reappearinlT 
from critics, who could have no sinister motive, proves t!lat as they have fiMll; 
emerged, they. still lack amenities which could have been provided without 
increas~g the cost. 

20. The points, on which the designs of the rooms were criticised, may be 
summarised as follows :-

1. Absence of an open verandah. 
2. Shuttered windows.' 
3. Absence of nahanis. 
4. CollectioI\ of smoke in the passages tiITough want of ventilation. 
5. Dampness and cold of the walls and floors making the tenants liable 

to illness. 
Some of these have been remedied at a heavy cost; others have not been 

remedied and therefore lead to the inconvenience complained of. 
LOCATION'OF CRAWLS 

21. It is nowhere stated why the Government chose the partic,ular places 
to locate the chawls, but the explanation may be found from the folloWIDg extract 
in the departmental report for the period ending March 31st, 1922 :-

" It was originally contemplated that of the 50,000 tenements to be constructed, about 
35,000 could be built on land in possession of the Improvement Trust or easily obtainable and 
that for the remainder it would probably be necessary to reclaim part of the salt works in the 
North East of the Island." . 

The Improvement Trust land available is then described in a table, "leaving 
land for 200 chawls of 16,000 tenements to be contained elsewhere ". "So far the 
only land it has been possible to acquire outside the Improvement Trust Schemes 
is that at DeLisle Road, which 'provides for 33 chawls, or 2,640 tenements, and cost 
Rs. 21 per square yard, a rate which it would not be economically possible to pay. 
except for an insignificant proportion of the total area required." 

~ir. M. E. Joshi, an architect, who has studied the housing problem of Bombay 
with care, said on the subject of location in his lecture on 17th April 1926, 
as follows :-

" It is not known on what principles the distribution of these chawls is made in the different 
localities that have been selected by the Develofment Department. It would be intere.ting 
to know whether the number of chawls in each locality is regulated according to the labour 
employed in each centre. If this is so, the question of traIlBit facilities does Dot ame, but looking 
to the number of chawls as compared to the labour Employed in that centre, it setma that the 
former exceeds the demands of the latter and in that case tramit facilities for distant cwtr.s 
ara necessary. The.question is who is going to pay for the transit facilities." 

. 22. The location of the chawls in certain places has been very unfortunate. 
From the point of view of the cost, apart from the reference to the price of land 
above, the land at W orli has proved too costly because of the expenses for levelling 
and filling and also pile foundations which it was found necessary to put. 

One section of the Worli chawls all along the line abuts on an open drain where 
it is impossible for an ordinary layman to stand for two minutes on account of the-



stench. Apart from the unpleasantness of smell, the surroundings could hardly 
be regarded as healthy or clean. I am told that this open drain would go away 
after some years, but in the meanwhile it could not do any good to those who 
dwell in the place. 

23. At almost every place where the chawls have been located, heavy costs 
had to, be incurred on account of the difficulties of water and sewers and drainage. 
The departmental report for the period ending 31st March 1923, says:-

" Owing to lack of pressure in the Municipal mains, and to the want of low level sowell> 
of adequate capacity in the neighbourhood of the chawl areas, it has been found neceesary to 
instal temporary arrangements for pumping water to chawl roofs, as well as those necessary 
for the drainage and dispoaal of the "">wage of the areas under occupation. The conditiona 
referred to are not likely to be rectified for some years, and mu.t entail considerable additional 
work and expense to admit of the buildings being occupied." 

Further difficulties were shortage of water, about which I understand there 
were many complaints. This was due to the fact that very heavy rate for water 
was being charged to the Department by the municipality. \\ny public bodies 
could not get these : points settled much quicker, I have never been able to 
discover. 

24. Amongst the other difficulties of location must be mentioned the difficul
ties of tran.~port, which are acknowledged to be serious with regard to Worli, which 
comprises 60 per cent. of the housing scheme. These were mentioned frequently 
in discussions with labour leaders as a serious deterrant to prospective tenants. 

There has been the diflicultyof !' ;;:htingas will be illustrated from the 
following question :-

" Mr. A. N. Surve (Bombay City, North): (a) Have the approaches to the inhabited 
chawls of the Development Department at Naigaum been provided with proper lighting 
arrangements ! 

(b) H not, is the provision of such arrangements under consideration of Government! 
The Honourable Mr. Cowasji J ehangir ~ (a) No. 

(b) The mattsr has already been taken up with the city of Bombay Improvement Trust, 
who have been asked to make the necessary lighting arrangements in the area. " 

(Bombay Council, 19th February 1924.) 

Even n9W I understand that, apart from the roads and the approaches, which 
in some cases have been provided with lights, there is the grievance with regard 
to the passages and staircases of the chawls not being lighted. 

25. The other difficulty, which was brought to our notice, was that of police 
protection. The idea that all working men are loafers and badmashes is ridiculous. 
There is a tiny section of badmashes of whom the working classes are as much in 
terror as the propertied classes and this section has much greater facility for their 
operations in the working districts than in the districts inhabited by wealthier 
citizens. Mr. SilrVe raised this point with great emphasis in the course of the 
discussion about the facilities which the Department claimed to have made, and I 
think there is room fodmprovement in the police protection provided round about 
these chawls. Had the chawls been located in the midst of older habitations, 
there could not have been any grievance on this score. 

The other shortcoming in the matter of location is the absence of temples and 
places of worship generally and markets, for the provision of which I understand 
the Department is now stirring. There is also lack of schools and other social 
amenities usually enjoyed even by this section of the community.' 

26. The Department appears to have realised when it was too late that there 
was something very wrong with regard to the location. Mr. Cowasji Jehangir on 
11th March 1924 said:- - . 

"I may tell the Honourable House that before they Bnggeeted delay in the construction 
of the chawls. I went into the queetion myself some time "go to see whether we could not 
remove some chawls to other localities for the sake of convenience, and I found that it was not 
possible unlees Government were prepared to sacrifice a large amount of money. Government 
were not prepared to make the sacrifice." 

UNDUE HUERY IN PUSHING FORTH WORK 

27. At the root of the whole difficultv appears to he the hurry with which the 
work was intended to be done. I must ~y that there was more haste than speed 
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in pushing forward the programme of housing. The Governor of Bombay, spealong 
on the 6'th of December 1922, said :-

" Accordingly I next endeavoured to ascertain how the conditions of the daily life of the 
working classes could best be ameliorated within the 8hO'1'test pos8ible' time, and in August 1920 I 
introduced in the Legislative Council certain amendments of tb,e law which were necessary to 
-enable my Government to proceed to tackle this difficult problem on bold and comprehensive 
lines." 

" The scheme is still far from complete; but two important stages have been successfully 
negotiated, the stages of examination and preparation, and we have come here today to receive 
ocular proof of the commencement of the last and to my mind the most satisfactQry stage, the 
atage of construction." 

Mr. St. Nibal Singh, the official propagandist, speaking on the same subject, 
8aid :-

" The work of building these tenements has been so systematised that the rate of progress 
is equivalent to an output of one block of 80 tenements in 6 days. Efforts are now being made 
·even to beat that record." 

Sir Lawless Hepper, speaking on 6th December 1922, said:-

"The rate of progress has now reached the equivalent of an output of one chawl every five 
working days." 
The public of Bombay was amazed at the stolid indifference of the Develop
ment Dcpartment to what was being thought and said about their activities. 
Mr. Jamsethji P. Mjstry expressed the following representative comment on the 
matter:-

" What one cannot understand is the rapidity and persistence with which construction 
<>f such chawls is advanced on the face of such rigid and valid objections. It is high time that 
further construction should be stopped and ways should be found out to prepare better designs, 
and to work them cheaper than at present." 

(" Bombay Chronicle," dated 25th May 1923.) 

METHOD OF CONSTRUCTION 

28. HaVing decided to provide an additional number of one-room. tenements 
in Bombay and having determined to find the finance for it from the proVincial 
10an and the cotton cess, in order_to achieve these results quickly and if possible 
within the period of his office, the late. Govelllor, who was fond of impressive mea
sures, determined to cut the gordian knot by creating a department "new and up
to-date" for the purpose of carrying out this programme. I am convinced that 
if the Public Works Department had been entrusted with this work, they would 
not have done so badly, because there was a nucleus of experience and of tradition 
with them, and it is for the public to judge what has been the achievement of this 
, ad hoc' authority <lXeated for the purpose. Sir George Lloyd said on 3rd August 
1920, in introducing the City of Bombay Improvement Bill:-

"But, for the control of this reorganization as well as for the elaboration of the schemes 
tending to the rapid, businesslike and orderly expansion of our policy, Government proposs 
to constitute a special department. of Government working directly under Government, but 
hampered by a few red tape rules and as little trammelled by old-fashioned methods as 
possible." 

In the light of what has occurred it is deplorable that an attempt was made 
to disparage the work of the Improvement Trust who have according to 
Mr. Cadell 

"succeeded in rebuilding ahp.ost all the 26,000 tenements which they have demolished." 

His Excellency further said on the 3rd August 1920 :-

.. ·What I have stated is that we merely desire our own authority to be as expeditious and 
efficient as possible. Instead of dealing with any over-worked and highly-charged department, 
we are creating a department of our own, n8}V and up,to·date, to deal solely with these matters, 
with no additional powers of any kind." 

29. It is wellknown that the request from so many quarters to make this 
Department a transferred subject as the Public Works Department of the Govern
ment of Bombay is uuder a Minister, was disallowed. It is also wellknown that 
the status of the Advisory Committee attached to the Department was not altered 
to that of a controlling or executive board in spite of frequent 'requests to that 
effect from the beginning. The folloWing from ·the Honourable Mr. P. C. Sethna 
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will be read with interest. Speaking in the Council at the final reading of the 
bill on the 29th September 1920, he said :-

" In ordinary circumstances, the Bombay Municipality would have perhaps felt it a griev
ance, and considered it an encroachment upon its privileges, that the work of constructing 
so many thousands of tenements, particularly with the help of the duty to be specially levied 
on cotton bales arriving in Bombay City, should not have been entrueted to it. But, under 
existing conditions, the Municipality realises that its hands are full at the moment with several 
large schemes which it has in dew, and also the Municipality, within a few months, will ha' e 
thrown on its shoulders the work of' the Improvement Trust. In view of this we endorse your 
action in appointing a special and a separate department of Government for carrying out the 
scheme, although as the Honourable Mr. Chunilal Mehta and the Honourable Sir Dinshaw Petit 
have said, I think, perhaps the task mlg'ht have better been entrusted to a newly created 
executive body on the lines of the Improvement Trust or the Port Trust." 

30. Raving created the Department, it does not appear that all the methods 
of securing economic construction were probed into. Writing to the Governmerrt 
of India on 30th September 1919, t~e Government of Bombay said:- . 

" It is proposed to carry out the work by contract and Government have good reasons to 
believe that when they are in a position to announce their schemes they will be able to induce 
contractors of grea~ experience and resources to establish themselves in Bombay in order to 
undertake work in this and other schemes as proposed." 

I have not been able to trace any such attempt and the departmental records, 
for which I asked, were not made available to me. 

31. While the reasons for doing the construction work departmentally were 
obscure, a certain amount of mystery also hangs over the costs to the Department 
of the chawls constructed departmentally. In a note on this subject by Mr. Rarvey, 
the Executive Engineer, I find that the first estimate of the departmental chawl 
was Ra. 1,27;150, i.e., about Rs. 1,590 a tenement. This was the estimate, but the 
Department is unable to give the actual cost of the chawls built by them. In 
response to a request for these figures I have received the following :-. 

" It is not possible from the abstract or works register to show·the cost of departmental 
ohawls at each of the centres where chawls were constructed departmentally. 

"Departmental chawls were construoted at two centres only,-Worli and Naigaum, 
plot A. . 

" At Worli the twenty chawls of plot A were started departmentally and when in varions 
stages of completion the finishing of same was given out on contract at the rates tendered for 
aimilar works on new chawls, only seven chawls were completed departmentally. The accounts 
were maintained for the chawls as a whole and not for individual chawls or blocks of chawls. 
It is not possible therefore to difierentiate between costs. , . 

.. Regarding N aigaum, plot A, the accounta were originally maintained separately for the 
departmental and contract chawls, but subsequently many common charges to the two 
systems were added with the result that the registers do not give the required information." 

It is obvious that the Department does not know what it cost to construct 
the chawl, but they must have had a vague general notion that it was costing them 
very heavily. Some time before March 1923 and after December 1922 it appears 
that decision was taken to go over }o' contract system. Speaking on 11th of 
December 1922, Sir Lawless Repper slUd :-

"In these three areas (Naigaum, Worli and De\isle Road) 196 blocks, or 15,680 tenements, 
are either under construction by departmental agency, or have been let out on contract." 

32. The costliness of departmental activity in contrast with contract work 
is an accepted fact as applied to construction everywhere and no papers have been 
placed before the Committee to indicate that contract work could not have been 
undertaken at the start. 

33. ' The Department did not deny that the departmental work was very 
costly, but what the cost was has never be'en indicated. Therefore what the saving 
was by going over to contract system is also somewhat obscure. In any case lot 
of money appears to have been spent when the work was being done departmentally. 
Any reasonable business query by a public man was disliked as an attack on the 
rights and privileges of the Department. -

Mr. Lalji Naranji, writing to the " Times of India ", dated the 9th June 1923, 
made the following public enquiry :-

.. How much money haS been spent ·on experimental work on Worli chawl construc
tion t 



(2) Is it true that S.E. No. 1 permitted Major Gammon and Co. to take theu own designs 
and increased the tender rates when the tenders had been called for and accepted on the old 
designs and at much lower rates and whether any test was applied to the old designs before they 
were rejected in favour of Messrs. Gammon and Co.'s designs while some of the chawls were 
built on the old designs 1 What has been the 10BB to the Government owing to this 1 .. , 

These enquiries he also submitted to the Department from his place in the 
Advisory Committee. The fate of these enquiries IS described by Mr. Bole, in his 
letter, dated 5th June 1923, to the" Times of India" :-

" The Director is simply an executive officer and as such he has to execute the orders of 
Government and the members are simply to give advice on matters which are referred to them. 
They are not to interfere with the internal management. " 

34. While the departmental activity did not do any good to Government, 
who incurred heavy costs,-a fact which is now admitted,-it did a lot to retard 
building work generally in the city by raising prices. Mr .• JamshedjiP. Mistri, 
writing to the" Bombay Chronicle" of 25th May 1923, says :-

" By Government undertaking to build these chawls, prices of materials and workmen have 
been so much raised for ordinary builders, that they cannot build buildings now as cheap as 
they were'doing before the Government interfered." 

In any case a costly legacy of departmental work was left over in the onerous 
contract of cement and other materials, which all contractors were asked to accept 
at Government's fixed rates. 

35. A lot of'material was ordered out in a hurry in greater quantity than was 
required and to wrong specification. This fact was elicited in the Legislative 
Council with regard to steel bars of certain sections that had to be sold after
wards at a great loss. 

Particulars of the total cost per tenement during the departmental activitv 
were asked for and were not made available. The inference is, therefore, un
avoidable that full and proper records were not kept during this period of rush work 
and the cost per tenement was not ascertained for the period during which work 
was being carried on departmentally. 

36. When the contract system was adopted, it was understood that contracts 
were going to be placed on the basis of cost plus 10 per cent., the basis that was 
adopted for the purchase of cement. The Indian Merchants' Chamber, in a letter 
dated 8th November 1920, protested against the adoption of this system when 
contractors were ready to quo~e full inclusive 'rates. Mr. P. W. Monie, Secretary 
to the Development Department, in a letter, dated 19th November 1920, could not 
give the assurance that this would not be done, but promised that the matter 
would be considered. Fortunately the timely protest of the Chamber prevented 
contracts being placed on this ruinous basis. 

37. A complaint was heard about this time that contracts were not being 
given to Indian firms and to lowest tenderers. This complaint had been reiterated 
frequently and the last expression of it was in the speech of Mr. K. F. Nariman at 
the ctngress House on 27th March 1926 in thc following words :-

_ "There had been cases in which tenders, whi" were lower by thirty or forty thousand 
rupees for the chawls, were rejected and the higher tenders accepted by the Department." 

On enquiry I find that while it is true that the lowest tenders were rejected, 
the difference between the lowest and the successful tenders was at no time as 
great as Mr. Nariman mentioned. At the same time the reasons for these rejections 
do not appear to be satisfactory. Messrs. Pallonji Edulji and Sons were not given 
a contract because they "were not willing to accept the inclusive rates for these 
items as tendered by Messrs. J. C. Gammon and Co." Messrs. Marsland Price and 
Co. were not given a contract, because lheir "reputation for reinforced concrete 
work in this City was not all to be desired and also their programme of construction 
was unsuitable." Amongst the Indian firms of contractors these two firms are 
well-known in Bombay and have the reputation of being enterprising and efficient. 
That neither of these, though they put in their appearance at the time of tenders, 
were successful is significant and speaks volumes to my mind for the forces, which 
determined who the successful tenderers were. The fact that some of the successful 
tenderers were absolutely new firms and t.hat in one firm at all events the main foro~ 
was a.n old employee of a Government Department itself is also to be .noted. 
There is, besides, the other reason given for "rejecting lowest tenders and that was, 
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that "work of good quality !,ould not have been turned out at these rates". 
I have not known of any case where if a reputable party puts up a quotation, his
quotation would be turned away as too low! The other reasons for rejecting Bomll" 

tenderers were that-
(a) "Many of the rates for main items of work were too low and it was not possible to do

good work on them; had reasonable rates been substituted, their tender would have 
heen very much higher; 

(b) "They had really no competent engineer to place on the work; 

(c) "They could ouly find a capital of 1. lakhs of rupees which was not sufficient for " 
work of this magnitude." •• 

38. The concern of the Department as to the organisation which the contractor 
had, was laudable, but, in practice, wherever there is a slightest uncertainty sbout 
the contractor being unable to carry out his work, a . larger deposit is asked 
for. On enquiry as to what deposits were asked, I was given the following' 
table :-

Statement shrYWing th. seourity deposits taken from the vanO'US si8XJe8sjul tenile:re:rs jM the 
. constructiOl'l oj the De\lelopmetll Directorate c1Iawls • 

No. of I Amount of earnellt 
Serial No. and Name of Site chawls money converted Total 

contractors allotted into security 
depoait per .hawl 

1. Messrs. The Indian Con- Rs. Rs. 
struction Co., Ltd. .. Naigaum plot 10 20,000 for all 20,000 

A. chawls. 
2. Messrs. J. C. Gammon, 

Limited .. Do. 10 500 5,000 

Do. DeLisle Road CO 500 10,000 .. 6* 500 3,000 3. Messrs. Oodey Singh and 
Brothers .. Do. 6t • •• t" .... 

4,. Mr. V. M. Hassau .. Do. 7 500 3,500 
5. Messrs. Chottsni and 

Company .. Naigaum plot 23 600 11,500 
B. 

6. Messrs. Bombay Concrete 
Construct,ion Co., Ltd. .. Worli .. 80 500 4,0,000 

7. Messrs. C. A. Gaya and 
Company .. .. Do. .. 26 500 13,000 

8. Messrs. The Ferro-Con- . 
crete Construction Co. .. Sewn .. 16 500 8,000 . 

, 
.. • Additlonal Ra. 3,000 were ta~ en ~rom these contractors tor aUotting further 8 ohawls oWIng to the reuOlt 

of the conttactB of Me88l8. Oodey ~in!:.h and brothe1'8 and Mr. V. M. Hassan. 
t No security deposit was paid by these contractors, but 5 per c&nt. of the value of work done was withheld 

from their t.illa by way of their security deposit. 'lhia was because they commenced the work on labour 
contract only. 

The actual deposits asked for were therefore too low being something between 
I and 1 per cent. and if a system of larger deposits had been· introduced, the 
Department would have felt greater safety in accepting the lower tenders, which 
they rejeeted. 

39. In one case the reason given for not accepting the lowest tender was that 
on the basis of the programme given by the lowest tenderer, '''the amount of loss 
that would have accrued through loss of rent,-assuming that the ch awls would be 
occupied immediately on completion,-" had to be taken into account and the lowest 
tender has to be rejected." This refers to the contract for 16 chawls (since reduced 
to 12) at Sewn. But the rooms were at no time very full at any centre. At Sewn 
itself the position is as follows :-

No. 01 rooms at Sewn Percentage of vacancy 

960 62'8 (as at March 1926). 

I do not wish to draw any other adverse inference out of this, but even the best 
friends of the Department must admit that such a procedure was unbusinesslike 
and the anxiety to rush building was not justified by the conditions prevailing. 
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COST OF CONSTRUCTION 

,40. The cumulative effect of these errors committed by the Department, as 
pointed' out above, has increased the' cost of construction. The original cost for 
50,000 tenements mentioned by Sir George Lloyd on 3rd August 1920 to the 
Bombay Council was Rs. 5,50,00,000. Mr. Bell in a letter dated 10th January 1926 
indicated that the programme of construction of the chawls was as follows :_ ' 

Pro,In'&!Dme of cons· 

Amount 
truotion put forward . Rate per tt;onemen' by Sir Lawleae 

Hepper on 6th from co~ulDlUl2 and 3 
December 1922 

i 
. 

, 

1 

I 
Rs. Lakhs I Chawls Ra. 

1921-22 . . .. .. 51 I 15 I 4,250 
1922-23 .. .. .. 80 45 I 2,222 
1923-24 102 I 75 1,700 .. .. .. 

I 
1924-25 .. .. .. 123 i 90 I '1,708 , 

! 925-26 .. .. .. 136 

I 
100 

I 
1,700 

1926-27 .. .. .. 136 100 1,700 
927-28 .. .. .. 136 I 100 i 1,700 

1928-29 .. .. .. 136 I 100 I 1,700 
I 

1 

Mr. R. D. Bell, writing on 17th February 1926, said about the housing 
8cheme:- . 

" The tOtal expenditure incurred by the Department to end of the cUlTent financial year 
including payment of interest charges will approximately be as follows :-

Industrial Housing Rs. 428lakhs." 

Taking tlie number of erected at 16,544, the total cost of 50,000 tenements on 
this basis would be Rs. 12,93,50,000 as against Ra. 5,50,00,000. The cost per 
tenement has, therefore, been as follows :-

Origjnal 
3r<! Augu •• 1920 

Ra. 1,100 

Actual 
17th Febroary 1926 

Ra. 2,587 

41. The Department must have been aware before they ever started on the 
construction that the cost was going to be high. According to a note' by 
Mr. Harvey, the original estimates were apparently based on a model which had 
cost Rs. 1,27,150 for a chawl of 80 rooms. Besides this, there was the cost of land. 
Therefore, the increase from five crores to at least nine crores if not 12! was known 
to Government, but was' never indicated at any place or in any o(the reports 
published by the Department. 

42. Mr. Bell, writing further, in rus note dated 17th February 1926, sRid ;

.. The capital ""count remains, however, at 3i crores since the interest charges up-to-date 
'have been written off against receipts from the town duty on raw cotton." 

Why this should have been written off from the town duty, i.e., the cotton cess, 
hae not bee!! stated. The cotton cess waR instituted to meet losses which DlRy be 
incurred on the housing scheme. The losses in ordir>ary parlance are revenue 
deficits. Interest during construction is clearly an item, which must fall on the 
capital. The report of the Audit Officer of the DevelopmenL Scheme as well a.~ 
the general audit report of the Bombay Presidency have been asked for by me and 
the Department 1I.8,S been reminded several times about this request. I am told 
thaL the Audit Officer of the Development Scheme has made no report of any kind, 

'but has only prepared the Capital and Revenue Accounts, which were made 
available to members of the Committee. I was ultimately given the general audit 
xeports of the Bombay Pl'eside.tcy, 'but these reports contain references on only 
ODe or two isolated issues about the Development Department expenditure. 
With regard to the reports of the Auditor on the Development Department, I was 
told that no such reports existed. I cannot think that a'ly auditor would permiL 
the writiDg down of the interest during construction from cotton cess, which was 
intended to be a subsidy to the poor man, to DlRke up the difference between what 
he can afford and the more healthy housing which is conceived by the community 
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to .be the minimum standard of existeI)ce. The cotton oess was I)Ot meant for 
1:overing up departmental extravagance and increased cost. . 
· 43. The statement of capital cost amounting to Rs.-S,42, 72,000 is ~ follows :-

Actual for 16,544 rooms-Letter of Department dated 25th Jun., 1926. 

'Land· 
, Chawl construction ... 
Sewerage connecting drains 
Temporary Pumping arrangements 
Water supply distribution system 
Storm water drains .. •• 

• Paving round chawls .. 
Temporary shedding for stores .. 

,Earth filling 
_ Cleaning and Levelling grounds, eto. 

Coolie Lines 
Lighting of plots 

· Roads including footpaths 
'l!.epairs and Maintenance 
· Tools and Plant (net) 
Railway sidings (net) 
Expenses such as loss in working machinery, increased 

cost of cement, etc. 
Miscellaneous 
Establishment 

Per tenement Ra. 

326'70 54,05,000 
1,378'02 2,28,00,000 

49'33 8,16,000 
00'48 8,000 
40'13 6,64,000 
26'59 4,40,000 
23'63 3,91,000 
9'55 1,58,000 
3'88 63,000 
8'46 1,40,000 
0'80 14,000 
2'17 36,000 

19'41 3,21,000 
1'51 25,000' 

22'24 3,68.000' 
10'80 1,79,000 

37'83 6,26,000 
8'50 1,42,000 

101'30 16,76,000 
---

2,070' 70 3,42,72,000 
, Interest and other charges during constrnction " 516'0 85,28,000 

«. The reasons for the increase from the original estimate of Rs. 1,100 per 
· tenement have not been analysed by the majority report, but I consider it necessary 
~~- . 

The outlay of Rs. 326'7 per tenement for land seems to me to be too heavy. 
,With regard to the land at DeLisle Road, the Department says in the report, dated 
31st March 1922, as follows :-

, " So far,.the only land it has been possible to acquire outside Improvement Trust Schemes 
is that at DeLisle Road, which provides for 33 chawls or 2,640 tenements, and cost Ra. 21 per 

· sq1jBre yard a rate which it would not be economically possible to pay except for an insignificant 
proportion of the total area required." 

• It is presumed that the rest of the land was taken from the Improvement Trust 
· and I am inclined to think that owing to delays in acquisition the departmental 
organisation was lying idle for some time. This must have increased the cost on 

.items other than land. With regard to the land at W orli the site chosen could not 
be regarded as satisfactory as it involved pile foundations, which also raised the 
cost. The departmental report for the period ending 31st March 1922, said:-

"In the case of chawls at Worll pile foundations have been found necessary as the ground 
has recently been filled in by the Improvement Trust." 

45. The Department themselves became conscious of this when it was already 
too late. In their report for the period ending 31st March 1923, they said :-

" Owing to the lack of pressure in the municipal mains, and to the want of low level sewers 
· <>f adequate capacity in the neighbourhood of the chawl areas, it has been found necessary to 
instal temporary arrangements for pumping water to chawl roofs, as well as those necessary for 
the drainage and disposal of the sewage of the areas under occupation. The conditions referred 
to are not likely to be rectified for some years, and must entail considerable additional work 
and expense to admit of the buildings being occupied." 

An expenditure of Ra. 60,00,000 half been incurred on the housing scheme apart 
· from outlay on land and actual construction of chawls. If 5 per cent. is allowed 
.as reasonable overhead charges on these outlays, it would account for a sum of 
Rs. 14,10,000 lea.ving a sum of Rs. 45,90,000, i.e., about Rs. 277.' 5 per tenement 
which has been expended. The need for this expenditure has not been clearly 
shown and much of it was due to the selection of the sit.es, because, if sites had 

· been selected where drainage and water supply provided by the Municipality was 
,availa.ble, a large bulk of the expenditure need not have, been incurl'ed. The . . 



heaviest items accounting lor this expenditure are tools and pla.nt, roads including 
footpaths and lighting, pavement round chawls, storm water drains and water 
supply. . 

46. Taking the difference between the outlay of 342 lakhs and 428 lakhs the 
total outlay including interest, i.e., a sum of 861akhs or about Ra. 516 per tenement 
is accounted for by interest. sinking fund and similar charges duri~ construc
tion. This also is an unduly heavy burden and could have been aVOlded if the 
type of building chosen was not that of cement ap.d if the total requirements had 
not been miscalculated and if the progress of buildings were adjusted to the actual 
demand. 

47. If the need for all these charges, which account for the increase of cost 
ar..d therefore the increased economic rent, which must be either secured from 
tenants or made good from the tax-payers, was there, it is surprising that it was 
never definitely stated, I·do not know whether the Government clearly realised 
that sodl.e of these charges would be incurred. In the original estimate as it was 
put forward at the time the City of Bombay Improvement Trust (Cotton Cess Duty) 
Bill was introduced. no mention was made of any of these items. Had it been then 
given out that a tenement was then estimated to cost Rs. 2,000 and had it beE:ll 
known that it might actually cost as much as Rs. 2,587 those who were aware of the 
.resources of the working classes would have immediately called halt and would· 
have given it as their eQ1phatic opinion that such a tenement was going to be too· 
costly to be useful and in order to get it occupied at all by the working classes, the 
subsidy from the general taxpayer would have to be very much greater than what 
wail indicated by Government. 

48. There was public apprehensioD that the cost was going up and there 
was an outcry that there was waste, if not corruption. The Governor of Bombay 
in his inauguration speech on the 6th of December thought it necessary to give 
an assurance in the following words :-. -

" They are being provided moreover at a price which closely approximates the estimates 
made by the Directorate no less than two years ago, and we are confident that their bulk 
production is going to reduce costs very considerably." 
This assurance was repeated in the departmental report for the period ending 31st 
March 1923:-

"It is likely, however, that further reductions will be effected in future and that the average 
cost per tenement over the scheme will be reasonable," 

49. It would have been much more straightforward if the Government had 
said what was the original estimate and what was going to be the cost. I venture 
to think that they did not know. The tax-payer of Bombay has a right to ask 
why Government launched out on the scheme on this scale under these conditions 
of uncertainty and why when they discovered that the cost per tenement was 
becoming very heavy and that, therefore, the possibility of letting out tenements 
at economic rents was becoming more remote, why they did not make these matters 
public, why they did not slacken their activities and take the Council further 
into their confidence ~ As against Ra. 1,100 originally estimated the Government 
knew that for land they wcre putting out something like Ra. 326' 7 per tenement. 
They further knew that the basic cost of construction was over Rs.1,590 (vide note 
No. W-1-2904 dated lOth May from the Superintending Engi1Ieer, Housing and 
Suburban Circle). This gives the figure of Rs. 1,916'7 per tenement exclusive 
of lighting and all other extras. This must have been known to Government 
before a single chawl was built. There IS no doubt that the Government could have 
saved a large amount of public monev by reducing their programme at an earlier 
date than when they did. Further "they reduced their programme not because 
of the cost, but because of the impossibiliSy of finding tenants as will be seen 
from the table given in paragraph 72 of vacancies in the chawls. This could have 
been foreseen, because after all there is a verY severe limitation to the amount 
of outlay on rent which the tenants, who were eXpected to occupy these tenements, 
could make from their income. 

ESTIMATED LOSS ON THE HOUSING SCHEME 

50. The Government must have known that the estimated loss on the housing 
scheme was going to be increased very far beyond what it was expected_ 
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In introducing the City of Bombay Improvement Bill on 3rd August 1920, the 
Governor said:-

"I will confine myself to saying that OUI' rough estimate of the cost of these 50,000 
tenemente is Bome Rs. 5,50,00,000. According to OUI' estimate, the annual loss entailed by the 
scheme will amount to Rs. 13,50,000 ... 

Sir George Curtis before the Royal Society of Arts on 15th July 1921 was 
equally confident and said :-

.. The loss expected on the housing scheme, i.e., the diJrerence between rent received on the 
one hand and interest charged on the otller, is expected to be 131akha per year. It is calculaterl 
that the apptopriation of this sum of 13 lakhs from the cotton duty will render it possible to 
meet the loss on the housing scheme and provide a sinking fund for the repayment of the 
loan in 50 years ... 

During the whole interval apprehe.nsion was being felt that more taxa
tion would be necessary to meet the tosses from the extravagant activities 
of the Department. Attempt was made as late as February 1924 to allay 
these apprehensions; at a time when the Government should have .had all 
the facts in their possession, Mr. Cadell as Finance Member of the Government of 
Bombay, speaking in the Council on the 19th February 1924, said:-

.. And if it be found eventually that they cannot be built at remUnerative rates, we have 
the share of cotton cess levied on cotton used in or exported from Bombay of Rs. 15 lakha a 
year, together with the profits which I have above indicated are inevitable from the Back Bay 
Reclamation as our solid guarantee fund.' Mr. President, we can proceed with this great work 
in full and certain confidence that we are building up the prosperity of Bombay on the solid 
basis of the improved health and happiness of the laboUl'ing cIasses." . 

The same assurance was reiterated by Mr. Cawasji Jehangir speaking in the 
following month in the following words :-

.. There will be no 10 .. as the deficit resulting from the letting of rooms below economic 
rents is made good from the cotton cess revenue allotted for the Industrial Housing Scheme." 

51. These two gentlemen were speaking when out of 3,920 rooms declared 
ready for occupation, only 2,707 were filled up, that is, there was a vacancy in the 
housing scheme of 31 per cent. I am told that in order not to show the proportion 
()f vacancy as particularly heavy, chawls of construction that were completed, 
were not always handed over. This must have been so as will be seen from the 
following table:-

Year ending 31st Mareh 

1923 
1924 
1925 
1926 

• 
Number of TOOlDl8 available for 

occupation 

1,365 
3,920 
6,224 
7,016 

Number of TOOULB occapied 

l,04Q 
2,707 
3,lSO 
3,238 

If on 31st March 1926 the number of rooms ready for occupation was 7,016, how 
is it that the actual number completed is 16,544 according to the letter from the 
Secretary to Department, dated the 25th June 1926, and the percentage of vacancies 
calculated accordingly ¥ 

If they had given any thought they would have seen that the provision made 
from the cotton cess towards the housing programme would not be enough t() 
make up the deficit. The exact figure of loss as it is going to be borne by the 
taxpayer in future could only be seen from a careful analysis of the accounts. 

ACCOUNTS 

52. On the accounts side the weakness of the Department has been frequently 
remarked upon. A statement of receipts and expenditure. which was given in 
the administrative report during the year 1920-21. seems to have been omitted 
from all subsequent reports for reasons which have never been explained. 
Particulars of repairs and maintenance charges, which have been given in 
paragraph 60 would indicate that there was a considerable divergence and the 
Bame headings were not, therefore. uniformly given for instituting a comparison. 

The Capital and Revenue Accounts had to be cast several times and in fact 
have been recast over and over again. This was mentioned by the Audit Officer in 

110 w 21-$ 
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hig note giving a further set of Car>ital and Revenue Accounts. Calculations of 
interest were sometimes made and sometimes not made and they were made at 
different rates. Whatever the system of accounts was originally, it was found 
necessary from time to time to strengthen it and the Government of India, who 
had lent out money considered it necessary to attach a Financial Adviser to the 
Department. Reports made to, or by, this Officer have not been made available 
to the Committee. 

53. The auditing of the accounts must have been very unsatisfactory. As 
the Audit Officer only prepared Capital and Revenue Accounts, some relevant 
co=ents .from the Accountant General, Bombay, in his audit report of the 
province bearing on the Development Department's housing activities are given in 
Appendix A. . 

An extraordinary departure with regard to pre-audit system was made in 
connection with the Development Department. Such a method is contrary to the 
established practice of all other Government Departments and there was no reason 

'to adopt an absolutely new system,-a system which has not been applied to the 
Public Works Department of the Government of Bombay. 

From the Capital and Revenue Accounts which have been prepared, it is 
obvious that uniform estimates were never put up and almost every estimate for 
chawls was revised. 

54. The following tables are instructive:-

Estimate of receipts 

-
Original (191h September Revised (Majority 

1925) R.port) 

Rents at revised rates allowing for 10 per cent. Rs. Rs. 
vacancies .. .. .. 14,81>,480 13,26,936 (also 

allowing 
bad 

Cotton cess (average for last four years) 
debts). .. 15,70,000 16,33,700 (actual 
for 

1924-25) 

Total .. 30,55,480 29,60,636 

ERtimate of expenditure 

-
Original (19th Septem.er Revioed (Majority 

1926) Report) 

Ra. Rs. 
Interest and Sinking Fund .. .. 23,76,000 22,68,854 
Municipal Taxes .. .. .. 3,34,000 1,98,792 
Management and establishment .. .. 1,33,000 1,62,000 
ll:ngineer's establishment .. .. 36,000 40,400 
Aocounts establishment .. .. · ... 12,000 
Audit establishment .. . .. .. 12,000 12,000 
Commission to Rent Collectors .. .. · ... 12,500 
Repairs . . . . . . · . 1,50,000 2,07,000 
Sanita.ry stores, etc. .. .. · . 20,000 20,000 
Pumping .. .. .. .. 80,000 I .... 
Rent at Sewri .. .. .. · ... 14,000 

-
Total · . 31,41,000 29,47,546 . . 

These figures appear to me to be deceptive and misleading. On the revenue side 
the figure of rent is put down at Rs. 13,26,936 allowing only 10 per cent. for vacan· 
cies and bad debts; in other words, it gives a monthly collection from the 
ch awls by way of rents at Rs. 1,10,578. The maximum monthly collection 
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hitherto has not been more than Ri!. 31,213. In Worli, where over 60 per cent. 
of the chawls are located, over 95 per cent. of the rooms are vacant as against the 
10 per cent. assumed in the estimates. The percentage of vacancies in other 
centres is as follows ;-

Naigaum 
Sewri •. 
DeLisle Rood 

feT cent. 

65 
62'8 

46'8 

The lIIajority Report, drafted b.,"l;he Director, exprellsed the following hope :-
" The total number of tenants is now 3,600 and seems likely to reach 4,000 in the course 

"f the year. " • 
This would be well under 25'per cent. occupation and therefore over 75 per cent. 
vacancy. What is the use of estimates based on a 10 per cent. vacancy basis if 
the actual position is something like this ~ It can only give an exaggerated idea 
of the revenue and therefore divert attention from the heavy loss, which the 
Department must incur and which must be made good from general revenues 
during the next year. 

55. As for the receipts of the cotton cess, the original estimate was based on 
a four years' average, which lconsider to be sounder .• ~he revised estimate at an 
increased is the actual for the last year. I do not know whether the cotton trade 
may not be diverted from Bomba, to other ports, but I share the apprehension, 
which has been expressed, that the cotton trade may be so diverted. This was 
foreseen by shrewd men as early as 1920. Mr. lIIanmohandas Ramji. speaking 
in the Council on 3rd August 1920, said:- . 

" I am afraid that perhaps this Rs. 2 may act as a means of diverting the trade of Bombay 
ID another port, and if that should happen we shall have to be very careful about it, and I think, 
due consideration will have to be paid to this point. " 

An inquiry into the effect of the cotton cess on the cotton trade of Bombay ought 
to be held. If it is then found that the ,trade is being diverted elsewhere, the 
revenue from cotton o~ss would tend to go down and it is just as well to be prepared 
for such a contingency. . 

56. On the expenditure side the Department has revised the position and 
shown the expenditure as nearly two lakhs less as the result of that revision. The 
rate of interest, which was originally reckoned in the departmental conclusion, 
was 7 per cent. (vide Appendix Bl. It is now reckoned at a lower rate, which would 
be in order if the Department is paying a lower rate. So far as the rate of interest 
is concerned, the Government choose a wrong moment for constructing the chawls. 
6! per cent. free of income tax, which was given for the first Development Loan, 
is the heaviest rate ever given by Government. Borrowing at such a rate will be 
justified for an emergency, but not for social reform. It is so obvious that in the 
matter of housing, interest is a serious charge. Housing by public authorities 
should not be therefore undertaken except when they can borrow at very low rates. 
Conversion of old loans is desirable, but ill only possible for the short period loans 
as it is difficult to induce the holder of Government Security to give up the advantage 
of a higher rate of interest if he can'hold on to it: 

SINKING FUljD AND DEPRECIATION 

57. The sinking fund on housing schemes was originally reckoned at 28 yeam. 
It was deliberately altered in 1920 by an act as applied to the Improvement Trust 
to enable them to reckon sinking fund for 50 years instead of 28. Fifty years was 
the period also mentioned by Sir George Curtis. 

" The !<JSs expected on the housing scheme, i. e., the diHerenoe between rent received on the 
one hand and inttrest cbarged on the other, is e:l:pected to be 13lakhs per year. It is calculated 
that the approp,iation of this sum of 13 lakbs from the Cotton Cess will render it possible to 
meet the lOBS on the housing scheme and provide a sinking fund for the repaYment of the loan 
in 50 years. n . 

('Sir George Curtis before the Royal Society "f Arts on the 15th July of 1921). 

The sinking fund is now reckoned at sixty years. The Department must 
h~ve had justification for this. A question was raised in the Committee, but it 
did not appear that any reputed architec~'s opinion was taken as td the life of the 
chawls and whether they will survive sixty years. 
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DEPRECIATION 

58. I was surprised to see that no depreciation was provided for in the accounts 
as it should be before either profit or 1088 is reckoned. The justification for this 
Was found in the practice of the Public Works Department where no depreciation 
is provided for on Government buildings, but Government buildings are constructed 
out of revenue. In the case of irrigation and other works, the works are practically 
perpetual if they are kept under proper repairs, but buildings are not perpetual. 
A careful system of accounts would involve the setting aside of depreciation. 
Such provision is now being made for railways and other commercial departments 
of Government. The depreciation on buildings is usually reckoned by private 
owners at 2! per cent., thus giving a life of 40 years. Whatever the ascertained 
life of a concrete building may be, depreciation ought to be provided on that basis, 
because, otherwise the sinking fund, which merely provides for .the repayment 
of the loans, would enable the loans to be paid oH, but new loans will have to be 
incurred for rebuilding. I made enquiries as to whether there were any rulings 
under the Accounts Code or any special orders of Government why depreciation 
should not be provided, but no reply was vouchsafed. The provision of depreciation 
would increase the deficit and place the burden on the present taxpayer, and if 
it is not provided it should be clearly understood that this is transferring a portion 
of the burden on the next generation. If there had been. a surplus out of the housing 
scheme, the argument for the proyision of depreciation would be unanswerable. 
As it is, I merely draw attention to the fact as an illustration of the lax practice of 
public bodies. In a note (without date) prepared by Mr. S. M. Lahey-Bean, the 
Audit and Accounts Officer of the Development Scheme, I read 

" the question of charging depreciation on all the buildings of the Directorate is still under 
the consideration of the Government. Orders are, however, Expected very shortly. " 

It is evident, therefore, that the problem of depreciation did come under review 
and it will be interesting to know if the considered opinion on this subject was given 
out to the public indicating reasons why no depreciation is provided. 

59. The reduction in municipal taxes of about Rs. 1,35,208 is the result of 
negotiations and must be regarded as a direct subsidy from the Municipality towards 
the housing scheme. This is a laudable step on the part of the Corporation provided 
they realise the good which they are doing. 

60. Mr. Baptista regards the expenses for management and for repairs as too 
high. The Department could be trusted to have revised this figure down to the 
minimum, as they could not be anxious to show a great deficit. Both these charges 
must appear heavy in comparison with the actual rents collected last year, ~;iz" 
Rs. 3,46,749. Both these charges appear to me very low if account is taken of 
the total capital cost. The repairs provided are about Rs. 1,000 per chawl of 80 
rooms a year. In a wood and masonry chawl, this figure· would not be regarded 
at all as extravagant having regard to the cost even of common whitewash once a 
year. Experience alone can show whether the maintenance and repair charges 
provided are, or, are not too· low. The figure of maintenance charges actually 
spent <luring the last three or four years is quite eloquent. The figures are :-

Housing
Naigaum 
Worli 

.. 
DeLisle Road .. 
Sewri 

Naigaum 
DeLisle Road .. 
Worli 
Sewri 

REPAIRS AND MAINTENANCE 

1922-23 

1923-24 

.. 

Rs. 
61,000 

2,47,500 
4,000 
3,500 

Rs. 

61,000 

2,55,000 
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Naigaum .. 
DeLisle Road .. 
Worli 
Sewn 

Naigaum .. 
DeLisle Road .. 
Worli 
Sewn 

.. 
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1924-26 

·1926-26 ,. 
" 

J¥. Rs. 
33,500 
33,500 
69,000 
29,000 

1,65,000 

- -- 6,83,000 

Provision of repairs in future according to 
Majority 2,07,000 

Contrast this with the amount estimated by the 
Director of Development in note, dated 20th 
August 1923 3,97,056 

61. In a departmental note, dated 19th September 1925, when the expenditure 
was calculated at Rs. 31,41,000, it was said that" the annual loss at present shown 
as Rs. 85,000 would be therefore wiped out before long and it may be possible 
to maintain the present scale of rents, but it depends on 90 per cent. of the rooms 
being occupied, of which there seems little prospect at present." This was the 
note prepared for the benefit of the Advisory Committee. As a result of discuss~on 
which happened in the Committee, the Department is reconciled now to the followmg 
position :-

" At this figure there will be a la •• of between five and five and a quarter lakh. per annum 
on the whole scheme, it rents are fixed a. recommended in the preceding paragraph; in other 
words, the share of the cost of the scheme bome by taxation will meantime be per annum . 
Rs. 16! lakhs from the cotton ce._ and over Rs. 51akh_ from ot.her sources, total, say R •. 2li 
lakhs ... 

Unless a miracle were to ha~pen, I think this figure will be considerably exceeded, 
though it is always possible In times of stress to suspend incurring repair and other 
charges. . 

62. At 4,000 rooms at an average rent as provided in Majority Report the 
position will be something like the following :-

Rent not allowing for be.d debts 
Cotton ce .. 

Rs. Rs. 
3,60,000 

15,00,000 
----18,60,000 

The expenditure on the other hand is shown as Rs. 29,47,546 and the deficit 
calculated is on the basis that if all the rooms are not occupied the payment to 
the Municipality and other charges will be less. But the question is, will they be 
less by Rs. 9,66,936 a year 1 At the rents suggested by me I expect 95 per cent. 
recoveries of rents on the following basis :- . 

. Total r~t on 207 chawls per month ., 
Less five per cent. 

Rs . 
66,960 
3,348 

63,6]2 

Rs. 

Total rent per year 7.63,344 

If t~e ~eneraJ taxpayer is to pay a sum of Rs. 211'lakhs in any case according to the 
maJonty but possibly a sum nearer Rs. 25,69,546, then I think it is better to get the 
rooms occupied by fixing rents within the reach of the working classes as I have 
suggested. 

6~.. Having gone on merrily spend~g and breaking almost .every f,rinciple 
of politlCal economy, the Department tned'to fix an "economIc rent.' This 
econ~mic rent had little or no reference to the prevailing rents in Bombay for 

KO w 21-10 .... 
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the same claBS of accommodation as borne by the working claBSes. The method of 
determining the ell,onomic rent adopted by the Department will be indicated in 
Appendix B and the result reached was Rs.l4-8-0. It will be seen that the contribu
tion from the cotton cess was taken at Ra. 54 per room, i. e., Rs.4-8-0 per room per 
month. The actual contribution from the cotton ceBS of 16,544 rooms would be 
Rs. 7-14-0 per tenement per month. It is a pity that with a contribution of this 
size which falls on the cotton cultivators of Bombay and of further parts whose 
cotton passes through the port of Bombay, the Department is still unable to reduce 
the rent so as to bring it within the reach of the working claBBeB. 

64. The fact that rents fixed by Government were very high would be seen 
from the following comments:-

Mr. G. B. Trivedi, writing in the Bombay Chronicle, dated 15th September 
1924, says:-

" The reason why Development rooms are not filled up quickly is that their rents are still 
beyond the capacity of ordinary mill-hands. " , 

On the question of rents, Mr. Jamsetji P. Mistri, writing to the Bombay 
Chronicle of 25th May 1923, says :-

" It is said that the rent of the room works up to fourteen rupees. At that rent these 
'chawls would not be for working class at all. They would be chawls for artisans; common 
labourers cannot afford to pay even the reduced rent of ten rupees per room. " 

The Bombay Chronicle, on 16th May 1923, said :-
" What the discussion on cha wl rents particularly lacked was the point about the co-relation 

between the ability to pay and the rent charged. Is Ra. 10 at all commensurate with the ability 
of the workers to pay! .... Taking, however, the official statement of Mr. Shirras that' three
fourths of the budgets fall within Ra. 40 and below Ra. 70 per mensem ' and his average family 
inoome at Rs. 52-4-6 per month, Ra. 10 is nearly 20 per cent. At present they pay a rent 
averaging 7 . 7 per cent. of their ea,rnings, and it varies between Rs. 3-8-0 and Ra. 5 for the most 
part. Is it wise, is it fair, is it economic to ask for a sudden rise of from 100 to 200 per cent.! 
No one, indeed compels the worker to go into these tenements. But then for whom were these 
cha wls built ! " 

In the light of this the bombastic claim of the Department through the mouth 
of St. Nihal Singh will be very much disputed :-

" Government has fixed the rent at about 25 per cent. below the rate which would be 
charged if only a moderate return on the capital sunk was expected. If the tenements had 
been put up in the ordinary commercial way, the occupants would have to pay at least 50 per 
cent. more for the 8ame accommodation." 

65. The following table is instructive :-

Newrcnta 
\:ropoaed by Rente pro-

Original rent,s fixed by the Department t e majority pClBed by 
at the in. me in tbe 

atance of ther Committee 
Department 

I -- ,- '--" 

I 
I 

Ground floor\ 1st door 2nd floor 3rd ftoor 

I Ra. a.. p. Ra.a. Re. a. p. I Ra .•. p. Rs. a. p. Rs. a. p. p. 
Worli .. .. 9 8 0 I 10 0 0 10 8 0 10 8 0 6 8 0 3 0 0 
Naigaum .. .. 9 8 0 

I 
10 0 0 10 8 0 10 8 0 8 8 0 i 0 0 

DeLisle Road .. .. 9 8 0 10 0 0 10 8 0 10 8 0 9 8 0 6 0 0 
Sewri . . .. 9 8 0 I 10 0 0 10 8 0 10 8 0 8 8 0 6 0 0 

I • 
66. My object in proposing these rents was to begin at the other end. The 

standard, which induced me to propose these rents, was the standard ascertained 
by Government machinery. The Bombay Labour Office after very careful 
enquiry had stated that the rents paid by the workmen in Bombay were from 
Rs. 3-8 to Rs. 5 and it was on the basis of these rents that most of the calculations 
as to cost of living were made by them. 

67. Apart from that, it was clear that the higher rents were tried and could 
not attract a sufficient number of tenants. The idea that the population of the 
City has been diminishing since the last census, is one which I share, but it cannot 
explain the enormous number of vacancies in the Development chawl. If the claim 
that the chawls of the Development Department provide better housing in every 
respect than the slums at present in occupation is true, then these chawls should 
have been filled up, and if t~e pop.ruation had gone down, it would have been the 
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orthodox chawls under private ownership, which would have remained vacant 
In order to ascertain correctly what is wrong with the chawls, the only remedy 
is to reduce the rents to the level which I have suggested. 

68. Mr. Baptista in the Committee has charged me with being a capitalist 
and therefore incapable of understanding the labour's standpoint. I am, therefore, 
disappointed that Mr. Baptista has not championed the cause of labour by coming 
with me or writing separately a minute recommending the reduction of rents as 
low as I could. I think it is better to have a 95 per cent. occupation than a 
95 per cent. vacancy. It is better that houses, which have been erected at such a 
large outlay of public funds, should be used by huma. beings than that they should 
remain locked up. The standard of environment is going up everywhere in the 
world and posterity will never be able to understand or forgive any authority in 
Bombay who, having built these tenements on a plan, which i;hey have claimed to 
be superior, have closed them up against occupation by the artificial barrier of high 
rents. 

69. At the same time in making this suggestion for lower rents, I have in 
mind "that if the rents on the scale proposed by me are found unduly low, then after 
there has been full occupation for twelve months, it would be possible to gauge how 
far the rents can be increased without il;ri;ving away the tenants. The more 
important thing in the housing enterprise of the Government is that peol?le should 
occupy these houses. The deficit is already being made up from taxatIOn to the 
extent of Rs. 15,00,000 a year. The Majority Committee suggest that the deficit 
will increase and further funds involving an additional sum of Rs. 6,50,000 would 
have to be found. It is possible that fuller occupation may reduce the amount 
of deficit, but should the deficit increase, as I fear it will, by a few lakhs, the problem 
has got to be faced. If the Government of Bombay decline to face it in 1926, the 
Government of Bombay will have to face it in 1928 and it is not right for the 
Committee to ignore this aspect of rent fixation. The rent should be fixed with the 
idea of achieving maximum public good of realising the humanitarian aspirations 
of the Government of Bombay when they launched out on this project. Sir Henry 
Lawrence has poohpoohed the accountant's standpoint in doing large things for 
public welfare, and yet the Governmen1;. of Bombay in their policy in fixing rents 
for these Development chawls is sticking on to the accountant's standpoint and 
I must say that they are doing that also very badly. What they are doing is, in 
order to show on paper a smaller deficit and thus save their prestige, they are fixing 
up higher rents and by doing so they are now directly responsible for the continuance 
of slums in the city. 

70. If 16,544 rooms were fully occupied at the rate of four persons per room 
as it is desired, but at the rate of five per room as the Government originally 
calculated, about sixty-six thousand human beings could move into these chawls 
from where they are at present, presumably inferior and overcrowded locations with 
all the attendant evils of slums. 

MANAGEMENT OF THE CRAWLS 

71. The record of the last three and a half years of the mansgement of the 
chawls at the hands of the Development Department makes very dismal reading. 
It would appear at first that the Government of Bombay agreed with the public 
view that the chawls should not be managed by Government after they we're ready. 
This view was expressed by the Honourable Mr. P. C. Sethna, speaking in the 
Council in the following words :- • 

" When the Improvement Trust was started in 1897, we were distinctly given to understand 
that that Trust would last for about 20 to 25 years, and Your Excellency's Government has 
now promised to transfer it to the Bombay Municipality. I wcmld Uke to know, Sir, if it is 
possible to in/O'1"I1I me whethm thme is any intention that some flay this DirectOf'ate will cease to 
exist Of' be ,transferred to the Municipality and whether there is any time limit fixed or that 
Government desire that this Directorate shall continue as long as everything that is contem
plated has been completell by it. With these few remarks, Sir, I support the first reading of 
the bill." 

Sir George Curtis on 29th September 1920 said in the Local Council :-
" As His Excellency explained in his opening speech, Government have taken up the 

construction of the industrial tenements themaelves, because they were convinced of the need 
for direct action, for prompt and vigorous measures for the removal of what is a very ,great 



public evil, and they were satisfied that no local body had the staff or the land or the credit to 
carry out the necessary work, but they have no wi8h to jigut-e permanently aB landkwd8 
of 'UJO'Tking class residences. When the tenements are constructed and the rents stabilized, 
there is every reason why they should be transferred to a local body. Accordingly provision is 
made for the transfer to the Municipality, at their option, on 1st April 1936, or on a subsequent 
date, of the tenements in question on the Corporation indemnifying or recouping Government 
against their liabilities in respect of existing or future loans raised by Government with a view 
to the provision of these tenements. In order to enable this to be done, the amendments now 
proposed by the Committee provide for separate accounts being kept and for reference to 
arbitration in the event of dispute as regards the ,form and amount of indemnity." 

The above quotation shows that the Government of Bombay have recognised 
that a local authority has grea.ter competence in managing tenements than the 
Central Government working through " a department of their own new and up
to-date." 

72. But the ideas of the Government of Bombay must have undergone 
considerable change thereafter to enable Sir Lawless Hepper on the 6th of December 
1922 declare that these chawls. 

"Will be taken over by the Estate Branch of the Directorate under the Land Manager, 
who will thereafter be responsible for the management of the property." 

As the chawls became ready they were offered for occupation and the method 
adopted by the Department for attracting tenants was by means of the extension 
of circulars and vernacular leaflets amongst the roillhands. The response was very 
poor as will be seen from the following table :-
~-----------,-----------------.-----------------

1923 
1924 
1925 
1926 

Year ending 31st 
March 

I 
No. of rooms available for 
ocCUpa.tiOD on 31st March 

1,365 
3,920 
6,224 
7,016 

No. of rooms occupied OD 31st 
Ma.rch 

1,040 
2,707 
3,180 
3,238 

73. An attempt was made in the beginning to show that chawls were filled 
up as soon as they were offered for occupation. Mr. P. R. Cadell, speaking on 19th 
February 1924, in the Council on behalf of Government said that 90 per cent. of 
the chawls were occupied. It will be seen from the above table that this was not 
true at any time. The present vacancies are more than 75 per cent. on the whole 
estate and more than 95 per cent. on the W orli estate. 

74. It is possible to argue that the Department,cannot prevent the vacancies. 
But the amount of arrears in rent collection was also heavy. If the arrears 
indicated merely a temporary relief to tenants, it would not be so serious, but 
large amounts had to be written down as irrecoverable. 

" Of the total arrears of Ra. 2,43,606 accumulated at the end of March 1926, Ra. 1,44,225 
have been written off. Of the remainder it is estimated that Ra. 69,651 are irrecoverable and 
Ra. 29,730 are recoverable." 

(Departmental Note, dated May 1926.) 

75. The, exact idea of a)lleals can be had from the following table :-

Year endiDg 310t Maroh Rent demand during the year CoUeDtiop for the whole year 

-------------1-- ---------------1-------------------

1923 
1924 
1925 
1926 

Ra. 
22,657 

2,62,093 
4,73,40f 
4,15,083 

Ra. 
13,970 

2,02,185 
3,74,561 
3,46,749 

'76. This was in spite of the fact that the Government have extraordinary 
powers, which nQ landlord possesses. These powers were further increased in 1924 
by the application of section 6 of the Bombay City Land Revenue Act, 1876. 

" It was arranged to appoint the Junior Assistant Land Manager to be an assistant to the 
Collector of Bombay under section 6 of the Bombay City Land Revenue Act, 1876, and for the 
Collector of Bombay to delegate to him his powers of recovery of rents in respect of the Directorate 
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chawls. The powers 80 delegated included, ;,nlef' mU., authority.to ser,:," no~ices of d~mand, 
and attach the goods of defaulting tenants and Bell them by public auctIOn WIthout haVlng to 
reson to Court proceedings." (Departmental note.) 

Anyone would agree that these are very drastic powers to be exercised 
by any landlord. Irrecoverable arrears in spite of this reflect no credit on the 
management. . 

77. Very late in the day the Department. did realise th?,t everything w?,s not 
right with the management of the chaw~, which wanted qUite a different kind of 
a.bility than that possessed by the vanous officers of the Department. On the 
20th November 1925 we find that"the Audit and Accounts Officer ofthe Development 
Scheme reported serious remissness !U(d laxity on the part of the Assista.nt Land 
Manager. 

"The vacancies are mainly due to the unpopularity of the chawls, for want of 
easy access especially at Worli and to some extent to the fall~ng oft in the demand fOE 
accommodation. Inefficient supervision on the part of t~e ASSIstant La.nd. Man~ger and 
his staft has also contributed a great deal to the accumulation of arrears which will never 
be recovered. tJ 

" On the above inefficiency being brought to notice, Government have taken ~teps .to 
improve matters by the appointment of a special Officer who ~ok ove~ charge of his. duties 
on the 24th January 1925 and since then there hs;s been a CODSlderable Improvement 1U the 
state of affairs." 

The Department ha.ve appointed cha.wl superintendents and supervisors 
and sanitary visitors and considerable staff, but the position has not shown 
improvement except during the last three or four months. I now understand 
that Government a.re about to transfer the management of these chawls into the 
hands of the Collector of Bombay. It seems an undue duplication of management 
machinery to ha.ve certain chawls belonging to the Improvement Trust (now the 
Bombay Municipality) to be looked after by that body and certain other c~awls 
also erected from borrowed public funds being looked after by a special ID?-chi;nery 
of the Government. In the comparison as far as I have been able to Institute 
between these bodies, the Improvement Trust have invariably appeared as more 
efficient managers of their estate than Government. The original intention was 
also tha.t the management of the chawls should be transferred to thll. 
Municipality. 

78. I think the time has therefore come when this management should hE!' 
transferred subject, of course, to financial adjustment as the municipality cannot 
take them over at what they have cost. There is no reason, however, why they 
should not take them over at ascertained replacement value as of to-day. The 
figure of this replacement value is not available, but the Executive Engineer has 
estiniated that to build similar chawls now would cost Rs. 88,000 each. Another 
method of arriving at present va.luation would be to capitalise the possible receipt 
of nett rent. If the Government of Bombay have thought it proper to write 
down the ascertained losses in connection with the Back Bay Reclamation Scheme 
as from to-day to the extent of three crores of rupees, I think it will be better for 
the taxpayer to know exactly what he has let himself in for from the housing 
programme. I. conside~ tha~ for. ~n estate, which has actually cost 41 crores 
and whose capital cost IS written In the books of Government at 3! crores, the 
present value would be somewhere between 2 crores and 21 crores. The rest 
amounting to about two crores must therefore be written down and the method 
for s~c~ing rents, whIch would be economic 'in the true sense of the word, i.e., 
well Inside the reach of the working classes or the amount which they can possibly 
spare for the rent every month, is not to secure merely a reduction of interest 
charges from conversion, but to remove the load of uneconomic expenditure a.s 
dead loss and to meet it in the only way in which the Government of Bombay 
have met the ascertained losses on the Back Bay Reclamation and to leave the 
rest of the estate to be then run 011 a business basis. In e:fl'ect my suggestioD comes 
to tll:e same as the suggestion of the majority report, who estimate an additional 
defiClte of 6! lakhs of rupees at least during the next few years. This deficit 
would be met by further taxation in addition to the cotton cess realisation to 
Government. I have already shown tha.t the additional deficit would not be six 
lakhs, but nea.rer ten lakhs. If two crores were therefore written down as dead 
loss on this scheme a.nd the interest and sinking fund charges were made the first 
charge on the cotton cess, about 14 lakhs of rupees a. yea.r would go away from 

110 w 2l-11 
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the revenue figure as well as the expenditure figures. This would, besides making 
the position clear to the taxpayer and the co=unity, take away the ridiculous 
position in which the Government find themselves, viz., of having realised less than 
1 per cent. gross on their estate last year. The total rent collection during a year 
was Rs. 3,46,749, which therefore gives them well under 1 per cent. on the total 
outlay. Sixteen lakhs of rupees a year from the cotton cess provide about 4 per 
cent. on the total outlay. With a 4 per cent. subsidy if the additional loss is 2 
per cent., the results of the Development enterprise on housing may be said to 
give minus 6 per cent., a very deplorable position indeed. 

CONCLUSlPN 

79. I summarise the conclusions drawn by me, as under ;-
1. The method of calculating deficits for one room t.enements was faulty 

and the next census proved it to be wrong. 
2. It was on this wrong representation that the Council sanctioned the 

cotton cess duty. 
3. Government created a brand new Departm~nt without any tradition, 

instead of using existing machinery or local bodies. 
4. Departmental work by the Development in their building chawls must 

have been very costly, but no figures appear to have been kept. 
1>. There were various errors in arranging work of building and the procedure 

in placing contracts was open to criticism. 
iI. The design was unsatisfactory and unpopular. 
7. The location of the chawls was to suit the areas which were available 

from the Improvement Trust and not the actual needs of the people. It 
was fixed regardless of considerations either of cost or of facilities of 
transport. 

S. The cost per tenement rose from Rs. 1,100 to Rs. 2,587, raising the rent 
which would cover this cost, to a point far beyond the capacity of the 
working class in spite of the subsidy of about eight rupees per month 
pilr room from the cotton cess. 

9. The total expenditure on tenements, which .should have been according 
to the old estimate Ra. 1,81,98,400, rose to Rs. 4,28,00,000, but the 
Department has written down the interest charges during construction 
from the cotton cess and has shown the capital cost at Rs. 3,42,72,000. 

10. The deficit reckoned on the old estimate for 50,000 tenements was 
Rs. 13,00,000, i.e., for 16,544 tenements it should be Rs. 4,30,144. The 
actual deficit during the last year accepted by the Department has been 
21t lakhs and as shown by me in paragraph 62 this 21t lakhs is an 
under-estimate. 

11. The rent should be fixed within the reach of the working classes and so 
as to induce them to leave the slums and occupy the better houses. 
They should be for-

Worli 
Naigaum 
DeLisle Road 
Sewri 

.. 
Rs. 
a 
5 
6 
6 

12. The management of the chawls at the hands of the Department was not 
efficient. The vacancies were from 46'8 to 94'7 per cent. and arrears of 
rent actually due exceeded 16 per cent. which must be regarded as very 
unsatisfactory. . 

13. The management of the chawls should be taken away from the Develop
ment Department and should be given over to the Improvement Trust 
now working under the Bombay Municipality. 

"J.4. .An expert estimate should be secure<,l giving the replacement value 
of the chawls on present basis and interest and other charges .should 
be reckoned only on thi.s figure. The balance estimated by me, which 
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would be 21 orores, should be written down in the same way as losses 
from the Baok Bay Reolamation Soheme have been written down by 
the provision of so many lakhs a year for sixty years. My estimate 
is that this would amount to something between ten to fifteen lakhs a 
year from taxation for the next sixty years and this oontribution would 
be towards the dead loss in addition to the oontribution, whioh Govern
ment would still make in order to bring in the rents within the reaoh of 
the working olasses. 

MANU SUBEDAR. 
19th July 1926. 
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APPENDIX A 

In addition to the Back Bay Reclamation Scheme, the Directorate have undertaken 8 
City Schemes and 20 Suburban Schemes. Expenditure has actually been incuned on several 
of those Schemes but without a regular sanctioned project estimate, though individual works 
forming part of the scheme have received proper sanction. This was specially brought to the 
notice of Government who have promised that the approxi!W'te figures adopted for each scheme 
will be communicated shortly. 

2. It may be pointed out that the eight sanctioned schemes including the Back Bay 
Reclamation Scheme, which is expected to be sanctioned shortly, are all considered to be 
financially sound. 

Bombay Development Works 
The following irregularities are brought to notice. 
Insufficient attemion to financial mterests.-WhiIe submitting certain revised est.imates for 

the sanction of Government, a Superintending Engineer reported that in one case the excess 
was due to the collapse of a structure already built. A further enquiry into the matter brought 
to light the following facts :-

(I) The collapse was due to carelessness and neglect of the Assistant Engineer in charge, as 
(a) Excavation was carried out for foundations without regard to the nature of the 

soil. . 
(b) The maximum amount of excavation was 1 foot only and there were only 6 inches 

of lime concrete underneath the walls. 
(c) The plinth masonry was built in mud instead of in lime. 

(11) The work was not supervised by any Senior Officer as there was no Executive Engineer 
and the Superintending Engineer in charge of the Division considered that a senior 
Assistant Engineer should be able to carry out the construction of ordinary 
bungalows without superior supervision. 

Pay of establishment charged to works.-With a view to effect economy, the menial staff 
in an Executive office was reduced by three. The Executive Engineer however engaged four 
men instead by charge to " works" and the irregularity was noticed when the Muster roll was 
received in the Audit. office for audit before payment .• The Executive Engineer on being asked 
to explain the same stated that he had done it under instructions from the Superintending 
Engineer. The matter was brought to the notice of Goyernment who agreed that the action 
was irregular and in contravention of the Code of Rules but merely directed that the services of 
the men engaged should be dispensed with at once. 

Paragraph aO.-Here an irregular procedure was adopted in order to frustrate the economy 
intended by the higherauthority. I see no hope ofany regard for financial rule if orders issued 
by superior authority in the interest of economy are deliberately defied by an officer of the 
status of a Superintending Engineer. 

·PuTchase of materials in anticipation of TequiTements.-A Superintending Engineer in charge 
of the general stores of the depot purchased teakwood costing Ra. 5,917-5-0 in anticipation of 
requirements by debit to " Stock" and failed to take necessary action for its utilisation with the 
result that the same kind of wood was purchased by other officers of the Department in spite 
of the quantity in stock. Eventually after two years, the Superintending Engineer found this 
stock of wood surplus and unnecessary and sold it for Ra. 2,206-13-0, thus incuning a loss of 
Rs. 3,710-8-0 in addition to the interes1>-charges on the unnecessary expenditure. . 

Manipulation of accounts to avoid audit objections.-An Executive Engineer incuned in 
February 1923 expenditure amounting to Re. 9,179-1-0 on a work knowing that there were 
no funds to cover the same and with a view to avoid an audit objection debited it in the first 
instance to another work where there were savings. Subsequently when the funds were found 
available the expenditure was written back to the work for which it was actually incurred. 

Misappropriation of public money.-While checking the bill books of Chawl rents, on transfer 
ofthe maintenance of the accounts in respect thereof to the Development audit office in November 
1924 it was noticed that rents collected by the rent collectors were not credited to the 
Government accounts in some cases. The matter was promptly reported to Government and 
on a detailed investigation it was found that a sum of Ra. 1,033-15-6 had been misappropriated
Out of this amount a sum of Ra. 141-11-6 was misappropriated by persons who were no longer 
in the service of Government, and for the balance, viz., Ra. 892-4-0 the persons concerned admit
ted their responsibility for Ra. 143-8-0 only and this amount was under the orders of Government;. 
recovered from their dues. The recovery of the remainder had to be foregone. 
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APl.'ENDIX B 

(Aa calculated by the Department) 

B~ba!/ Industrial Hwsing Sc""-
-_. --- --;:ig&~:·---l-·Naigau~ 

1_ Portioul&J'8 plo~ A plo~ B 
K~ I 

DeLiale 
Road WorIi 

__ I ______ '~o-- ~-- ---1-'0' 

I 
2 

3 

" 6 
6 

'f 

8 

9 

10 
Il 

12 

13 

14 

16 

18 

t'I 

Number of oha.wla 
Number of tenements 

I. 

Lond .. .. .. 
Chawl" inoluding sanitary fittings .. 
Roads, dra.inage. water 8upply, eto. .. 
7. per cent. on items 4- and 6 for 

eata.bli6hment . . . . 

19 i, 
1,620 i 

Ro. ! 
'.22,799 I 

20.52.000 
1,94,000 I 

1 
1,68,450 \ 

Total outlay , . • . ' . 23,37,249 \ 

Iflkrutduring COft8trudion at 711.8f' ~nt. -

23 
1,840 

&9. 

8,52,220 
20,24,000 

2,18,630 

1,68,197 

30,63,047 

2,14,413 

33 
2,840 

Ro. 

14.23,000 
33.81,000 

5.40,948 

2.94,144 

'183 
13,040 

~o. 

39,21,000 
1.48.84,000 

30,90,770 

13,33,107 

------~-

56,39,092 2,30,28,877 

3.94.736 16,12,021 
geMs/or compldion per chad .. __ 1,98.607 __ 
on item 7. for OM gM'. allowing boa \ 

.-- ~-- ~--.------
-~--

60,33,828 2.46.40.898 

lnkfu' and 8inft"11/uAd 

Total capital OOllt ., •• ~~,856 1 __ 
3
_
2

,_7_7,_46_0_
1 

I , •••• ' t 6 t on I"·m 9 189 151' 1,96,"'7 3,62,029 14,78,454 n~"a percen. "" .. • "0 u-. 

Sinking fund at o· 35 per cent. OD I 11,833 61 .... 
item 4 .. .. .. ____ 7,_18_2_\ ___ 7_,0_84 ___ ,____ _ --

Total interest &lid oinking fund 1,89,333 2,03,731 3,73,862 
"! ___ ( ___ I---Io, 

B ........ 

Nett monthly rent to 
item 12/12 .. 

oover oost; 

Nett monthly rent per tenemen 
item 13/2 .. .. .. 

Outgoingo 
l'.U:ed oharge for repaln and manage-
-ment (see note 11 a. tI, ., ., 

Total items 14 and 1& .. .. 
Bcoaomic .Nft& 

Allowing 16 per oent. of gross rent 10 
v .... bJ. ohargeo (see Dote .. b "j the 
eoonomio rent is (item 16rx 100".84 .. , 

16,778 I 16,978 31,165 

10'38 9'23 11'80 
I 

2'00 2'00 I 2'00 
! -___ ~ __ 'o 

,_0 

12'88 1l'23 13'80 . 
----~ 

I 
I 

14'74 13'87 I 16'43 

15.29.84-8 

1,27,48'1' 

9'78 

2'00 

1l'78 
, -

'14',1W 

(a) Pending actual experience, the figure bas been &rri.ved at by taking repairs at 1 per _to 
of works costs, items 4 and Ii of the table, la. repairs, tc which has been added tbe eetimated 
cost of management, i.e., esteblishment and sanitary stores. The result is Ra. 2 per tenement 
per mensem very nearly. ' 

(b) J1 Miable tiAarge8.-
T ..... 

General tax 8/l~hs· of 1l per cent. 
Fire Tax .. .. 
Water tax .. 
Halalkhore Tax 

9/1Othwt of 16'05 ~ ee .... =14'445 per eeRt. ouay 
V_neiea, bad debts and inSWMlce 

Total 

Per cent. 

S·S 
'6 

3 -'lli 
3'00 

16'00 

• Seotion 144 (3). Munioipal Aot. 
"0 w 21-12 

t Section 164, IIInnicipaJ Aot. 
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APPENDIX B-'-oontd. 

Average ECO'/I01IIic Rent 

Average economio rent 

19 X 14,74 
23 X 13'37 
33 X 16'43 

163 X 14'02 

238 

3,415'02 

280'06 
307'51 
542'19 

2,285'26 

-3,415'02 

= Ra. 14'39 
238 

STATEMENT ON THE PRINCIPAL STATEMENTS MADE IN THE 
MINORITY REJ;>ORT BY Ma. MANU SUBEDAR 

(Mr. Manu Subedar's report is very long and only the principal statements in it, whioh 
are erroneous and are likely to cause serious misapprehension, are dealt with.) 

Unsuitability of the Developmem chawl8 

2. Mr. Manu Subedar alleges that the chawls are unsatisfactory in design, generally 
unsuitable for the housing of the industrial classes and therefore unpopular. He has sum
marised, in paragraph 20 of his report, the points on whicl1 the design of the rooms haK been 
oriticised. The earlier chawls erected evoked some criticism on account of the fixed sunshades 
which rendered the rooms rather dark, but these ha.ve, long since, been removed a.nd all the 
cha. wls are now provided with windows of normal shuttered type. All rooms are also now pro
vided with nahani.. As regards the suitability generally of the chawls, it is sufficient to quote 
the opinion of the majority of the Specia.l Advisory Committee as recorded in paragraph 15 of 
their repoct :-" We have inspected the chawls and are of opinion that as now modified they 
afiord exoeedingly good accommodation for the class for which they ate intended. We are also 
of opinion that, except for the initial dampness common to all new buildings, there is 
no foundation for the allegations that the buildings are unhealthy by reason of their 
design or the materials used in construction....... That these fa.ctB are becoming better 
understood and known is shown by the inorease of tenants in all ohawl areas from 2,800 to 
5,200 during the year 1926. Mr. Subeda.r's criticisms must be read in the light of the anxious 
desire which he expresses in paragraphs 68-70 of his report to get all the chawls completely 
filled. 

Accessibility of chawls 
3. The conpnents of Mr. Ma.nu Subedar as regards the location and accessibility of the 

ohawls contained in paragraphs 21 and 24 of his report, appear to ignore the actual facts. 
Sites were selected in the best a.reas where land was availahk. The plan appended to the report 
shows the position of the ohawl siteS in relation to the mills. The great majority of the mills 
are within a mile of one or other of the cha.wl sites. The ma.jority of the Committee stat.>, in 
paragraph 15 of their report, that the areas- are unusually healthy a.nd that,. on the whole, no 
better locations could ha. ve been selected. 

Stt:nm-waler dmin al W O'Tli 
4. With regard to Mr. Ma.nu Subedar's reference in paragraph 22 of his report to the 

proximity of the storm-water drain near the Worli chawl area and the nuissnce caused thereby 
Government propose t<l take up the question with the Bombay Muuicipa.lity for taking steps 
to mitigate the nuisance. It is, however, a fa.ut that chawls have been voluntarily occupied in 
the immedia.te vicinity of the storm-water drain by tenants who for various reasons prefer to 
reside in this locality. 

Water-supply. 
6. The difficulties regarding water-supply to the ohawls, mentioned in paragra.phs 23 and 

45 of Mr. Manu Subedar's report, have since dissppeared and pumping is no longer required at 
Naigaum, Worli a.nd Sewri chawl areas which get direct water from the Muuicipal mains. At 
DeLisle Road pumping is still done owing to low pressure in the muuicipal main there, but it j,. 
expected that ftom April next the preBBure will increase sufficiently to provide an adequate 
water-supply and permit of pUmping being stopped there also. The water-supply is everywhere 
satisfactory. '. 
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. A Mitres genemily " 

6. Mr. Manu Subedar refers, in paragraph 25 of his report, 'to the lack ofschool8 and lithei" 
aocial amenities in the chawl areas. It may be pointed out that an area oannot be created with 
all amenities ready made. Amenities generally are being provided very fast, and at Worli, 
the area most complained of, all the most urgent, namely, roads, water-supply, lighting, schools, 
infants welfare centre, shops and police protection are already in existenoe. A market is ready 
to be opened and only awaits a license f....,m the Municipality. The Municipality have promised 
a dispenaary in due course at Worli and when the Mahalanni ovetbrirlge,' now under 
ilonstruetion, is complete, communill&tions will be greatly improved. 

The Advisory Committee have, in 'paragraph 12 of their report, brought the question of 
providing better police protection to the notice of Government and the question of proceeding 
with the police accommodation scheme at Worli will receive further consideration. 

A.lteration in tM original design of the ckaw/$ 

7. MT. Manu Subedar's insin'uations in paragraph 33 of his report are oalculated to mislead 
the publio. Government gave a full reply to Mr. G. B. Trivedi in the Legislative Council on 
5th March 1923 on'the question of the acceptance of Major Gammon and Company's tender, 
which will be found on pages 661 and 662, Volume VIII, Part Ill, Bombay Legislative Council 
Debates, 1923 .• As stated in the Government reply, it is not true that Major Gammon and Com
pany were permitted to make their own designg in place of old ones on which tenders were 
invited. The designs were aite,ed in the interests of economy under the Superintending 
Engineer's orilel'b and supervision. The floor beams, etc., were re-designed, to withstand a 
total load of 85lbs. per square foot as against the 120 Iba. per square foot as allowed up to then 
for other chawls in Bombay. This resulted in a oOll8iderable saving in steel. ' 

Messrs. Gammon and Company offered to make the plans of floor and beam reinforce
ments since the Superintending Engin!ler's office was full up with work and they did not want 
their operations delayed. This they were allowed to do after all calculations, spacing of bars, 
..,tc., were passed by the Superintending Engineer. 

A few tenders were accepted on the old design; the difference between the lowest tenders 
on old and new designs showed approrimately a sum of Rs. 4,500 per chawl in favour of the new 
dp.sign. 

Writing off of i1ltef'est dwritl1J oXJfIStrmtion of the chaw/$ against the Cotton Cess 

8. With reference to Mr. Subedar's remarks in pBl'agraph 42 on the above subject, the 
Audit and Accounts Officer, Bombay Development Scheme, originally wrote off interest during 
the cOllBtruction of the chawls against the cotton cesS on his own initiative. As the question 
is one of audit-whether it is a revenue charge or capital charge-the cOUllle adopted is not 
questioned by Government, since the operation was fully approved by the Audit and Account. 
Officer. . ' 

Deficit 

9. As regards Mr. Manu Subedar's references in paragraphs.51, 61, 78 alld 79 of his report 
to the deficit on the chawls, the position is as under ;-

(i) The actual loss (which was met from the acoumulated balances from ootton oe8S 

receipts) for the year 1925-26 was Re. 5,42,000 as shown below ;-

Receipt. 

Receipts from rent of the 
chawls 

Receipts from cotton cess 

Deficit 

Total 

Rs. 
3,50,3.71 

17,33,433 

20,83,804 
5,42,281 

26,26,085 

Expimditur. 

Interest and general charges Rs. 
(repairs, management, etc.) 
excluding sinking fund 
charges 26,26,085 

(ii) The present rate of loss is estimated to be Re. 4,34,000 annually on the basia of 
the reduced rents in force and will be met from the accumulated balances of cotton cess 
receipts. 

(ii') If all the chawls were in full use, then, allowing 10 per cent. for vacancies and 4 per 
-oent. for bad debts, the annual loss would amount to Rs. 1,05,000. But till all the 
chawls are practically filled; the annuallos8 will be more than this [see sub-paragraphs (il 
And (ii) above]. ,.', .' 
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The los8 is diminishing and meantime provincial revenues are not affected 88 there is a 
balance at credit of the cotton ceos aocount. 

Pre-audit ay,t"", 

'9. 'rJu,pre-.JIdiI; IIf&t.etn lit IoUpM<e<t ~ t.M .. lLditillg .of the Development DeplU'l;alq5 
__ 111, whielt}fr. MB.n~ ~r.n~ jlj. lI$N\gaph 113 ilf biI r.eport, has beell introd.lWeIl 
undllJ t/ul ~ bloa. tlu! Gov6J'lUl)ent fJf l!1dia who 4eliitsd that IYI theaxpendit1U6 of the 
Devlllopment DePl'rtJnent lIIwuld be pr~-audited. Th.i8i11 the Drat time that the p"a1ldit.a,. 
tem has been critioised. The only i!riticiJlmJll6~e ~y ~. Sub~ ill that it ill .IIOlI)ethiDg pew. It 
has been adopted in oOUjlection with the accounts of the Lloyd Barrage and Canals Construction 
Scheme (Suk'lrur ~rrage Scheme).' Under this system claims upon Government ..... audited 
lxifare payment by the 10co:I Audit Office in aCCQrdance with rules framed by tbe Auditor ~nera1 
in Indis and sanctioned by the Government of India. The pre-audit is supplemented by .. 
final post-audit ofthe payments when additional checks are imposed. The advantages of the 
pre-audit system are undoubted. It enables the Audit Office to detect fraud, technical errors, 
01' &,l!J10r8 of pri\lci,plll be/are payment is _de. It also ell.Bures double check Qver cla.ims prefer.-ed 
against Govetnment, since it i8 not considered aB forwJ audit, and a post-audit has .a1so to .be 
oOnduoteEl in the I:egular w/Ioyafter payment has been made. Further, the p1'l\>audit aystelll 
tllla.hlea di!lcrepl\ncieo to be .,ttled befllre paymlU\t /Iond t~ough and ... tWactory inveatigatiotul 
CAn .be !!l8de ~nto dioorepancies, if all,Y, ensurU1g thereby a aafcguard agajlllli fraud or over
paYiIlents. 

Absence oJ provision Jar deprecioJion 

11. Wjtll ,~ard to Mr. )fanu S\lbedar's ob.ervatioJ;UI in p&fagmph 08 IJf his report reglUd
,ing the absence olpoovision for depreoiatiOI\, proviaion for .a sinking fund has been made. 
Whep there is iI sinking fund to eldinguish the whole debt, a further provision fOl' depreciation 
illnot defensible, andis not made byotber pubJicbo-iies likethe 'PortTnll!t orthil Bombay 
MuQi~jpa]j"y in similar ",ircumstanoes. 

Repairs and Maintenance 

i~. Mr. Subedar hllS, in paragtaph 60 of his report, compa.ed the provision required for 
repairs according to the majority report, viz., Rs. 2,01;000 with an amount estimated by the 
Director of Development, viz., Rs. 3.97,056, while he gives the expenditure in 1925-26 aa 
Rs. 6,83,000. The actual facts are that Ra. 2,07,000 is the estimated cost of repairs only, 
when an chawls are occupied, while the figure of Ra. 3,97,056 is based on an.estimate made in 
1923 whioh~overed IIlao I>ther expenditur~ viz., the ooot of the officer in eharge of the chawls. 
lIi, tlstahlishment,.rent eollee.tors, Banitary inspectllrs, sweepetll, lUuoad8ll1J and sanitary stol"ell. 
Wbilethe ohewls are pQltly 'Vaoant, the expendi1>ure iij, of oourse, mllClb lees than these 418timatee. 
1I':be figure of Ba. 6.83,000, giVIU\ by Mr. Sllb~ for 1925-26, appears to include, in additiOll 
to all the expenditme just enumerated; the OOllt of municipal tues when flU chawls Me in 1I8e. 
This figU.re has, of course, never been reaohed, the actual figures in the pRst having been 

1923-24 .. 
1924-26' .. 
1925-26 .. 

1 f'(1ifI"'/aritieli 

Ra. 
75,813 

2,05,619 
8.26,287 

13. Out of the irregularities mentioned by Mr. Manu Subedar in Appendix A to hls report, 
only one-the last under the heading "Misappropriation of ·publio money "--()ccurred in 
oonne.\lt~on wi.th the lndustrial Housing Scheme. 

R. D. BELL, 
Secretary to the Government of Bombay, 

Development Department. 
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